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ROYAL COMMISSION. 

GEORGER. I. 
GEORGE THE FIFTH, by the Grace of God, of Great Britain, Ireland 

and the British Dominions beyond the Seas King, Defender of the 
Faith, Emperor of India, to 

Om Right Trusty and Well-Belnved Counsellor John Henry 
WJUtley; 

Our Right Trusty and Well-Beloved Counsellor Valangimon 
Shankaranarayana Srinivasa Sastri, 

Our Trusty and Well-Beloved:

Sir Ellice Victor Sassoon, Baronet ; 
Sir Ibrahim Rahimtoola, Knight Commander of Our Most Exalted 

Order of the Star of India, Companion of Our Most Eminent Order 
of the Indian Empire ; 

Sir Alexander Robertson Murray, Knight Commander of Our Most 
Excellent Order of the British Empire ; 

Andrew Gourlay Clow, Esquire, Companion of Our l\lost Eminent 
Order o:f the Indian Empire, Indian Civil Service ; 

Kabeer-ud-Din Ahmed, Esquire; 

Ghanshyam Das Birla, Esquire ; 

John Cliff, Esquire; 

Narayan Malhar Joshi, Esquire; 

Diwan Chaman Lall ; and 

Beryl Millicent le Poer Power, Spinster; 
Greeting! 

Whereas We have deemed it expedient that a Commission should 
forthwith issue to enquire into and report on the existing conditions of 
labour in industrial undertakings and plantations in British India, on the 
health, efficiency and standard of living of the workers, and on the 
relations between employers and employed, and t0 ~ma1te.recommen1ila-
tions : • . ~; · :. ~t "' '_ / .. ~ 

No:w know ye that We, reposing great trust and confidence in your 
knowledge and ability, h11:ve.authorised and appointed, and do by these 
Presents authorise and appoint you the said John Henry Whitley 
(Chairman) ; Valangimon Shankaranarayana Srinivasa Sastri ; Sir Ellice 
Victor Bassoon; Sir Ibrahim Rahimtoola; Sir Alexander Robertson 
Murray; Andrew Gourlay Clow; Kabeer-ud-Din Ahmed; Ghanshyam 
Das Birla; John Cliff; Narayan Malhar Joshi; Diwan Cham.an La11 
and Beryl Millicent le Poer Power to be Our Commissioners for the 
purposes of the said Inquiry : 
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And for the better effecting the purposes of this Our Commission, 
We do by these Presents give and grant unto you, or any three or more 
of you, full power at any place m Our United Kingdom or in India, 
to call before you such persons as you shall judge likely to afford you 
any information upon the subject of this Our Commission ; and also 
whether in Our said United Kingdom or in India to call for information 
m writing ; to call for, have access to and examine all such books, docu
ments, registers and records as may afford you the fullest information 
on the subject, and to inquire of and concerning the premises by all other 
lawful ways and means whatsoever : 

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

And We do by these Presents will and ordain that this Our Commis
sion shall continue in full force and virtue, and that you Our said Com
missioners, or any three or more of you, may from time to time proceed 
in the execution thereof, and of every matter and thing therein con
tamed, although the same be not continued from time to time by 
adjournment : 

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

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

Given at. Our Court at Saint James's the FoUl'th day of.July, 
One .thotJ_slJ.nd nine hundt:e~ .. ~'ll:~, ~:w;~;p,~y;~l).Pw .. ; .In. the 
Twentieth Year of Our Reign. . .. 

By His Majesty's Command. 

J. R. Olynes. 
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ROYAL COMMISSION ON LABOUR IN INDIA. 

REPORT. 

To 
'rHE KING'S MOST EXCELI~ENT MAJESTY. 

Ivlay it please Your Majesty, 

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

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

CHAPTER L--INTRODUCTION. 

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

we particularly desired information, and arranged for its despatch, with 
a short covering letter, to those bodies and individuals who appeared 
likely to be in a position to provide information. of value, inviting them 
to send memoranda. The letter and the list will be found in an Appendix 
to this Report. Thereafter we assembled at Bombay on 11th October 
1929, and began our public sessions st Karachi four days later. Between 
that date and 22nd Jliiarch 1930, the Commission was eontinuously on 
tour and visited all the eight major provinces of British India (exclud
ing Burma), and Delhi, Ajmer-Merwam r~nd Ooorg. During the course 
of this tour we held 107 public. sessions at :37 different places, which 
included ali the leading industrial centres in India proper. We met 
again in London on 3rd June 1930, and between that date and 13th 
August 1930. we held there 24 sessions for recording evidence and for the 
consideration of the material then in our hands. Thereafter we left 
England for Burma, spending on the way 4 days in Ceylon for the pur
pose of gaining certain information relating to conditions in plantations 
m that island. We reached Burma on l9Lh October 1930 and, after 
a tour there, sailed for India on 11th November 1930. We met again 
in Delhi for the preparation of this Report. Prefaced to it is a sketch 
map of our tours, which extended to 16,000 miles, exclusive of the 
journeys between London and Bombay and Colombo. In the course 

• 



2 CHAPTER I. 

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

Assistant Commissioners. 
In each province we were aided in our enquiries by Assistant 

Commissioners, who were selected with the help of provincial Govern
ments as representatives of employing and labouring interests. We 
had the co-operation of a special body of Assistant Commissioners in 
respect of railway questions. In addition, we had associated with us 
in most areas one or more ladies with local knowledge and experience. 
A list of all those who served in these capacities is appended to the Report. 
We thus had the advantage of being associated with a body of men and 
women who, though they took no part in the framing of our Report, 
brought to our sessions a wealth of wide experience, intimate local know
ledge, and wise counsel. 

Procedure. 
In all the centres vh;ited we invited a selection of those witnesses 

who had forwarded memoranda to appear before us for oral examination, 
and we were thus enabled to examine representatives of all the Govern
ments, all the leading associations of employers, nearly all the leading 
labour associations and a large number of individual witnesses, both 
official and non-official. We also visited as many industrial undertakings 
and plantations as we could in order to familiarise ourselves with the 
nature of the work, to come into closer contact with managements and 
workers, and to enable us to form a true judgment of the conditions. 
We made 180 such visits. In addition, in all the more important 
centres, we made inspections of housing conditions in the areas where the 
workers live and of hospitals and other institutions which concerned our 
enquiry. As our tour progressed we found it increasingly useful to 
examine workers selected by ourselves at the scene of their work or near 
their own homes. We were thus able, in many cases, to secure evidence 
of a character which could not have been obtained by summoning the 
witnesses in question to more formal surroundings. After we had 
completed the greater part of our first tour, the importance of covering 
a wide field in the time available made it necessary for us at times to sit 
in two panels. When these met in the same centre, one panel dealt 
with railway witnesses. In the Madras Presidency the panel system 
was employed to enable us to visit more areas than would otherwise have 
been possible. 

The Evidence. 
Our request for written memoranda met with a liberal response. 

In all490 such memoranda were submitted. These represent an immense 
amount of thought and labour on the part of all concerned and in many 
cases a large amount of expense, generously borne. Governme;p.ts, asso
ciations of employers and employed, officials and other experts and pri
vate individuals have all endeavoured to furnish f«'>r <:>ur assistance the· 
results of their experience in the best f6rm available. The oral 
evidence, to which 837 persons contributed by appearing before us, has. 
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been supplied with equal generosity, and a number of witnesses placed 
us further in their debt by furnishing supplementary statements at a 
later date. In some cases we have had to comment on the lack of infor
mation which we would have liked to obtain, but this lack is due almost 
entirely to such information not being available in any form, and not to 
any reluctance to give it to us. We are conscious that exigencies of time 
and space have prevented us from making the fullest use of all the material 
supplied. But, whatever the value of our Report, the volumes of evidence 
which accompany it constitute a source which, for years to come, should 
yield a wealth of information, not availaDle elsewhere, for the study of 
labour questions. 

No trouble was spared by all concerned to facilitate our en
quiries, and to assist us in our tours. We would acknowledge especially 
the generous hospitality with which we were everywhere received, and 
the facilities and ready help given to us in our inspections. Our thanks 
are also due to the Secretary of State for the Colonies, the Ceylon Govern
ment, the Ceylon Association in London and the Planters' Association 
of Ceylon for their valuable help: and to the Director of the International 
Labour Office, who placed the resources of that office at @Ur disposal, 
and readily responded to our requests for information. We would thank 
all responsible for the accommodation freely placed at our disposal for 
our work in India, and the High Commissioner for India, who permitted 
us, to use the new India House for our meetings in London. 

Arrangement of the Report. 
The Report falls into six main divisions. Conditions of employ

ment and work in the factory industries are discussed first (Chapters II 
to VII). Four chapters follow on similar questions in relation to mines, 
railways and other forms of industrial activity (Chapters VIII to XI). 
This completes the review of working conditions in industry, and we pass 
to the standard of life of the industrial worker (Chapters XII to XV). 
The next group of chapters is devoted to general questions related mainly 
to the industrial worker, namely, workmen's compensation, trade unions 
and trade disputes (Chapters XVI to XVIII). We then turn to the 
plantations and deal in four chapters with the work and life of plantation 
workers (Chapters XIX to XXII). After discussing certain special 
questions relating to Burma, we deal in turn with statistics, general 
administration and the constitution in relation to labour (Chapters XXIII 
to XXV). 

The Survey of Conditions. 
The Report attempts throughout to fulfil the dual task laid 

upon us of reporting on existing conditions and of making recommenda
tions. , We have come to our work from very different fields of experience. 
This has been most valuable in ensuring that every question is seen from 
several differing angles, but it has made it no simple task to present a 
common picture. While each of us, writing individually, might have 
placed the emphasis differently in some places, we have tried in our 
survey to express collective views, and have, we ho,Pe, succeeded m 
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moulding our individual appreciations of the position into a consistent 
whole. J:i.:vcry one who has any familiarity with India realises the danger 
of generalisations regarding so vast a country. Yet it is impossible to 
prepare a survey in reasonable compass without generalisations. While, 
therefore, we have endeavoured to obtain as literal accuracy as possible, 
it is necessary to bear in mind that it would be possible to adduce some 
exception to a number of the general statements made. In a few cases, 
we are aware of isolated employers, small groups of workers or even minor 
industries to which Huch statements are inapplicable. We believe, 
however, that such generalisailiow; as are made are accurate in the sense 
that the exceptions are not of Rnfiicient importance to affect our con
clu~JionH. 

The Recommendations. 
We arc writiug at a. time when cireurm;tances, both economic 

and politionl, <U'<; <'Xeeptional. In the economic sphere India, in common 
with many other countries, is J'ar:ing a period of strer;s. Indian industry 
is involved in the general (lepre»Hion, ancl many of the in<.hL<>tries with 
which \Y(~ arc coneerned arc facing serious difficulties which, we hope, will 
soon h(~ SUI\lrlounterl. With orderly progress in India, her industry 
should have a gteat; future. But the present position is one of anxiety for 
industrialist~'. for many workers and for all concerned in Government. \Ve 
have eonsidm:ud the c~tpnt to which we should allow our recommendations 
to he inflttt·ncc<i by the ('Vf>.ntB of the laRt year, and have concluded that it 
would he wrong for u::; to give thee;(\ any large influence. India has fne 
right to oxped from us, not a sPri('H of recommendations fmrned in the 
'light of the exi:-:ting erisi:-;, but ~1 conf.li.dorcd programme for the develop
ment of labour policy. As a mat-tor of :fact nearly all our evidence relates 
to conditions in 19:29 or narly 19:->0, before thn present m·i~is developed. 
Our surve,y, tlH~refore, is a survey of eonditions n.s they then stood and, for 
the most part, our recommendations are fmmod with reference to circum
stances as they then exi:-;ted. If the exeeution of ~ome of the changes we 
advocate is nmde more difficult hy reason of the vresent position, others 
are there1y rendered more easy to introduce. Some recommendations 
involve no expense, others eall for Jlnaneial outlay ; but, as a whole, they 
are calculated to secure increased prosperity. It is sometimes assumed 
that good eonditions for hohour involve a Racrifice for industry. But, 
in the experience of India, there iR abundant evidence to show that a gene
rous policy in respect of labour is a wise policy in respect of industry. It 
is not possible for India to secure a permanent advance fpr her industries 
at the expense of her labour, and we are confident that this is far from her 
desire. In the views submitted to us, the suggeRtion that cheap labour 
is a national asset was seldom made. On the contrary, there is wide
spread recognition of the fact that industrial activity finds its strength and 
much of its justification in the prosperity of all who contribute to it. We 
have attempted to exercise as much foresight as we can, and we believe 
that the principles underlying our recommendations are likely to abide ; 
but we have not attempted to anticipate the problems and difficulties of a 
future generation. 
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The Political Outlook. 
The present time is not less exceptional in the politwal sphere· 

Our work in India has been c.arried on when political issues have loomed 
targe, and, as we write, great constitutional changes are being considered. 
We are happy to record the fact that political controversieshave not pre~ 
vented many who hold widely differing views in politics from co-operating 
with us for the benefit of labour; and we have been able to frame the great 
majority of our recommendations without reference to possible changes 
:in the constitution. The needs of labour are evident. and the methods we 
recommend for meeting those needs are largely independent of the nature 
of the government of the country. " The nation in every country dwells 
in the cottage ", and the well-being of the people must be the primary 
concern of any government, whatever its form and composition. Our 
experience gives us the hope that in the India of the future the welfare of 
the workers will receive an increasing measure of wise thought and of 
generous action on the part of all who can influence thei1· lives. 

Diwan Ohaman Lall desires to add that opinions must differ re
garding the conclusions to be drawn from the evidence and he regards the 
n~commendations as the minimum which should be enforced without 
delay. 
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CHAPTER !I.-MIGRATION AND THE!FACTORY WORKER. 

(1) DISTRIBUTION OF FACTORIES. 

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

Average 
daily 

Industeies. Factories. number 
employed. 

-
Cotton spinning and weaving .. . . 295 338,000 

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

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

Textiles ~ .. . . .. . . .. 458 696,000 

Engineering and Metal Works .. .. . . 871 315,000 

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

Total .. 2,451 1,166,000 

The above figures and others given throughout this chapter relate 
to 1929 except when otherwise stated. 

We give in Chapter VI some statistics of the predominantly 
seasonal and partially seasonal groups. Making an estimate of the 
number of factories included in these groups which are really perennial, 

· we believe the number of perennial factory workers to be approximately 
a million and a quarter and the number of perennial factories to be in the 
neighbourhood o£ 3,500. Roughly speaking, then, the workers in the 
cotton spinning and weaving mills, the jute mills and the engineering 
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and metal works form three groups of about the same size, and number 
about a million in the aggregate, while the remaining perennial factories, 
which are scattered over a large number of industries, employ possibly 
a quarter of a million persons in all. 

Cotton Textiles. 
Since the middle oflast century, Bombay, on account of its excel

lent shipping and railway facilities and business ;enterprise, has dominated 
the cotton textile industry. There are still about 118,000 workers in the 
mills of Bombay City and Island. The second centre of the industry is 
Ahmedabad, in GujerlJ.t, with about 70,000 operatives ; other centres in 
the Bombay Presidency include Sholapur, Surat, Broach and J algaon. 
The 203 cotton mills of the Presidency employ in all about 232,000 per
sons. The remaining 92 mills with about 106,000 operatives are 
distributed ove~ many provinces and towns. Most important 
among these ar~ Madras, Madura and Coimbatore in the Madras 
Presiden<Jy, Nagpur in the Central Provinces, Cawnpore in the United 
Provinces, and the vicinity of Calcutta. There has recently been a ten
dency for the industry to push into the smaller towns in the cotton
growing tracts. These have the advantage, not possessed by Bombay, 
of proximity to recruiting grounds for labour and to the markets for both 
the raw material and the manufactured article. Generally speaking, 
the industry has been expanding nearly everywhere except in Bombay, 
and the decline in employment in that city has been balanced 
by the expansion elsewhere, as the following figures show:-

Year. Mills. Operatives. 

1892-93 120 113,000 

1902-03 189 167,000 

1912-13 241 244,000 

1922 264 327,000 

1923 271 324,000 

1924 ·275 325,000 

1925 281 332,000 

1926 275 339,000 

1927 280 343,000 

1928 279 319,000 

1929 295 338,000 

There has also been an expansion in Indian States, which are not included 
in any of the figures given above. The industry is largely in Indian hands. 
In Bombay, Parsees, who were responsible for its initiation, and Gujerati 
Hindus have the biggest interests and the latter class control nearly all 
the mills in Ahmedabad. Europeans control some mills in both these 
centres and they and. Hindus of various provinces are responsible for most 
of the mills in the smaller centres. Musalmans control some mills in 
Bombay, but few, i£ any, elsewhere. A considerable number o£ English
men, drawn mainly from Lancashire, are employed in the mills as managers 
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or heads of departments throughout the industry ; hut there are now 
many mills where the whole of the managing staff is Indian. 

Jute Mills. 
Tho jute textile industry, which employs about the same number 

of persons as the cotton textile industry, presents several points of con
trast. In the first placo, it is praetically confined to a single locality. 
Excluding four mills in the Madras Presidency, where a fibre differing 
from the true jute is grown, and one in Bihar, thQ jute mills of India 
all lie in a Rmall strip of country about GO miles long and 2 miles broad, 
along both hanks of the Hooghly above and below Calcutta. In the 
second place, the indnstry has a big advantage in that India has a 
virtual monopoly o[ the raw produ<,>t. In the third place, the direction 
as well as the management is almost entirely in :Europerm hands. Finally 
the jute mill is usually on a much bigger scale than -the cotton mill : 
the average number of operatives employed in n Ri;_gle mill is three 
times as great as in tho latter case. The following figures show the de
velopment of the industry in recent years :-

Year. Mills. Operatives. 

1892-93 26 66,00(} 

1902-08 38 119,001} 

1912 63 201,001} 

1922 85 i.l20,000 

192:3 88 327,000 

1924 90 :l:m,ooo 

1925 88 :342,000 

1926 Ill 3:33,000 

1927 !)O 3:12,000 

1!)28 91 339,000 

1029 05 :347,000 

Engineering and Metals. 

The group which we have designated" Engineering and Metals" 
comprises a number of factories of different types. The most important 
class consists of the railway workshops, which number 145 and employ 
136,000 persons. New rolling stock is made in a number of the principal 
workshops, but the bulk of the work consists of the maintenance and 
repair of the running stock. Hitherto the bigger shops have generally 
been located in or near the centres of provinces, e.g., at Moghalpura near 
Lahore, Lillooah near Calcutta, Matunga and Parel in Bombay Island, 
Perambur near Madras, and Lucknow. But some, such as Khargpur and 
Kanohrapara, are in towns which depend almost entirely upon them, and 
the recently built shops at Trichinopoly (Golden Rock) and Dohad are away 
from .other industries. About half the workshops are managed by the State, 
which is thus responsible for over 78,000 railway workshop employees. 
Apart from these, there are a number of general engineering shops of 
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some importance, particularly in the Calcutta neighbourhood. Electrical 
engineering and generating works are steadily expanding. Other engineerd 
:ing shops a:re maintained for the upkeep of tramways, telegraphs, motor 
transport and shipping. Of establishments dealing with metals, by far 
the most important is the Tata Iron and Steel Company's works at; 
Jan;tshedpur, in the Singhbhnm district of Bihar and Orissa, about 200 
miles west of Calcutta. This was established as recently as 1907 on a 
site practically uninhabited before that date and far from any town of 
imnortance. It has now a large, complex and well-equipped plant, 
and employs about 28,000 persons, of whom about two-thirds work in ~he 
main factory. In association with several smaller factories of fm alhed 
character, it has built up a township of 100,000 inhabitants. Other 
metal works of some importance are maintained by the Army Depart
ment and include the Metal and Steel Factorv and the Rifle Factory at. 
Ishapore, north of Calcutta ; and there is one·' large iron and steel works 
in the Benga.l coalfield. The manufacture of the ubiquitous kerosene 
tin employs an increasing number of persons in, or near, the three Pre• 
sidency towns, and iron foundries, generally on a small scale, are fairly 
widely distributed. The other metal-working factories are of a very 
miscellaneous kind and few of them employ substantial numbers of 
workers. 

Other Factories. 
The remaining factories cover a wide and constantly increasing 

range of industries smtttered over the whole of India, but naturally 
concentrated chiefly in the larger towns. The large-scale factories include 
paper mills (mainly in Bengal and Bombay), cigarette factories (especially 
in Bihar and Bangalore), petroleum refineries (in Burma), woollen mills
( in Bombay, Cawnpore and the Punjab) and a few tanneries (in 
Cawnpore and Madras). The most important single industry in this 
group is the printing industry, ·which employs 38,000 persons in 360 
presses. This excludes a great number o£ very small establishments 
working hand-presses. Match factories, with 16,000 operatives, are 
wi~ely s?attered, and there are about 17,000 persons employed in saw-mille, 
mamly l1l Burma. But the great majority of tl1e factories in this group 
are small establishments employing less than 50 pei'sons. These WHe 

not subject to the Factories Act before 1922. 

Maill Centres. 
'Vhen the distribution of perennial faet.ories is examined by 

centres, the most striking feature is the predmninance of the Hooghly 
area. surrounding Calcutta. In the city and the three districts next to it 
!.24: Parganas, Howrah and Hooghly), the factory population is well over 
450,000. Bombay City and Island (with the Bombay Suburban District), 
which has the next biggest concentration of industry, has about 
190,000, so that thBse two small areas account for more than half the opera
tives. With the exception of Ahmedabad, which is virtually limited to a 
single industry and .has a little over 70,000 operatives, there is no centre 
with as many as 30,000 permanent factory \vorkers. Of thf: secondary 
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centres with a definite concentration o£ industries, the more important 
are Madras, Cawnpore, Jamshedpur and Rangoon. Many of the remain· 
ing factories are concentrated in capitals where the factory population is a 
small part of the total population, such as Delhi, Lahore, Lucknow and 
Nagpur. Centres of this type have generally a few larger factories, and a 
considerable number of small ones which serve the miscellaneous needs 
of the city and its vicinity. Apart from such centres, the only approach 
to a concentration of factories is in the main coalfields and in a few 
cotton mill towns such as Sholapur. 

(2) SOUHCI~fl OF LABOUR. 

Centres Recruiting from Short Distances. 

The smaller centres everywhere draw on the surrounding rural 
areas for all the workers they require, except labour demanding special 
skill. As industry expands in a centre, the area of recruitment has to be 
enlarged. If tJ1e centre is situated in a region where population is dense 
and pressure on the land is great, a large addition to the labour force 
may be obtained without going far afield ; this is illustrated by Ahmed
abad and Cawnpore. The cotton mills of Ahmedabad draw 65% of their 
labour from Ahmedabad district and the adjacent State of Baroda, 
while most of the remainder come from areas not far distant, i.e., other 
Gujerat districts and the adjoining parts of Rajpntana and Kathiawar. 
Cawnpore l1as close to it areas where the pressure of population is severe, 
and the bulk of its labour comes from the adjoining districts and those 
immediately beyond them. Hailway workshops frequently show a greater 
variety of labour and may include substantial numbers from more dis
tant areas; the grant to employees of travelling concessions increases the 
attraction of the work for labour from a distance, and the type of work 
docs not appeal to the people resident in some areas. In every centre of 
importance a ccrta.in number of the factory workers come from long 
distances; men from Madras and the United P~ovinces mav be found in 
factories all over India. · 

Centres Recruiting from Long Distances. 
The only centres which have reached the stage of being compelled 

to go far afield for the bulk of their lab.our are Rangoon, Jamshedpur and 
the two big centres, Bombay and the Hooghly area. Rangoon, like Burma 
generally, has to look mainlv to Indian labour for the maintenance of its 
industries as the Burman· shows little desire to enter the lower ranks 
of factory employment. The factories of Rangoon therefore rely on 
the great stream of migration from across the Bay of Bengal; the 
workers come chiefly from the Telugu speaking tracts adjoining the 
northern Madras ports. Ja.mshedpur was established in an area that 
was practically virgin forest and requited a large number of workers 
from the start ; there was a big expansion of work during and after the 
war, which demanded a further rapid. increase in numb10rs. It is not 
surprising, therefore, that the labour force here should include sections 
from nearly every province of India ; in particular, Bengal, Bihar and 
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Orissa, the Central Provinces, the United Provinces and Madras all 
contribute large quotas. 

The two leading areas, Bombay and the Hooghly, found it 
necessary, at a very early stage of their industrial history, to recruit from 
distant fields. Bombay Island has the sea on one side and a narrow 
coastal plain flanked by high mountains on the other, and no large ex
pansion of industry would have been possible had it remained dependent 
on the immediate neighbourhood. It now draws its factory labour 
mainly from two sources-by sea from Ratnagiri, a district to the south 
where pressure on the land is very great, and by land from the Deccan 
districts, especially Ahmednagar, Poona and Sholapur. The increasing 
needs of industry and the drying up of other sources, owing to the growth 
of local industries, have lately strengthened the flow of labour from much 
more distant areas, particularly the United Provinces. 

The Hooghly, with more than double the demand of Bombay for 
factory labour, is surrounded by the heavily populated districts of Bengal, 
but does not draw the bulk of its factory workers from them. The 
Bengalis have less inclination for factory work than other Indian race~ ; 
when the industries of the Hooghly were being built up, their economic 
position was not such as to make the terms offered by industry attrac~i:e. 
In recent years they, more than most Indian peoples, have been reahsmg 
the possibilities which industry offers to skill, and their numbers are 
increasing steadily in the skilled ranks and in the lighter types of 
factory labour; but in the jute mills they constitute less than 
a quarter of the workers. A few mills to the south of Calcutta 
employ Bengali labour ; but to the north of the city in most of 
the mills the proportion of Bengalis is small, and there are large 
townships of immigrants. The bulk of the jute mill labour comes from 
the west of Bihar and the east of the United Provinces, a tract lying 
from 300 to 500 miles away. Other important recruiting grounds are 
the equally distant districts in the north of the Madras Presidency and 
the east of the Central Provinces, while Orissa, which supplies 
labour of many kinds to Calcutta and its· neighbourhood, is also repre
sented in the factories. Of the jute mills it 111-ay be said that, if a circle 
of 250 miles' radius be drawn round Calcutta, the great majority of the 
workers come from outside that circle : and in the other factories too, 

1 . -rt~ _j' Jl 1 1 • 1 f .£ .Ll .4--- ..f + a mrge propo IOn or ~ne moour IS orawn nom ~11ese oucer cracvs. 

(3) THE FACTORIES AND THE VILLAGES. 

Temporary Migration. 
We have referred to factory labour as drawn from rural areas 

and, as often as not, from areas at long distances from the factories. This 
is the case even when the factories are situated in or close to a great city. 
It is here that we strike perhaps the most fundamental difference beheen 
the Indian. factory workers and the co:rresponding class in the West. 
The latter IS drawn mainly from persons brought up in the towns, and 
partly from those who have abandoned the country for the towns. 'l'he 
Indian factory operatives are nearly all migrants. But the difference does 



12 CHAP1'ER If. 

not end here. In India the migration from the rural areas to the 
factories is not in tho main n permanent exodus ; it is, in the minds of 
those who undertake it and to a large extent in fact, a temporary t-rans
fer, a.nrl the recruit to industry continues to regard as his home the place 
from whieh he has come. A true understanding of this position is a 
nec:est>ary approach to nParly all the problems affecting this type of 
labour, and we mnst go on to examine in weater detail the character 
of the contact between the village and the factory. 

The Factory Worker not an Agriculturalist. 
Those anxious to emphaHise the importance of this phenomenon 

are apt to suggest that the Indian factory worker is essentially an agri
culturalist, and the student nnfamiliar with the facts is led to picture the 
main industries of luetin. ail manned by a maRs of agricultural workers, 
temporarily forsaking the nmttock and the plough to add to their income 
by a brief spell of industrial work in the city. It would not be unfair to 
say that this pieture iR in the minds of some employers, whose attention 
is foeussed on the rapidity with which their own la.bom force changes. 
But it is not an aecurate representation oi the position, and has been 
responsible occasionally for a mistaken attitude to labour questions. 
In the seasonal induHtries, dealing largely with the treatment of agricul
tural products in. the ra\v state after they have been harvested, there is 
an intimate conneetion between industrial and agricultural work ; 
and in the collieries too there is a substantial class directly interested in 
agriculture. But in the regular factory industries which offer perma· 
nent work, the employer has generally got past the stage of being com
pelled to employ those who are prepared to work only for a few months 
of the year. 

Connection with Agriculture. 
The truth behind the assertion of the agricultural character of the 

factory population-and it is a truth of primary importance -is that the 
great majority of those employed arc at hear1; villagers; they have had 
in most cases a village upbringing, they have village traditions and they 
retain some contact with the villages. This does not necessarily mean 
even that they are a,ll drawn from agricultural classes. 'rhere are in the 
villages important sections of the population whose occupation is not 
primarily agricultural and may not be agrienltural at all; the weaving 
sheds of textile factories, the tanneries, the railway workshops and other 
scenes of urban industry contain many who look hack rather to village 
crafts than to village fields. But agriculture has naturally supplied the 
bulk of the recently established industrial population. Some factory 
workers, but far fewer than is frequently supposed, nmy have a direct 
interest in agriculture, in that they derive some pecuniary benefit from it; 
more have indirect interests, in that members of that very variable group, 
the joint family, or other close relations have agricultural holdings. A 
larger number still have a home and members of their own family in the 
village and the latter may secure an income from agricultural work. 
Occasionally members of the same family relieve each other by turns in 
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factory employment. Even where workers live with their families in the 
factory areas, many of them look to some village as their home and do 
their best to retain contact with it. 

Permanent Factory Population. 
The residue, who have no village ties and look upon the city 

as their home, are only a small perceuta,ge of the total labour force. In 
the most industrialised areas such as the Hooghly area and Bombay 
Island, this class forms a small proportion of the factory employees. It is 
proportionately most numerous in such centres as Ahmedabad, Nagpur 
and Madras. Each of these cities has, in its cotton mills particularly, an 
appreciable number of employees who form part of the perma,nent urban 
population. It is worth noting that these are composeCI< largely of classes 
whose interest in the land was always slight or precarious, namely, Musa.l
man weavers in Ahmedabad, and members of the depressed classes in aH 
three centres. In the last two centres 'the owners of the most important 
mills have made special efforts calculated to build up a permanent 
population. Statistics of this permanent element are not available; 
but it has been estimated as constituting in Ahmedabad 20 per cent of 
the working class population. Elsewhere the figure is generally much 
smaller. 

Relations with the Country. 
The points >ve desire to emphasise at this stage are :-

(1) on the one hand, the factory population, genervJly speaking, 
is not divorced from the land, as in the West ; 

,. (2) on the ot[ler hand, it cannot be regarded as composed of a 
mass of agriculturalists serving a short term in industry. 

The relation of the workers to the villages is perhaps best expressed 
by the legal coneeption of domicile. In so far as an anR,logv js helpful, 
the position of many Englishmen in India, has essential similari
ties. For the Indian factory worker is in most cases a man who has taken 
up definite work in a place which he does not regard as his own many 
cases even its language is foreign to him), who cherishes the hope of 
returning to his country now and then and of retiring there ultim
ately. He is as a rule prepared to abandon the factory if work offering 
adequate opportunities becomes aYaibble in his native place or if the 
climate mak0s serious inroads on his health. The popular and, as we be
lieve, misleading conception of the short-term recr·~it from agriculture has 
arisen mainly from experience of the past, which is no longer valid. It is 
kept alive partly by the fact that a number of new recruits revert quickly 
to the village, and partly by the fact that the continuous period sjJ.ent 
by the average worker in an individual establishment is brief. 

Contact with the Village. 
What, then, is the nature of the contact between the factories 

and the villages ? It will be obvious from the preceding paragTaphs 
that it is a variable quantity ; with some the contact is close and cons
tant, with others it is slender or spasmodic, and with a few it is more an 
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inspiration than a reality. But in most cases the contact has begun at 
birth ; the proportion of industrial workers whose birthpia:ce is the city 
is small. Many workers leave their wives in the country, and of those 
wives who come to the city, all who can do so return to the village for 
their confinement. The steady expansion of Indian industry year by 
year . and the higher !llortality in cities increase still further the 
numbers that have to be supplied from rural areas. Generally, too, child
hood is spent in the villages ; the raising of the minimum age for industrial 
employment has strengthened this tendency. After industrial employ
ment has commenced, the worker returns to the village as often as he 
can. Financial considerations form the principal obstacle to frequent 
returns : the man who succeeds in the mills returns more regularly as his 
income rises. In the Bengal jute mills and the Bombay cotton mills, a 
number secure an arumal holid1ty of anything from one to three months' 
duration: others may go every second year. Yet others, owing to lack of 
money or for various reasons, may not go back for many years. But at 
any time illness or urgent family affairs may compel a return, even when 
it has to be financed by borrowing. Th111 returned industrial worker may 
give assistance in agricultural operations, or he may prefer to remain 
unoccupied. It is interesting to note, for example, that the holiday 
exodus from the Bengal jute mills is at its height during a slack season 
for agriculture in the workers' villages. The duration of the holiday is 
usually limited only by the money available; more rarely it is determined 
by the necessity of complying with the instructions of the employer in the 
city. At other times, if close relatives remain in the villages, remit
tances may be sent regularly to them and serve to maintain contact, but 
apart from these, correspondence is usually infrequent. Nor are relatives 
the only ones who look for money orders. The village money-lender 
may have claims which lu1Ve to be met, and occasionally his assistanc-e is 
sought to meet the initial expenses involved in the exodus to the 
city. Finally, the worker looks forward to a time when· his work in 
the factory will be over, and he can return to the villagefor good. 

(4) CAUSES OF MIGRATION. 

Economic Pressure. 
Emigration has always arisen mainly from the difficulty of finding 

an adequate livelihood in one's native place, and this is the predominant 
force which impels the Indian villager to seek industrial employment. 
Over large parts of India, the number of persons on the land is much 
grea~er than the number required to cultivate it and appreciably in 
excess of the number it can comfortably support. In most areas, 
pressure on the land has been increasing,steadily for a long time and a rise 
in the general standard of living has made this pressure more acutely felt. 
There has always been a substantial class of landless labourers, earning 
a meagre living in good seasons and apt to be reduced to penury in bad 
ones. The loss of land through indebtedness, the need or desire of a land
lord to increase his own cultivation, quarrels, the death of the title-holder 
and other causes, bring fresh recruits to this class. Among those who 
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retain tenancies, various changes may operate to render a holding 
insufficient for those dependent on it. An increase in the number of mem
bers of the family, a rise in rent, the growth of debt, all contribute to 
force the agricultural worker to abandon his ancestral occupation. 

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

Village Crafts. 

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

Disabilities. 

Poverty, though it is the most important, is not the cmly dis
ability which drives the villager t<Ythe factory. All over India there are 
strata of the population who suffer from serious social disabilities ; the 
lower castes and those who are regarded as outside the pale of Hindw 
society find that in the industrial areas caste disabilities lose much of their 
force. With the growing realisation of the humiliation of their position. 
and of the freedom which industry offers, there is an increasing readiness
to migrate to industrial centres. In addition to the bondage which, 
caste may inflict, there are other bonds which, if they were not consciously 
felt to be hardships a generation a;go; are steadily becoming more irksome 
to those subjected to them. There are traces of feudalism to be found 
in many parts of the country ; and in a f~w areas there is still a system of 
hond-~ervicc -vYhich is not far removed from slavery. We deal withe this 
factor in a later chapter for, although it is responsible for some migration, 
that migration is not, as a rule, to the fi:wtories. But it is obvious that 
every disability to which men are subjected in the village adds attrac~ 
tions to the avenues of escape which industry offers. :Ln addition to· 
those who migrate to- eseape from destitution- or disabilities, there art'" 
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• 
those who, for individual reasons, find it better to leave the village, for 
a time at any rate. The new world of industry offers a refuge to those 
who arc anxious to escape from family conditions that ho.ve become 
intolerable, or from the penalties of the law, or from the more severe 
penalties with which the village visits offences against its social and moral 
codes. 

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

faetory, and by applying them to conditions in different rural areas it is 
ea~y to account for the main streams of migration. But they do not 
explain the most striking element in thiH migration, which is the retention 
of the village conneetion. The reasons for this feature are complex 
and raise psychological iRs<w;. But, in our opinion, the chief cause is to 
he found in the Jact that the dtiving force in migration comes almost 
entirely from one end of the ehrmrw't, [.e., the village end. The industrial 
reet'uit iH not prompted by the lure of city life or by any great ambition. 
The city, as Hueh, has uo attraction for him n.nd, when. he leaves the 
Yil.lage, he has seldom <Hl ambition beyond that of seeuring the neeessi
t.ies o[ life. Few industrial workers would remain in industry if they 
eould seeure sufficient food and clothing in the villagn ; they are pushed, 
not pulled, to the city. 

The Family and the Village. 
A contributory eauHc is the joint family system which, by link

ing tlw cmigtant to the ~·ilbgc and even to itR :o;oil, serves to keep con
nections alive in many eases. Moreover:, tlH~ comparative searcity of 
employment for women and children in factori<'.s encourages the practice 
of lenving the family in the village, where their rnaintenance is more 
3imp1e and less costly. In the perennial fn.etories n,s a whole more than 
thrce-qunrters of the workers are males over: 15 yean.; ; and the children 
form a sm11ll proportion of the remainder. On tho othn hand the village 
offer::J at least intermittent worl,:: for everyone, even for small ehildren. 
Further, where migration has resulted less from the lack of land than from 
the precarious character of its yield, there are obvious economie advan
tageH in retaining intere::!ts in it. Evon where relatives have not been 
left in the village, the t.ies of generations are strong. To a large rxtcnt, 
Indian life is a eornrnnnity life and the more indi viclua.listic exi:>tence 
inseparable from a city is strange and unattractive t.o t.he villager. 

Contrast of Environment. 
Finally, an important eause of the desire of the factory workers 

to maintain village connections is to be found in the environment in which 
they must live while employed i11 the factories. W"' deal with this later 
and merely observe here that no one who is familiar both with village 
conditions and with the factory areas can be surprised that so few work
ers are ready to establish in the latter a permanent home. We do not 
desire to suggest that the village is always, or even generally, an idyllic 
place ; but the average factory worker, contrasting the scenes in which 
he .has to live with his memories of his native place, must welcome 
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every opportunity of retru:ning there and must cherish constantly the 
hope that, sooner or later, he can leave the city finally behind. 

(5) EFFECTS OF MIGRATION. 

A Strange Environment. 
The effects of migration can be traced· in nearly every phase 

of industrial life, and it will be necessary to refer to them in con
nection with various subjects. It is convenient here to give a brief 
analysis of the main results which migration produces, with a view to 
oonsidering the attitude which should be taken towards it. The first 
fact to be noted is that the industrial worker is living in an environment 
which is strange to him, and the contrast between his original home and 
the scene of his work may be tremendous. We have already noted 
that some of the most important streams of migration cross language 
boundaries ; many sections of factory workers form, as it were, foreign 
colonies, surrounded by a language and a culture largely alien to them. 
This alone would tend to give an artificial character to industrial life ; 
the people have been uprooted and find themselves in a milieu of 
strange traditions, or no traditions at all. The customs and sanctions, 
good and bad alike, to which they have been accustomed are all 
weakened. The ties which give village life its corporate and organic 
character are loosened, new ties are not easily formed, and life tends to 
become more individual. 

Dangers to Health. 
The health of the worker who is transported to the new environ

ment is often subjected to severe strain. In the first place, the climate 
to which he is accustomed may be radically different from that in which 
he has now to live. The untravelled villager is very sensitive to climatic 
changes ; differences between one area and an adjacent one can be 
acutely felt by families that have known no change for centuries. The 
climatic differences between the Deccan plateau and the island of Bom
bay, or the United Provinces and the Bengal delta, are striking. At the 
same time as the change in climate is experienced, a change in diet has 
to be faced. We deal with the whole subject of diet and health in detail 
later, but it may be noted here that the change is not one from a diet 
suited to one climate to a diet suited to another. It is rather the re
duction, under economic necessity, of valuable elements of diet, and it 
accentuates the effect of the change from the wide fields and fresh air 
of the village to the cramped and often insanitary streets and lanes of 
the town. The habits of the villager in respect of sanitation and other 
matters are not easily altered and are fraught with peril in his new 
surroundings. There are additional dangers from sickness and disease. 
These are enhanced by the fact that many men are living singly although 
most of them have been and are married. To such the life of the city 
brings with it new and insidious temptations. Alcohol offers its dan
gerous relief to a fatigued body and an over-stimulated mind while 
gambling has an attraction not previously experienced for many who 
have few healthy distractions open to them. 
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Change of Work.; 
In working hours the change is no less complete. The worker 

is surrounded by conditions which are entirely novel to him. He has 
been used to spasmodic work with long intervals of leisure, and he finds 
himself expected to work continuously and to order. Disciplined hours 
of toil are a strain to the body that is not accustomed to them, and they 
involve a corresponding strain on the mind which is apt to be under
estimated. The difficulty and diRtress felt by most workers in accepting 
the discipline of factory work have important effects on their efficiency. 
The fact that they have not usually grown up in a familiarity with 
industry acts as a further handicap. The Western industrial workers 
owe not a little of their aptitude to being brought up with factory work
ers and in a factory area, even when tJwy do not enter the factory at an 
early age. 

Home-sickness. 
All these factors tend, especially at first, to produce a st.ate of 

depression, and when, as not infrequently happens, sickness supervenes, 
there is a strong inclination to return and endure the privations of the 
village rather than face the risks and hardships of the town. Among 
new recruits to industry there is a considerable percentage who are 
unwilling to face all that is involved in the change and find their way 
back to the village. And there must be many more who, in the early 
months, would yield to the impulse to return if circumstances 
allowed. But after the home-sickness of the first term is passed, the 
worker generally becomes more reconciled to the change and is ready 
to acquiesce in unsatisfactory conditions. 

Turnover. 
Finally, the constant changing of the labour force in individual 

establishments, which is associated with the present system, carries 
with it serious disadvantages, from the point of view both of the manage
ment and of the worker. It necessitates the continuous turnover of 
employees, many of whom may be entirely new to the particular factory 
and to its machines and methods of working, with a consequent loss of 
efficiency which reacts on both parties. It also places a serious obstacle in 
the way of establishing contact between employer and employed and of 
building up the sense of co-operation ; and the worker who returns after 
a spell in the village has, in most cases, no guarantee of re-employment 
on his return. In fact, as we show lat.er, his position in this respect has 
been getting generally weaker in recent years. Too often he finds it 
necessary to purchase his re-admission to industrial work at a time 
when his reserves of cash have either disappeared or been seriously 
depleted. 

Economic Advantag-es of Contact with Villages. 
Such are some of the disadvantages accompanying the present 

system of migration. But there is another side to the picture, for the con
tact with the villages has big advantages. In the first place it means 
that most industrial workers have been brought up in more natural 
surroundings. They usually bring a better standard of physique than 
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could be built up in many industrial areas. The effect of this on the 
individual is sometimes obscured temporarily by the fact that the new 
recruit may have just passed tbTough a period of privation, but the bene
fit of the early years remains and is an asset of incalculable value. The 
holidays which many are able to take are also a great source of strength 
of mind and body, and the combination of urban and rural life 
brings a width of outlook which ifl apt to be lacking in a purely urban 
population. Further, where contact is retained with the village, there is 
usually some kind of home to fall back upon should the need arise. 
The villages have hitherto provided a measure of insurance against 
the e:ffects of the various changes which may reduce, interrupt or 
destroy the earning capacity of the worker. In sickness and in 
maternity, in strikes and lock-outs, in unemploymentandinoldage the 
village home is a refuge formany, and thefactthatitexistsaffordsa sense 
of security, even when it is not required. We should not be understood 
as endorsing the view occasionally expressed that the factory worker 
usually has an alternative occupation to which he can readily turn. This 
is not accurate ; but, for the worker who has village connections and is 
unable to work, the hardships caused by such inability are mitigated. 
The village is an infinitely better place than the city for the young and the 
aged, the sick, the maimed and the exhausted, the unemployed and the 
unemployable. If the villages provide insurance for the towns, the 
effect is to some extent reciprocal. One of the strong arguments for the 
development of industries in India is the insurance which it provides 
against the uncertainties of agriculture. If they are developed by a 
population connected with the rural areas, the benefits of this insurance 
are directly felt in the villages. When some of the members of a village 
community have a source of income independent of the produce of the 
village, there is a distinct gain to the community as a whole, 

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

in character. The Royal Commission on Agriculture has observed that 
" the life of the city should quicken the minds and enlarge the outlook 
of a far greater number of labourers than it corrupts ". Our experience 
tends to show that migration has this effect. Further, this quicken
ing of mind and enlargement of outlook are not limited, under the 
present system, to those who go to the cities. The industrial worker 
who, in his absence, has assisted the village by diminishing the pressure 
on its productive capacity and by adding to its income, brings to it on 
~is return a new education. He helps to diffuse throughout the country
Side not merely his knowledge of a wider world, but a conception of 
liberty and of independence that is new to village society. I£ the contact 
now maintained were diminished or cut off. the result would be the 
impoverishment of rural India of a more tha'u material kind. 

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

ly, should efforts be directed towards building up an industrial popu
o2 
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lation divorced from the villages, or should the existing contact be main
tained and stimulated ? This is a question which must be faced in any 
intelligent attempt to view the problems of Indian labour as a whole, and 
we were surprised to find how little attention it had received. It is true 
that no wholesale or sudden change in the existing system is practicable: 
whatever view is reached industry must depend for a long time on the 
villages and the tenacity with which many industrial WQrkers, with little 
encouragement, have retained their village connections shows that the 
system has deep roots. But the nature and extent of the contact with 
the villages can be powerfully affected, both locally and generally, by 
different policies and it is of importance to have a clear aim. Our con
sidered opinion is that, in present circumstances, the link with the 
village is a distinct asset and that the general aim should be, not to 
undermine it, but to encourage it and, as far as possible, to regularise 
it. We have not reached this conclusion without a elear recogni
tion of the evils attendant on the industrial system as it stands to-day; 
but we believe that, by thoughtful and sustained effort, many of its de· 
fects can be eliminated or minimised and that the advantages of the village 
connection can be conserved and, indeed, increased. In special areas 
and for special purposes, the growth of a purely industrial population is 
inevitable. There are classes to whom the village can offer little, and 
a definite severing of the connection may be advantageous in the 
end. Further, if, as we hope, a substantial improvement is secured 
in the conditions ·· prevailing in the factory areas, this is bound to 
encourage the growth of a definitely urban class of factory workers. It 
is arguable that the present conditions represent merely a transition
al stage, which is bound to be replaced by conditions more resembling 
those of Western countries. But it is doubtful if it is legitimate to des
cribe as trans:+.ional the connection with the villages, which has lasted 
so long and which, in the most important centres, certainly has not 
weakened in the last generation. Whatever view be taken of the 
distant future, we believe that, at the present stage, it is not advisable 
that this striking feature, which marked the beginnings of Indian industry 
!'tnd has shown such persistence during its steady advance, should be 
discouraged. 
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This chapter deals with a number of questions related to the 
employment of the worker in perennial factories. Beginning with the 
relationship of the supply of labour to the demand, we discuss the 
recr·uitment of the worker and the control and supervision of his 
employment in the factory. Next comes his education, with special 
reference to his advancement and promotion, and in conclusion we 
refer to unemployment. 

Supply of Labour. 

Throughout the great;r part of its history, organised industry 
in India has experienced a shortage of labour. A generation ago, this 
shortage was apt at times to become critical. Towards the end of the 
nineteenth century, after the plague epidemics, the difficulties of em
ployers were acute, especially in Bombay; and in 1905 the complaints of 
employers in Bengal and the United Provinces led to an official enquiry 
into the causes of the shortage. Thereafter the position became easier 
in the factory industries, but even in these, before the war, few employers 
were assured of adequate labour at all aeasons of the year. Some in
dustries, such as tea-planting, particularly in Assam, are still in 
constant need of more workers. Others, such as coal-mining, experience 
a distinct shortage at certain seasons. Perennial factories, on the 
other hand, have now reached a position in which most of them have 
sufficient laboUl' at all seasons and there is a surplus of factory labour 
at several centres. The change has been gradual, and it has proceed
ed at a di:fferent pace in different centres. In some areas, the opening 
years of the war witnessed a change, but the influenza epidemic of 
1918-19 exercised everywhere a retarding influence. Speaking generally, 
it would he true to say that the turning point eame during the last 
five years. Up to that stage, labolil' tended to have the upper hand 
in that there was competition for its services ; since then the tendency 
has been for the workers to compete for jobs. The question of the 
supply of suitable laboUl' is one of vital importance for the future of 
industry and of labour, and it is worth while considering whether or 
not the change is likely to be permanent. 

Causes of Scarcity. 
The scarcity of labour in the past can be traced to a number of 

factors. Of these the most obvious was the growth of Indian industry. 
To a large extent factories, mines and even railways are the crea
tion of the last generation. They employed conjointly about half a 
million persons in 1892 and about two and a half million persons 
in 1929. Every year employers increased bheir demands, so that recruit
ing had to provide not merely for replacement, but also for an appre
ciable addition. The population, it is true, was increasing, but not at 
the same rate, and two great epidemics, those of plague in 1896-97 and 
of influenza in 1918-19, had marked e:ffects on the industrial popula
tion. The factories, moreover, were able to draw only on limited areas. 
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Lack of adequate communications prevented an easy flow of labour, 
and lack of general contact with, or knowledge o£, the cities was an 
even greater obstacle. In some areas recruiting was confined to a few 
villages where connections had been established, adjacent villages making 
no contribution. Finally, conditions in most centres were not calculated 
to attract labour or to retain it. As we have indicated, they are far 
from ideal to-day; but to the factory work;er of the present time the 
conditions in which his father worked would seem intolerable. 

Future Prospect. 
Factory industry in India, as el9ewhere in the world, is to-day 

less prosperous than it has been. We believe that the check to 
progress is temporary and that, given settled conditions, factory 
industry hn.fl still a long period of expansion before it. Communi· 
cations ha.vp, improved steadily and should advance much further. 
The spread of knowledge is opening up new ground for possible 
recruits, while there is at present little sign of a diminution in the pressure 
on the land. Lastly, and most important of all, conditions in factories 
are improving generally. We believe that the amelioration which has 
been effected since 1920, by legislative and other methods, has had 
a large share in producing the change which has occurred. If our 
analysis of the factors concerned is accurate, Indian factories are at the 
beginning of a period of plentiful labour. Grave calamities, such as 
a serious epidemic, might produce a temporary reversal of the position ; 
but, in normal circumstances, there is little likelihood of a shortage of 
labour in the near future in perennial factories. 

Effect on Labour. 
It is difficult to exaggerate the importance of the change. In 

the past the employers' powers were strictly limited. The necessity 
o£ keeping their factories staffed has led some employers to do much 
for the welfare of labour, in the provision of housing and other bene
fits ; it has also compelled them to tolerate much in the form of low 
efficiency and slack discipline. The new conditions, if maintained, 
will give to the employer a greater power, for good or for ill, than 
he has had in the past. At the same time they will deprive labour of 
what has hitherto been its main defence against oppression. While 
the employers will be able to insist on higher standards, the workers, 
if they are to maintain their position, will require to conform to these 
and to show more self-reliance and greater cohesion. Further, the 
new situation is bound to raise new problems for all concerned in ques
tions of labour administration, and to demand the adoption of a new 
attitude and new methods. 

Recruiting of Labour. 
So far as recruiting is concerned, recent years have seen a great 

alteration. When the shortage was acute, the employer had to send 
into the highways and byways to obtain workers. Overseers, labour 
contractors and others, stimulated thereto by promises of commissions, 
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journeyed to distant villages and brought back recruits to the mills, 
paying their fares and expenses to the city. Such methods are still 
employed for many industries, particularly planting, mining, public 
works and some seasonal factory industries ; but now the great major
ity of managers of pere:imial factories need go no further than their 
own gate to obtain the workers they require. Only in. minor centres 
and in the starting of new mills is recourse to the older methods some
times necessary. Contractors are still largely employed in some factory 
industries, particularly engineering and metal works, but these men 
are not contractors so much as subordinate employers, and most of 
them can also secure labour at the factory gate. Unfortunately the 
removal of the market for labour from the village to the factory gate 
has not generally meant the assumption by the employer of direct 
responsibility for the engagement of his own workers. This duty is 
still left largely to intermediaries, and especially to jobbers. This 
brings us to one of the most remarkable features of Indian factory 
organisation. 

Position of the Jobber. 

The jobber, known in different parts of India by different names, 
such as sardar, mukaddam or maistry, is almost ubiquitous in the 
Indian factory system and usually combines in one person a formidable 
series of functions. He is primarily a chargeman. Promoted from 
the ranks after full experience of the factory, he is responsible for the 
supervision of labour while at work. In a large factory, there may be 
a hierarchy of jobbers for this purpose, including women overseers in 
departments staffed by women. He has also, on many occasions, 
to act as assistant mechanic, and to help in keeping the machines in 
running order. So far as the worker is given technical training, the 
jobber is expected to provide it. He is not, however, merely responsible 
for the worker once he has obtained work ; the worker has generally 
to approach him to seeure a job, and is nearly always dependent on him 
for the security of that job a,s well as for a transfer to a better one. 
Many jobbers follow the worker even further than the factory gate; 
they may :finance him when he is in debt and he may even be dependent 
on them for his housing. 

The Jobber as Intermediary. 

As important as any of these functions is the duty which the 
jobbers perform in their capacity as intermediaries between employer 
and employee. It is to the jobbers that the employer generally goes 
when he wishes to notify a change to the workers ; it is from the 
jobbers that he derives most of his information regarding their needs 
and desires. When a manager states that he infmmed the workers 
of a change in eonditions, or that he was told by them that they desired 
a change, he too often means that he conveyed the news (possibly 
through a subordinate) to the jobbers, or that the jobbers alleged that 
the workers had a grievance. The same applies to orders affecting 
individual workers, and to their complaints. The jobber thus adds to 
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his other functions some of those frequently discharged by trade union 
officials in the West, and he is occa.sionally found acting in the capacity 
of a strike leader. We shall have occasion later to discuss the absence of 
direct contact between employer and employed, which is a marked feature 
in many factories, and merely note here that too often those responsible 
for management are unable to make themselves adequately understood 
by the workers, and in consequence have to rely on the jobbers as 
interpreters. 

Tbe Jobber and Bribery. 
The temptations of the jobbers' position are manifold, and it 

would be surprising if these men failed to take advantage of their 
opportunities. 'rhere are few factories where a worker's security is 
not, to some extent, in the hands of a jobber ; in a number of factories 
the latter has in practice the power to engage and to dismiss a worker. 
We were satisfied that it is a fairly general practice for the jobber to 
profit financially by the exercise of this power. The evil varies in in
tensity from induRtry to industry and from centre to centre. It is 
usual for a fee to be exacted as the price of engagement, or of re-employ
ment after a period of absence. In many cases a smaller regular pay
ment has also to be made out of each month's wages. In other cases 
workers have to supply the jobber with drink or other periodical offer
ings in kind. 1'he jobber himself has at times to subsidise the head 
jobber; and it is said that even memberR of the supervising staff some
times receive a share of the bribe. 

Origin of Bribery. 
The general prevalence of the system was admitted by a number 

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

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

reduced, if not eliminated, with great benefit to all concerned. The pre
sent power of the jobber is given by the employer, who permits him to 
select or engage labour and to influence or procure its dismissal. We 
advocate for all factories the exclusion of the jobber from the engagement 
and dismissal of labour. This can best be achieved by the employment of 
a labour officer, and this is the course we recommend wherever the scale 
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of the factory permits it. He should be subordinate to no one except the 
general manager of the factory, and should be carefully selected. Special: 
technical qualifications are not essential for the appointment, though 
a general knowledge of the processes is necessary. Integrity, personality, 
energy, the gift of understanding individuals and linguistic facility are the 
main qualities required. No employee should be engaged except by the 
labour officer personally, in consultation with departmental heads, and 
none should be dismissed without his consent, except by the manager 
himself, after hearing what the labour officer has to say. It should be 
the business of the labour officer to ensure that no employee is discharged 
without adequate cause ; if he is of the right type, the worker& 
will rapidly learn to place confidence in him and to regard him as 
their friend. There are many other duties which such an officer can fulfil. 
particularly in respect of welfare ; we propose to indicate some of these 
in connection with other subjects. 

Control over Appointments and Dismissals. 

The system here recommended has already been tried in a few 
Indian factories and big industrial enterprises, and, where the right type of 
officer has been employed, it has generally met with conspicuous success. 
In one case, however, the attempt to introduce it was defeated by the 
workers themselves. The account of this attempt furnished to us by the 
employers leaves no doubt that the jobbers were responsible for the 
workers' opposition ; and no doubt in many cases it will be ex
tremely difficult to defeat the jobbers' machinations. Were it not for this 
difficulty and the fear of trouble, more persistent endeavours in this direc
tion would doubtless have been made by many employers. Associations 
of employers could with advantage consider and determine upon a com
mon policy in an attempt to stamp out bribery. We are satisfied, how
ever, as are the employers who made the experiment referred to, 
that the method is bound to be of material and permanent benefit 
to labour, once the initial difficulty has been overcome. Where a 
nnion is in existence, its co-operation should be sought and should' 
generally be available, but in some cases the jobbers' influence is potent 
even wit.hin the union. Where it is not possible to employ a whole-time 
labour officer, the manager or some. responsible officer should retain 
complete control of engagements and dismissals. This, of course, is only 
possible where the controlling officers are prepared to keep the same hours 
as the workers-arequirement which is not the invariable rule in one 
big industrial centre. 

The Supervision of Women. 

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

Tumover. 
There iR another direction in which action can be taken to 

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

Holidays. 
Where the jobbers are in the habit of exacting a bribe on all 

fresh engagements, it is to their interest to secure that such engagements 
;are numerous. As some employers pointed out to us, there is a close con
nection between bribery and turnover, and we believe that the jobbers 
.are responsible for much of the apparent restlessness of the operative, and 
his movements from factory to factory. Further, as few mills are willing 
to recognise a worker on his return from a holiday as an old. employee, 
there is no reason why he should feel any loyalty to a particular mill. 
We consider that employers generally should recognise the need and the 
Wtlue of the holidays taken by so many workers. We recommend that 
workers should be encouraged to apply for definite periods of leave, and 
should go with a promise that on their return at the proper time they will 
be able to resume their old work. The mere grant of regular leave, even 
when no allowance is attached to it, would mark a great advance on the 
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present system. It would give the worker an increased sense of security 
and of attachment to a particular factory, and greater efficiency would 
follow. 

Holiday Allowances. 
At the same time we urge that, whereverpossible, an allowance 

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

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

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

Education of H~lf-timers. 
Many employers have endeavoured to do something towards 

making good the deficiency by means of factory schools and a few of the 
schools we saw are admirable examples of their kind, and represent a big 
outlay in cost and thought. There is, however, a fairly general tendency 
to concentrate in such schools on the education of half-timers. We are 
anxious not to discourage any attempt to meet so obvious a need. 
But though useful work is done in some cases; the truth is that 
too often the results are incommensurate with the effort. A child is 
seldom capable of putting in 5 or 6 hours' work in a factory and learning 
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properly in a school after that work ends or before it begins. This is 
true of all children, but especially of those whose heredity and environ
ment do not pre-dispose them to mental work. The half-timer, from his 
own point of view, is merely undertaking an extra task until the law 
permits him to earn a higher wage, by which time he is too often ready 
to forget what he has learned. A further factor which diminishes the 
value of concentrating on half-timers is that in some industries they are 
few or unknown, and in others their numbers are diminishing. 

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

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

· Assignment of Responsibility. 
At the same time, the main responsibility for education in indus

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

Application of Compulsion. 
Forrapid progress, the application of compulsion is desirable. ~We 

regretted to find that in some parts of India there was a tendency, in 
applying compulsory methods, for municipalities to exclude wards peopled 
by factory labour on the ground of the backwardness of the population. 
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The Bombay Mtmicipality, on the other hand, has recently applied 
compulsion to two wards chiefly inhabited by mill workers, and we recom
mend to municipalities that wards of this type should be regarded as 
having a special claim where compulsion can be applied. We would 
also call attention to the desirability of bringing the upper age-limit 
for compulsory education at least up to 12 years, the minimum age for 
factory employment. The present system in Bombay, under which 
compulsory education stops at 11, involves the loss of a valuable year 
and jeopardises the results already achieved. We suggest that employ
ers might assist, wherever possible, by lending buildings in the workers' 
lines or the factory compounds, by equipping schools and in other ways. 
Moreover the combination of the educational experience of the 
authorities and the practical wisdom of employers might lead to valu
able improvements in the ordinary curricula. 

Promotion of the Workman. 
One advantage which education will bring to the industrial 

worker will be the opening of avenues of promotion at present closed to 
him. Ordinarily the jobber's post is the highest to which a workman can 
aspire. It has been customary to fill the ranks above the jobber in 
val:ious ways, all of which involve the importation of men from outside, 
and India presents in this respect a contrast to nearly all industrial coun
tries. The loss is great, both to industry and to the workers, who have 
none of the incentive given elsewhere by the possibility of securing the 
prizes of their calling. It is true that in every country (as in every 
profession) the prizes are few; hut their existence has a strong effect on 
the work of the many, and particularly in developing the qualities of 
the more ambitious men. The effect of the absence of prospects is 
~specially marked on the jobbers. These men, selected from a large 
number of fellow-workmen, would in other countries form the recruiting 
ground for the higher subordinate ranks. The incentive of promotion· 
would stimulate energy and integrity. The fact that the jobber has 
ordinarily no prospect of going further strengthens the tempta
tion to take the fullest advantage of the position he has attained, and 
we believe that, if such a prospect (and the education necessary for it) 
existed, a different type of jobber would emerge. To industry the loss 
is as serious as to the worker. In other countries the constant selection 
and promotion of men from the ranks maintains the vigour of industry. 
As a rule the successful supervisor should know the workman's task, 
not by observation, but through intimate experience as a workman. 
A mere knowledge of the processes and machines is insufficient ; there 
must be that deeper, almost psychological, knowledge which evades 
definition, but which is born of sharing the mentality and the life 
of the operative. The deep cleavage between the ranks and the super
visory grades in Indian industry is a constant source of weakness. 

Apprentices. 

The lack of supervisors in India was at first made good in all 
industries by importing Europeans. In recent years the cost of the 
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European and the desire to Indianise industry have led to the substitution 
of Indians. This is proceeding successfully in important sections of indus
try, and especially in those concerned with engineering and metals. Only 
a few years ago, literate apprentices were practically unknown, except 
where Anglo-Indians were available. Schemes of apprenticeship have now 
been developed in ordnance factories, in most railway workshops, in 
the iron and steel works at Jamshedpur and in many other factories, and 
the results generally are distinctly good. The revolution in social ideas 
and intense economic pressure have combined to break down much 
of the prejudice against manual work among educated Indians, with the 
result that the ranks of industry are no longer J;egarded as suitable only 
for the illiterate. Simultaneously, the development of technical educa
tion has widened the opportunities that industry can offer to those who 
are willing to "take off their coats". So far as the industries to which 
we have referred are concerned, the solution of the problem of obtaining 
men for the higher ranks of labour would appear to be within sight ; 
the advance of the younger generation should effect a great change. 

Apprenticeship in the Textile Industries. 

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

Adult Education. 
The necessity of securing a more educated labour force has 

turned the thoughts o£ some to the possibilities of adult education. Here 
aga.in, a few employers who have been pioneers in welfare work 
have led the way, but the movement has not been generally adopted. 
We consider that all possible means should be taken to remedy the exist
ing deficiencies in the matter of education, but the effort to give 
education to the adult illiterate factory worker is not likely to yield 
results of much value. The effort required from an adult in acquiring a 
primary education is generally greater than that required from a child. 
Further, the labour of the industrial worker consumes his energies so fully 
as to make it impossible for any but an exceptional man or woman to do 
anything requiring much mental effort after working hours. Some
thing could be done by combining education with recreation, e.!J., by 
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the wider use of the cinematograph, but the efforts required to impart 
literacy to adult operatives working a full day would generally produce 
more valuable results if applied in other directions. If adults are to 
face the strain of education successfully, it must be given in hours that 
would otherwise be devoted to factory work, and this is out of the ques~ 
tion for the mass of operatives. 

The Education of Selected Operatives. 
The provision of a simple form of education in working hours. 

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

Industrial Unemployment. 
We discuss in the remainder of this chapter the question of 

unemployment, with special reference to the factory worker. Two 
factors have hitherto operated to protect industrial workers against 
the dangers of long periods of idleness. In the first place the rate of 
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turnover, to which we have referred, involves the creation almost 
every month of a large number of vacancies, so that ordinarily the 
worker who is out of a job need not long remain unemployed. 
'This constant turnover does not, of course, increase the total amount 
·Of employment. It has rather the opposite e:ffcct, for the fact "that 
new workers can secure posts without much delay tends to attract to 
industry an unnecessarily large number of workers. If, as we have 
recommended, each factory endeavours to build up a more regular 
labour force, the result will be to deter workers who are superfluous 
from. entering the industrial labour market. The second factor, namely 
the steady growth of factory industry, is of much greater importance 
from the point of view of the 1wotection of the worker. Between 1892, 
when statistics began to be regularly collected, and 1929, the only 
years in which the factory population showed a decrease on 
the preceding year were 1911 and 1928, and in each case the 
decrease was less than one per cent of the total. Changes in the 
definition of a factory have assisted in swelling the figures from time to 
time ; but there is no doubt that the record of perennial factories generally 
and of most indu;;tries has been one of almost continuous expansion. 
In nearly every other branch of industry, such as mining and railways, 
there has been similar steady expansion. In such circumstances it was 
unlikely for unemployment to arise on any large scale among factory 
workers. In the larger centres there has generally been a reserve of 
workers accustomed to fill casual vacancies ; this has for long been a 
special feature of conditions in Bombay, where the figures of absen
teeism in the eotton mills are high. Until recent years, however, 
it is doubtful if there was any real reserve of workers willing and able 
to work regularly in the mills and yet unable to secure employment. 

The Existence of Unemployment. 
In spite of this, unemployment has existed among certain classes 

·of workers for some time, especially amongst seamen and dook workers. 
Both these branches o£ industry require the existence o£ a certain reserve 
of workers, but the number idle at any time in reeent years in India ha.s 
far exceeded this requirement. We discuss the position of these indus
tries in a later chapter. There have also been periods when depression 
has forced certain of the factory industries to reduce output and thereby 
restrict the wage earning opportunities of workers. Sometimes there 
have been reductions in the numbers employed with consequent un
employment ; in other cases the resort to short time has loo to periods 
of under-employment for large numbers. The jute industry in particular 
has adopted the method of short-time working when necessary, and 
indeed for the past few months, owing to the depressed state of the 
market, the members of the Indian Jute Mills Association have been 
working a. week of 54 hours and closing down their mills entirely for one 
week in the month. On the question of unemployment in the factory 
industries at the present time, there are conflicting statements, and in 
the absence of accurate statistics it is not possible to gauge precisely 
the extent to which unemployment exists. The tendency of the factory 
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worker to return to his village when he fails to secure employment pre
vents the growth of any large reserve of une~ployed workers in the 
city ; but the man who returns to his village is not assured of employment 
there, or at any rate of regular employment. It is, however, obvious 
that, as soon as the supply of labour becomes equal to the demand, the 
problem of unemployment begins to appear and there is no doubt that 
within the last few years genuine unemployment has made its appearance 
in some centres and industries. We give below particulars of certain 
selected cases; but it should be noted that the figures we quote do not 
bring the position up to date. Since 1929 economic depression has •led 
to greater under-employment in some industries and has tended to swell 
the numbers seeking employment in the large cities. 

Unemployment in Specific Industries. 

In Bombay city there has been a serious contraction of 
employment, in the cotton mills, as is indicated by the follow
ing figures for recent years of the average daily number of persons 
employed:-

1924 
1925 
1926 

144,547 
146,244 
148,254 

1927 
1928 
1929 

145,005 
118,617 
118,368 

The principal cause of the large fall in 1928 is said to be the serious strike 
in that year, but even without this, there would have been a measurable 
decline in employment. The Fawcett Committee, which reviewed the 
whole position, came to the conclusion that the chief reason for the com
mencement of the strike was the fear of unemployment. This fear arose 
from the institution in a group of mills of more efficient methods, involving 
the employment of fewer operatives. Since the big strikes of 1928 and 
1929, general economic depression and political turmoil have combined 
to prevent an improvement in the position. A second centre in which 
some unemployment has recently emerged is J amshedpur where the 
following are the figures of persons employed by the Tata Iron and Steel 
Company. These are mainly, but not exclusively, factory workers:-

1924-25 29,106 1927-28 31,484 
1925-26 32,078 1928-29 28,842 
1926-27 32,521 1929-30 28,660 

At the end of 1926 the Tari:ff Board, in theirreport on the steel industry, 
emphasised the need of a drastic reduction in the numbers employed at 
the Steel Works. The endeavour to carry out this policy led in 1928 
to serious unrest and a prolonged strike. In the same year a strike 
which occurred in the Tinplate Works at the same centre revealed the 
existence of a considerable number of ex-employees of the Steel Com
pany who had remained in Jamshedpur. The only other group of 
factories in which we found evidence of unemployment on a recognisable 
scale was the railway workshops. Here also the examinati9n of 
working methods by an official committee revealed the fact that 
increased efficiency could be secured with substantially smaller numbers 

n 
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and this was followed by reductions in the sta:ffs. The average daily 
:numbers employed in recent years have been :-

1924 138,070 1927 146,4:32 
1925 141,302 1928 137,4:64 
1926 152,270 1929 135,982 

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

Prospect for the Future. 

Thus unemployment is certainly not unknown among Indian 
factory workers, but in the past it has been on a comparatively small 
scale. It is possible that, with an increase in the supply of labour, unem
ployment may assume greater dimensions; but, as the factory popula
tion is, to a large extent, made rather than born, i.e., as it is mainly drawn 
from the villages in response to demand and does not grow up in the 
cities, the question is mainly ony of preventing the number of city workers 
being swollen by men for whom there is no work. As we have already 
stated, the regularisation of employment, which we have recommended, 
should do much to make employment secure for those who are required 
and to discourage those who are not required from entering the labour 
market. It has to be borne in mind that, even if there is no expansion of 
industry, the present numbers cannot be maintained without constant re
cruitment. The fullest insurance against unemployment, however, would 
be provided by the growth of Indian industry ; and, in the absence of con
vulsions from non-economic and especially political causes, there is every 
reason to anticipate such growth. If, on the other hand, industry is 
checked or in part destroyed by internal commotion, no economic scheme 
can protect the workers from sharing in the suffering involved. 

Efficiency and Unemployment. 

It is important to observe that, until very recently, the main 
cause of unemployment has not been the contraction of trade. In the 
railway workshops and in the steel industry, the decrease in numbers was 
the consequence of an increase in efficiency, i.e., it represented the tendency 
to secure the same work from fewer operatives. This is also true, in part, of 
the unemployment among Bombay cotton mill workers. We believe that 
the need for increased efficiency is generally recognised by all who have 
given serious consideration to Indian industrial conditions. The produc
tion of the avera,ge operative is at present low and the loss caused by this 
inefficiency falls mainly on the operative himself. If the standard of 
living is to be substantially raised, the operative must produce more, i.e., 
fewer men must be employed for a given production than is the case at 
present. The demand for higher standards will continue, and it should 
be assisted conjointly by employers and labour. At the same time, 
every endeavour should be made to secure the workers against the 
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immediate hardship often caused by the introduction of higher stand
ards. Ordinarily improvements in efficiency are best effected gradu
ally, and the high rate of turnover at present characteristic of Indian 
factories simplifies the problem of reducing numbers without dismiss
als. Cases, however, arise where urgent retrenchment is required on 
a scale which demands a large reduction in numbers, and it should 
be recognised that, in such cases, the workers discharged have a claim 
for some measure of relief. Where any comprehensive scheme of re
duction is contemplated in an industry, the introduction of a joint scheme 
of unemployment insurance should be considered. The Fawcett Com
mittee of 1928-29 outlined a proposal of this character for the Bombay 
cotton mills which we commend to all employers who find themselves 
faced with this problem. 

Employment Exchanges. 
Measures such as these will not provide an effective remedy for 

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

The Relief of Unemployment. 
So far as the relief of the unemployed is concerned, we 

recei'Ved some suggestions for the establishment of a statutory system of 
D2 
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unemployment insurance, but we cannot regard any national system 
of insurance with which we are familiar as feasible at present in India. 
With the existing turnover and in the absence of an industrial population 
which is both permanent and regular, the risk is not a calculable one. 
T.lierefore, even if the workers were able and willing to contribute, there 
is no basis on which a scheme could be built. This does not, however, 
relieve the State of the responsibility of taking such measures to deal 
with unemployment, when it arises, as are likely to be effective. This 
responsibility has long been recognised in India ; but the system of un
employment relief was devised before organised industry had developed 
and has been evolved with reference solely to the rural population. It 
has been of great value to them at times and might prove capable of 
adaptation to the towns. The principles and methods of the system seem 
to us to be more likely to be successful in dealing with urban unemploy
ment under present conditions than those of any Western scheme o£ 
insurance. The essence of the system, as we understand it, is the pre
paration beforehand of schemes of work for the workless, and the putting 
of these into operation when the flow of labour to test works has demon
strated the need of relief. The wage paid is a bare subsistence rate, 
and it is coupled with subsidiary measures of relief for those who are 
not able-bodied and for dependents. The works selected for the purpose 
are capable of being carried out by unskilled labour ~and are usually 
designed to be of lasting benefit to the community. There should 
certainly be no difficulty in providing such work in urban areas. The 
industrial areas in particular offer great scope for improvements in the 
way of slum clearance and the construction of roads and drainage. In 
some areas, work of this kind, if undertaken on the lines followed by 
Improvement Trusts, should involve less financial loss than those avail
able in rural areas and might even prove remunerative. The cost of test 
works would be small and, at times like the present, these would show 
whether there was acute need of more extensive measures. Care would 
have to be taken to avoid attracting labour from the country to the 
towns, but we believe that this danger could be obviated. We recom
mend that along these lines Government should examine the possibi
lities of making preparations to deal with unemployment when it arises, 
and of taking action where it is now required. We would not preclude 
the examination of additional methods of ensuring against unemploy
ment. The substantial success which has been achieved, on a large 
scale, in assisting the agriculturalist to tide over periods of stress, 
gives reason to hope that the much smaller problem of assisting the un
employed industrial worker should not prove incapable of solution. 
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CHAPTER IV.-HOURS IN FACTORIES. 

This chapter deals with hours in factories ; we are concerned 
mainly with the operation of the relevant provisions of the Indian Fac~ 
tories Act and make proposals for their amendment. The Act applies 
to both perennial and seasonal factories ; but in .this, as in the preceding 
chapters, the discussion excludes those factories which do not work 
for the greater part of the year. We also reserve for later consider
ation the smaller factories, i.e., those employing less than 20 persons, 
and the establishments in which no mechanical power is used, although 
a few of these are at present subject. to the Act. 

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

investigation by four Commissions or Committees and particular ques
tions concerning factory labour have come under review, either locally or 
generally, at different times before and after 1908. Fa.pt()ries Acts were 
pa$sed in 1881, 1891, 1911, 1922, 1923. and 19&(), and the present law is 
dlwived from the last four Act~. As few of the more important provisions 
now in force go back earlier than 1922, we confine ourselves to references 
to the history of the more important provisions as they come under 
discussion. Adult hours are ordinarily restricted to 11 per day and 60 
per week. So far as women are concerned, the daily limit dates from 
1891. In the case of men, a daily limit of 12 hours for textile factories 
was introduced in 1911, and this limit was reduced to 11 hours and 
extended to non-textile factories in 1922, when the more important 
weekly limit of 60 hours was introduced. The latter limitation was 
based on a special provision relating to India. in the International Labom 
Convention dealing with hours of work, which was adopted at Washington 
in 1919 and ratified by India in 1921 ; but the operatives in some of the 
leading centres had secured a 60 hour week before it was embodied 
in the law, and employers generally advocated or consented to its intro
duction. The special art.icle relating to India in the Washington Con
vention concludes with the words, " further provisions limiting the 
hours of work in India shall be considered at a future meeting of the 
General Conference." 

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

the law, we review briefly the existing position in respect of working 
hours in perennial factories. When no date is given, our statements 
refer to the position in 1929, before the present depression set in. The 
annual statistics of factories contain statements for each province showing 
the number of factories in which normal weekly hours fall withill 
specified limits, and we give the all-India figures below. 

Number of factories in which normal weekly 
hours are :-

Notabove48 
Above 48 and not above 54 
Above 54 

------------------
For nien. 

2,164 
1,008 
4,791 

For women. 

1,723 
658 

3,067 
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Unfortunately these figures throw little light on the position in perennial 
factories as they include the seasonal factories also, which constitute 
about half the total number. For the most part, the latter work both 
men and women for long hours, but the tea factories, which ordinarily 
work very short weekly hours, form an important exception. We believe 
that, if seasonal factories were excluded, factories in which normal hours 
were not above 54 would constitute substantially more than half the 
total. But a better view of the position can be obtained by examin· 
ing in turn the more important industries, and here we have been fur· 
nished with a large mass of evidence. 

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

Here the majority of the operatives are worked for 6 days of 10 hours 
each. In a number of the Bombay mills, and in a few mills elsewhere, 
women arrive later and leave earlier, and particular classes of operatives 
have shorter hours. A single shift is the general r11le, but a few fac
tories have worked on a shift system for some time and in the last 
two years a night shift, generally very limited in numbers, has been 
introduced in several mills. In a few cases the night shift works for 
only 9 hours, but mills which have adopted two or more shifts have 
adhered as a rule to the 10 hour standard. No overtime is worked. 

Jute Mills. 
In the jute mills of Bengal hours of work have been regulated 

for many years by the Indian Jute Mills Association, which includes 
nearly all the employers. Since the end of the war, the mills in the 
membership of the Association, to meet the requirement:-; of trade, have 
not worked more than an average of five days per week, except for nine 
months in 1920 and the twelve months ended 80th June 1930. With 
the exception of the latter period, the associated mills since April 1921 
have been working 54 hours per week and since July 1930 for only three 
weeks out of every four. When working 54 hours, single shift mills run 
five days, but mills working under the multiple shift system (a rapidly 
diminishing number) run four days of 13! hours, thereby limiting 
the hours of individual operatives to 44 weekly. Even during the last 
year's spell of 60 hour working, the hours of operatives in the multiple 
shift mills, which worked four days and five days in alternate weeks, 
were limited to 44 hours "in one week of the fortnight and 55 in the 
other. In view of the fact that jute mills generally have had only twelve 
months' experience. of more than 54 hour working during the past ten 
years, it is interesting to note that the Indian Jute Mills Association 
observe:-

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

In the engineering trades, a short normal week is practically 
universal. In general engineering shops, the normal week is not above 
50 hours, and some have an even shorter week. The hours, especially in 
Bengal, are frequently arranged so as to give a half holid3,y on the last 
Jay of the week. In railway workshops, the common week is one of six: 
days of 8 hours, and in some it is slightly shorter. Hours are similar in 
those metal working factories in which a 7 day week is not required. 
Of the engineering and metal works, a considerable proportion are owned 
by Government, but there is no noticeable variation in respect of hours 
between State factories of this·type and those which are privately owned. 
Overtime working is not infrequent in engineering shops, but even with 
overtime, the average week would appear to be substantially below the 
legal :maximum; 

Factories Running Continuously. 

The factories we have been considering work on not more than 
6 days of the week. There is, however, a considerable number of 
factories in whi-ch, on account of the necessity of working the processes 
-continuously, permission is granted to work on every day of the week. 
In most cases this permission is accompanied by a condition that the 
workers should receive a holiday once a fortnight. The great majority 
of these factori~s work on a system of 8 hour shifts, three shifts of workers 
being employed. This is true of a large number of workers employed 
in iron and steel works, in the larger sugar factories, in coke factories, and 
in some less important classes. Similar hours are also worked in a number 
of factories which meet the essential daily needs of the public, such. 
<'!l.il electric generating stations, water works and gas works. With a 
fortnightly holiday, the hours of workers employed on the 8 hour 
-ihifts come to 56 and 48 in alternate weeks, giving an average of 52 
hours. Thus in the iron and steel works atJamshed}mr, some workers 
have a 48 hour week and the actual average number of hours, including 
overtime, :is reported as about 51 or 52. In some other continuous 
process factories, the avm;age is probably nearer 5tL As a rule, flour 
mills work continuously throughout the week, but in this industry there 
are generally only two shifts of 12 hours each, the workers, in theory or 
in fact, rooeiving intervals amounting to 2 hours throughout the shift. 

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

speaking, the hours in perennial factories in Bengal are substantially 
shorter than the legal maximum, while in the less industrialised provinces 
and ,especially in the smaller centres a 60 hour week is frequent. In the 
printing trades a short nominal week is fairly general, but a substantial 
amount of overtime is common. As a rule the tobacco factories do not 
WGrk for more than 54 hours a week. Those rice mills and oil miJ.lB 
which are perennial generally work for the full maximum week. W oolle11 
and silk factories also normally work for 60 hours. Where this is the 
o3a£e, the l'Hlek iR usualy divided into 6 days of 10 hours each. 
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Opinions. 
·Suggestions were made to us by some witnesses that the lim

itation of 60 hours was not in the best interests of India and one or 
two employers advocated a longer week. We are glad to say that. 
these employers were not representative and we are satisfied that there 
is no general demand and no justification for any relaxation in this. 
direction. Although twenty years ago strenuous opposition was offered 
to the principle, which was then novel, of limiting hours for men, it 
was not contested in tho evidence before us, and we are satisfied that 
such limitations are desirable under present conditions. The ques
tion, as it presents itself to us, is whether the limit should be reduced or 
not, and on this we received a large number of opinions. The labour 
associations and those representatives of labour who appeared before us 
are generally in favour of an 8 hour day. While employers gene
rally are not in favour of making any reduction, and some important 
associations are strongly opposed to any change, there are some employers. 
who are ready to consider sympathetically a shorter statutory week. 
With the notable exception of the Bengal Government, who advocate a. 
55 hour week and a 10 hour day, the provincial Governments have 
refrained from expressing definite views. We think that public opinion 
generally would welcome a reduction if this can be secured without 
inflicting injury on Indian industry and on the economic position of the 
operatives. 

Needs of the Operative. 
The advantages of a shorter week from the point of view of the 

human needs of the worker do not require to be stressed. When to a 10· 
hour day one hour of statutory intervals is added (and no reduction in 
this can be contemplated in so long a day), it means that the operative bas. 
ordinarily to remain in the factory precincts for not less than 11 hours. 
This takes no account of the time spent in going to and returning from 
work. The remaining hours are generally sufficient for cooking and 
eating meals, for sleep and for the necessary duties of the home, but,. 
except when the weekly holiday brings its respite, hours of leisure away 
:from the factory a'te virtually unknown. A.reasonable amount of spare 
time away from the factory is indispensable for the building up of citizen
ship, for the development of life, as opposed to mere existence, and for the· 
maintenance of physical efficiency. It is worth remembering, moreover, 
that most of those who are at present compelled to remain in or near the
factory for 11 hours a day were brought up in the freedom o£ the open 
fields. 

Effects of Reduction. 

It is essential, however, before reaching a conclusion, to consider· 
the possible effects of a reduction of hours on industry. We believe that,. 
if such a reduction were to result in any appreciable contraction of indus
try, a real disservice would be done not merely to the community as a 
whole but to the factory operatives themselves. It is also necessary 
to bear in mind the relationship between hours of work and wages, for the 
standard of living of the factory worker iB such as to make any reduction, · 
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in his earnings a serious matter. 'N e proceed to examine these questions
with special reference to the cotton textile industry, as this is by far the 
most important of the industries which still work most of their operatives 
for60 hours a week. 

Nominal and Actual Hours. 
One of the points stressed before us by employers in this industry 

was the substantial difference between the nominal hours and the hours
of actual work. The point emphasised was that, although in praetically 
every case the operative is nominally working for 10 hours, he spends 
a considerable part of his time in the compound smoking, loitering or 
eating his meals. We were given a number of estimates of the hours of 
actual work during the day. The representatives of the Ahmedabad 
Millowners' Association placed this at 7 hours, and the representatives 
of the Bombay Millowners' Association at 8 to st hours. An Association 
of textile managers in Bombay estimated the extent of working time spent 
outside the factory at 2 hours daily, and the same :figure was given by an 
agent of an up-country mill. In Cawnpore, the leading textile employers 
estimated ::ctual hours of work at 8 to St daily. We are not in 
a position to confirm or to question the actual :figures, but we do not doubt
the main fact that a considerable portion of the day is not spent at the 
machine. In Bombay particularly, the visitor is struck by the large num
ber of men wh~ can be found outside the factory building at almost any 
hour of the day. Thus meals are generally taken, not during the 
statutory interval, whieh is inconveniently placed for the purpose, 
but during the nominal working hours. During the unauthorised 
periods of rest work is carried on either by other operatives under
taking it in addition to their own, or by extra workers definitely engaged 
for the purpose. 

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

be achieved merely by the elimination of a portion of the unauthorised 
periods of rest. But it is stated by some observers that the worker 
prefers a long day with lax discipline to a shorter day with strict di~
cipline. It can be argp.ed in support of this view that many of them 
come from agricultural surroundings and that the idea of giving concen
trated attention to work day by day for regular hours is foreign to them. 
There is an element of truth in this and, quite apart from the question of 
habit, few of the present operatives have the physique and training which, 
would enable them to work with that degree of eoncentration which is de
manded in theW est. It is indeed arguable that climate and other factors, 
would always render a somewhat slower pace imperative in India. On the 
other hand, we have no doubt that it is impossible for the average opera
tive to remain at work regularly through a 10 hour day either in a cotton 
mill or in any other factory. The unauthorised intervals are a form of 
self-defence against over-work. It is significant that the statements made· 
to us by employers regarding the great difference between nominal and 
actual hours of work were mainly confined to the cotton mill industry. We· 
do not suggest that loitering is unknown elsewhere, but we are satisfied 
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that, generally speaking, the short working week is associated with closer 
-attention to work and stricter supervision than the long one. Further, 
in no case did those workers who were working a short week with stricter 
discipline suggest that they would like a longer and less intense day or 
more intervals. As a matter of fact, the attempt in 1922 to increase the 
interval of half an hour in an 8! hour day in engineering shops in Bengal 
.and elsewhere was defeated by the operatives. Similarly, in some Bombay 
cotton mills which, prior to 1922, had worked the operatives for an 8 
hour shift without any interval, the introduction of an hour's statutory 
interval led to a strike. Nor did a single employer who had adopted a 
short day suggest that it would be better to lengthen the day and require 
-a correspondingly lower standard of concentration. Finally, few would 
be prepared to assert that tho cotton mill operative, when compared with 
workers doing a shorter and more intense day, shows that greater con
tentment which the longer and less intense day is supposed to yield. 

Effect on Wages. 

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

Previous History. 
The maintenance of the existing economic position of the industry 

:and its workers, in spite of a statutory reduction of hours, depends main
ly ori the extent to which the hours of aotu9Jl work can be compressed into 
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a smaller compass, and the unauthorised intervals cut down. If this can 
be achieved to any large extent, the problem reduces itself to one of ad
justing the total hours for the machinery. Here some evidence is afford
ed by past history. When the Factory Labour Commission of 1908 made 
its investigations, many textile mills were working from 13 to 15 hours a 
day with a single set of workers, and shortly before that this practice had 
been fairly general. There was ample evidence that loitering was asso
ciated with long hours, and the Commission considered that the operatives, 
by their leisurely mode of work, counteracted to a considerable extent 
the evil results which would naturally follow from excessive hours. 
In 1911 a statutory limit of 12 hours per day was introduced in 
textile mills. There is no doubt that the general reduction of hours to 
this limit was profitable, and no one would now expect to gain by working 
operatives for 14 hours a day; even at that time it was recognised by 
many as unprofitable. As we have already stated, the statutory 60 
hour week dates from 1922, but a 10 hour day in cotton mills had been 
secured shortly before that date. Opinions differ regarding the effect of the 
second reduction and these opinions reflect differing experience. We do 
not doubt that a number of mills were able to secure increased efficiency 
from the operative to an extent which more than compensated them for 
the loss of working time, and that in others there was in certain processes 
a. distinct fall in production. Indeed, it is not difficult to show that the 
production of the average cotton mill operative in British India fell 
immediately after the introduction of the 10 hour day (though not in 
proportion to the reduction of hours) and that in a few years it had risen 
to a higher figure than that prevailing before the change. This, however, 
i~S not the same thing as proving that the operatives' efficiency, by itself, 
increased to such an extent that they gave more to the industry in 10 
hours than they had previously done in 12. There have been many 
factors at work, from unimportant ones like the substitution of adults for 
children to more important ones such as expenditure on improved plant, 
machinery, cooling-systemE?, etc., and changes in types of cotton used and 
counts spun. We are not prepared, therefore, to give any quantitative 
estimate of the results of the change, particularly as these results varied 
widely from centre to centre. But there can be little doubt that, follow
ing the change, on the average the efficiency of the operatives has risen 
substantially. The change also had some effect in stimulating employers 
to secure increased efficiency in other directions. 

The Outlook. 

The last 25 years, then, have seen a great reduction in nomi
nal hours, accompanied by a growth in the efficiency of the opera
tives and of the mills. It does not follow that the effect of the reduc
tion from 12 hours to 10 will be repeated if a further reduction is 
made. As hours are lessened, a point must be reached at which, 
even if the industry can maintain production by employing shifts, 
1ihe operatives cannot face a further reduction of earning capacity. But 
ilhe evidence shows that this stage has not been reached and that, 
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with a reduction of hours, it would be possible a.nd, if there were co
operation between employers and employed, easy not merely to maintain 
but to increase the ·average production per operative employed. Nor is 
the operative the only party who can increase his efficiency. Actual 
machine efficiency is now generally high, but some mills work with ob
solete plant, and in several directions improvements in organisation are 
possible. Finally, a reduction in the hours of the individual operative 
need not mean a reduction in the hours worked by the industry. One 
difficulty in the way of reducing hours is that in some departments, not
ably spinning, production is now mainly dependent on the machine 
rather than the n:1an. But a wider adoption of shifts would enable the 
industry to maintain production, even if the average output per operative 
fell, and to increase it greatly when market conditions justified such a 
course. It would also afford possibilities of reducing the incidence of 
overhead costs. A recommendation, which we make later in respect of 
women's work, is designed to facilitate the working of two short shifts. 
We recognise that in some centres the extension of shifts will add to the 
difficulties of the authorities in respect of housing. But we believe that, 
if Indian industry is to expand profitably jn competition with other 
countries, it will be advisable to make more use of the machinery and 
plant. The growth of shift systems is a probable development, whether 
hours are reduced or not. 

Other Industries. 
What we have stated does not apply with the same force to the 

large number of seasonal factories which work the operatives for as long 
as the law permits. Here conditions are essentially J.i:fferent, and we 
discuss these in another chapter. So far as the remaining classes of 
factories are concerned, we can find no circumstances which would jus
tify the continuance of a 60 hour week. Certain work may be de
scribed as essentially intermittent, and where this is so, latitude can be 
allowed by special exemptions ; but in some factories of this class, such 
as flour mills, a reduction of the hours of their workers is. required. 

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

reduction in the statutory week is practicable and desirable. On the 
question of the extent of the reduction, namely, whether it should be to 
54 or to 48 hours, we have to submit diverging views. The majority of us 
recommend a reduction to 54 hours a .week for the following reasons. We 
are satisfied that in large sections of industry this limit will cause no ap
preciable inconvenience, and in the others the workers have a reasonable 
claim that the necessary adjustments shall be made. On the other hand, the 
introduction of the lower limit would involve a change o£ hours in the 
great majority of the perennial factories, and it would mean a very heavy 
reduction in the factories now working 60 homs. Many operatives 
would have to face large reductions in their earnings and, while we 
do not doubt that part of this loss would be made good before long, we 
are not convinced that the operatives as a whole are in a position to 
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regain their old standard in any reasonably short period. From the point 
of view of industry, the employer is entitled to claim that, until the worker 
is ready to approximate more nearly to Western standards of discipline, 
it is unreasonable to attempt an 8 hour day, and even an 8! hom 
day would involve an amount of dislocation that would be serious. 
It may be possible in the future, when efficiency has risen further, 
to go lower than 54 hours. But efficiency is not likely to be raised 
so surely by a sweeping reduction HS by a smaller one, and there will be 
nothing to prevent a further reduction, if the results of the smaller change 
which we advocate indicate that this is desirable. Finally, we believe 
that the 48 hour limit which some of our colleagues advocate could only 
be operative at present if great latitude was given in the matter of ex
emptions. In our view, the worker will be better protected by a limit 
which can only be relaxed in exceptional circumstances than by one to 
which many exceptions have to be attached. So far as the daily limit 
is concerned, we would fix this by statute at 10 hours. This will 
permit of working either six days of 9 hours each or five days of 10 
hours with a half holiday on the sixth, and will give some elasticity. 
We would allow factories working on continuous processes or supplying 
articles of necessity which have to be supplied every day a 56 hour week, 
subject to their giving the operative an average week of not more than 
54 hours and conforming, in respect of holidays, to the provisions we 
recommend later. 

Views of Members Advocating a 48 Hour Week . 

Mr Oliff, Mr Joshi and Diwan Ohaman Lall incline to the opinion 
that the facts, as disclosed during the tour, warrant a larger reduction of 
working hours than is recommended. They consider that climatic con
ditions alone, apart from other factors, dictate such a course. The con
tinuance of the practice of allowing unauthorised intervals that are so 
striking a feature of the industries working long hours, and the attempts 
by employers to regulate these intervals are admissions that the worker 
cannot reasonably be expected to give sustained effort for such long 
periods as are permissible under the law. This is further borne out by 
the fact that, in the industries working a shorter day, the workers are 
expected to give and actually do give a much greater degree of continu
ous and sustained effort. It has also to be remembered that, of the 
organised industries, it is mainly in cotton textiles that the worker is 
required to work for the full statutory week of 60 hours. It is in this 
industry, which is already protected by tariffs, that, probably not with
out cause, the charges and complaints against the worker of inattention 
and inefficiency are greatest. If regard be had to the atmospheric 
conditions under which cotton operatives work, then it must perforce be 
recognised that, on physical grounds alone, the need of the worker for a 
shorter working day is undoubted. This industry urgently requires a 
higher standard of efficiency, but it is scarcely reasonable for the employers 
to expect a higher standard, while at the same time they are requiring of 
the workers unreasonably long hours. The conditions existing in many 
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factories, coupled with the long hours, vitiate energy and prevent in· 
creased efficiency and production. They hold the view that the essential 
Jequirements of a worker, working under Indian conditions, is fi:rat 
a shorter working day and second, the provision of suitable rest peiiods 
iuring the working day. In their opinion the institution of an 8 hom 
day in factories under present conditions is not only desirable but both 
practicable and necessary. They believe that, within a reasonable period 
of time, it would result in increased efficiency on the part of the worker, 
improved organisation on the part of the employer, and as a result would 
be a sound economic proposition. They suggest that two hours should 
be allotted for the provision of suitable :rest periods. The settlement of 
the length of the rest time and its allotment should be determined by 
local factors. They therefore recommend that in factories the existing 
weekly and daily limits be reduced to 48 and 8 respectively and that pro
vision be made for adequate rest periods. 

Distribution of Hours. 
We turn now to the consideration of the distribution of hour& 

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

these times can be varied somewhat by the local Government so long as 
the gap of 101 hours between the two is retained. 

Suitable Intervals. 
The principle of an interval is of long standing, and, so far as 

women are concerned, the Act of 1891 (which introduced the prohibition 
of night-work) prescribed a longer period than is now obligatory. The 
subsidiary provisions date from 1922 and 1926, and the idea of mak
ing intervals vary with the consent of the operatives was introduced 
by the legislature in 1922. Employers and workers have not shown 
much readiness to co-operate in experiments with shorter intervals, 
and a single interval of an hour or longer is the most common practice. 
Experience in other countries shows that fatigue can be diminished' 
by frequent short intervals, and although the Indian operative is apt 
generally to be " slow off the mark ", more endeavours should be made to 
discover the best form of intervals. The long continuous spells of work 
have probably some responsibility for the frequency of unauthorised inter~ 
vals and, if hours are to be" reduced, it is the more important that these· 
should be lessened. We recommend that the statutory intervals should 
ordinarily amount to not less than an hour in the aggregate, and that, sub~ 
ject to the sanction of the Chief Inspector of FactorieR, employers should: 

• 
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be at liberty to distribute this hour in such periods as they think best. 
The distribution of the hours into two or more periods should be made 
only after consultation with the operatives. For preference, this con
aultation should be directly between the employer and the employed ; but 
it would be the duty of the Chief Inspector, where he was not satisfied 
that the views of the operatives had been effectively expressed, to consult 
them before giving his sanction. This should in any case be given after 
having regard to the convenience of the operatives (e.g., their meal times 
and the proximity of their homes to the factory). The provision per
mitting a reduction to half an hour for men working a shorter day should 
:remain, but this should continue to be subject to the consent of the
majority of operatives affected. ,, 

Spreadover : the Present Position. 
The question of maximum intervals, or spreadover, which is 

not touched by the present Acts, requires attention. In the majority 
of factories, intervals are not unduly long or numerous, but there are 
important exceptions. An extreme instance is afforded by two South 
Indian cotton mills working in shifts, in which one shift has to work for 
two periods of 5 hours each, separated by intervals of 7 hours. For a 
man on this shift, 7 hours is the longest period of absence from the factory 
on working days. It is only fair to add that the shifts are interchanged 
at regular intervals ; but even so, the arrangement is one which ignores 
the needs of the operatives. In the Bengal jute mills the great majority 
of the adult operatives begin work at 5-30 A.M. andfinish at 7 P.M., 

with intervals variously arranged, and this is true also of some of the 
children. The night is thus reduced to 10! hours, a period which is fur
ther reduced for many by reason of the distance of their homes from the 
factory. It is at least questionable if the present practice in most jute 
mills is in conformity with the International Labour Convention relating 
to night work for women, which India has ratified ; but whatever view be 
taken on this point, we believe that, in the interests of the operatives, not 
less than 11 hours should be secured for both men and women. 

Spreadover and Night Work. 

ou.r recommendation is that the work of individual operatives in 
any day should be required by statute to fall within a period of 13 hours. 
In the case' of men, the day need not be the calendar day ; what is in
tended is that there should be a regular rest interval of not less than 11 
hours. To meet special difficulties local Governments might have the 
power to grant exemptions in exceptional cases. These should be limited 
to cases where the increased spreadover is in the interests of the workers 
and is acceptable to them. In the case of women, the rule should be 
absolute and the 11 hours' period should cover the night. The Factories 
Act as it stands at present prescribes a 10i hour rest period for women, 
and fixes this ordinarily as the period between 7 P.M. and 5-30 A.M. 

We advocate a relaxation here and would prescribe merely that the 11 
hours' rest period should include the hours between 10 P.M. and 5 A.M. 

The effect o( our proposals will thus be to extend from 13} to 17 hours,. the 
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period within which factories may employ women, and to reduce from 
13! to 13 hours the period within which they may employ any individual 
woman. In this connection we have considered the objections, which are 
felt strongly by many in India, to women working in or travelling to and 
from the factory after dark. We believe that many women will be unwilling 
to accept work involving late hours or a very early start, and we do not 
anticipate that this relaxation will have any effect on the hours in fac
tories which work without shifts. At the same time, we regard it as 
desirable to remove an obstacle in the way of the more general adoption 
of shifts and the employment of women who may be willing to work on 
these shifts. W c may add that, if adopted, our prt:!p.osals will bring the 
Indian law into strict conformity with the Convention relating to night 
work for women, to which we ha vc referred. In the case of children, we 
recommend that the spreadover be limited to 7!- hours, and consider 
that the night rest should continue to include the hours between 7 P.M. 
and 5-30 A.M. 

Multiple Shifts in Jute Mills. 

Another question, to which great attention has been directed 
in Bengal in connection with the jute millR, is the control of shifts. Prior 
to 1922, textile factories could not work for more than 12 hours in all 
cCXcept under a system of shifts approved by an inspector. In 192~ all 
restrictions on the running hours of machinery were abolished, and with 
these went all power to prevent the working of shifts. The Government 
of Bengal now desire power to control the working of shifts with a view 
to the prevention or modification of a system which has been extensively 
used in jute mills. The practices to which the Government of Bengal 
.and others have directed our attention require explanation. The Bengal 
jute mills are divided into" single-shift " and " double-shift" mills. All 
the mills open at 5-30 A.M. and close at 7 P.M., and in the former class of 
mills there is an interval of 2l hours during which no work is done. Here 
the only defect is the inadequate night period, with which we have already 
dealt. In the " double-shift " mills, the machinery runs for the whole 
13! hours and work is conducted on a system of overlapping multiple 
shifts. This is best understood by reference to the appended diagram, 
which shows the shifts and the hours during which they worked in a typical 
mill. The essence of the system is that the workers in each department • 
are divided into a number of groups enjoying intervals at different times, 
so that the machinery runs· continuously for 13! hours with constant 
changes in the groups at work. It will be observed that, in the case 
illustrated by the diagram, the intervals are so arranged that at 22 different 
times in the course of the day, some workers are due to come in and relieve 
others who go out. 

Objections to Multiple Shifts. 

There are several objections to such a system from the point of 
view of labour. In the :first place, the intervals bear no necessary relation 
to meal times and, where different members of a family work in different 
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departments of the mills, as is frequently the case, it is most unlikely 
that they will be able to have their meals together. In the second place, 
supervision becomes extremely difficult and the Chief Inspector o£ 
Factories gave evidence of long series o£ infringements in these mills. 
It is stated that an appreciable number of the workers shown in the re
gisters have no existence in fact. Non-existent workers are credited with 
pay which is divided between the clerks, the jobbers and the men who do 
the extra work. The proportion of such " dummies " was estimated by 
competent witnesses at 7! or 10 per cent of the total. Where this is true, 
the daily hours are clearly hcing lengthened beyond the legal limit. 
This abuse reaches its height in the ease of children and the certifying 
surgeons agree that " the systems of shifts in multiple-shift jute mills 
afford every opportunity for employment beyond legal limits and in some 
mills children are actually working as many as 11 or 12 hours a day". 
It iR only fair to add tha.t the certifying surgeons report that the over
working of: children nlso occurs in ~:inglrH;hift mills. But in such mills 
it appenrR to take the form of employment in rnor-e than one mill and we 
agreo with Lhe Bengal Government that " the regulation of ehild bbour 
is easier from the point of view of both the manager and Lhe faetory 
inspector". 

Some Effects of the System. 
'L'lw Rystem increases the power and the illicit profits of the 

jobbers a.nd it <limini~dws correspondingly the control over labour which 
the ma.nagm.wmt ean exerr-ise. 'I'hus the influence of the jobbers is in 
favom of its mainkna.nc~(\ and thiR is partly responsible for the fact 
that many workers apparently prefer it. Moreover, it enables the 
operative who desires to work longer than the Act permits to do so. 
On the other l1ancl, the operative who wislws a short working week can 
secure it, for a. Rtrict ohservanee of the time-table at present means only 
44 hours' work weekly against 55 hours in the single-shift mills. We 
believe thati this constitutes a powerful attiraetion for many, and the 
extra day off which has generally been associated with the system has 
an obvious appeal. So ftn as wages and production are conecrned, it is 
admitted that both are increased by the transition from multiple to single 
shift working. As even tho supporters of the double-shift system admit 
that it is uneconomical, its continuance is a matter for some surprise. 
The explanation generally given is that the maintenance of a large reserve 
of labour makes it possible for the industry greatly to increase production 
without employing new workers or additional ma.ehinery. We do not 
believe that the reserve of labour is as large as the legitimate working of the 
system should produce, a.nd in a.ny ease we regard these considerations as 
affori!ing insufficient justification for its continuance. 

Conclusion regarding Overlapping Shifts. 
The proposal made by the Government of Bengal is that, in 

respect of shifts, local Governments should have power similar to that held 
by factory inspectors prior to 1922. Under the original Factories Act 
of 1911, textile mills could not work for more than 12 hours except on 
a system of shifts approved by ·the inspector. We consider that this 
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goes beyond the needs of the case, and we are anxious that employers 
who wish to work on shift systems should be subject to as few restrictions 
as possible. VIe recommend, therefore, that in future the local Govern
ment should have the power to control overlapping shifts. By these, 
we mean shifts which involve the simultaneous employment on work 
of the same kind of more than one shift of persons ; such shifts have already 
been made illegal in mines by the Indian Mines Act. So far as the jute 
industry is conce.rned, we understand that it is itself effecting a reform ; 
there has been a steady tendency to convert multiple-shift mills to the 
single-shift system, and it is possible that multiple-shift mills, which are 
now in the minority, will disappear without official action in a short time. 

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

Hours for Women. 
We received a number of opinions in favour of fixing the 

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

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

1922 provides that persons between the ages of 12 and 15 years, subject to 
their being certified as physically fit, may be employed for not more than 
6 hours a day. The ages for half timers were 9 to 14 years before that 
date, and the maximum hours were 6 in textile factories and 7 in others: 
Children working for the full day of 6 hours must have a rest period of 
half an hom, so arranged as to prevent more thi:m 4 hours continuous 
work, but if the day is restricted to 5! hours' work, no interval is neces
sary. Some difficulty has arisen from the practice of employing children 
under different names and with different certificates in two factories on 
the same day. It is almost impossible to prove that a manager is knowingly 
employing children who are also employed elsewhere, and in 1926 the 
legislatme added to the Factories Act a section making it possible to 
prosecute the parent or guardian of the child who is employed in two 
mills. Special vigilance and the use of this section have combined to 
eliminate or greatly to reduce the evil in the Ahmedabad cotton mills, 
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' where the practice was formerly prevalent, but similar action does not 
appear to have been taken in the Bengal jute mills, where certifying 
surgeons report the existence of a similar abuse. We recommend that 
special and continuous attention should be given to this matter by the 
local Government and its officers. Persons who are 15 years or over are 
treated as adults. ·Recent years have seen a tendency to employ fewer 
children, and child labour has been replaced by adult labour and particular
ly women's labour. The proportion of women employed in factories to the 
total number of operatives has risen, as that of children has fallen ; 
the latter is now below 4- per cent. For reasons we have already given 
aml because many children do not come to the industrial areas till full
t.ime work is available for them, we regard this as.a commendable tendency. 

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

and the reduction of adult honrH will romove any objection to the reduction 
of d1ildren\; honn; to a maximum of 5 daily. In factories working 
adults a, 9 hour: day, 4-! will be the most suitable hours for children. We 
have considered the pos::;ihility of reducing ehiklren's houm to a lower 
level than 5 daily, but we do not recommend this step, as any further 
substantial limitation, which would prrvent the employment of children 
on half-time work, would probably lead to their complete elimination in 
most eases. \Vhik we have no desire to tmcouragc the employment of 
childl'tm, wo douht if the extent of their present employment goes much 
bevonll the provision of jobs for those who would live in the industrial 
armtc; in nny ea.~w. Along with the gue~on of hours, we have considered 
the c:mita.bility of the precMlt limits of agt~ for children, name1y 12 and 15 
year,;, rmd havo dncided to recommend no ch11ngc. Wn do not regard a 4! 
or G hom· cby, 011 work of the charaeter which children are generally re
quired to do, as excessive for childnm of these ages, provided always 
that the exi8ting law. which requires that the child c;hould lw medically 
certified aro fit for such employment, is strictly enforced. 

A Minority View. 
Mr C!i:ff, Mr Joshi, Diwan Chaman Lall and Miss Power 

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

Intervals for Children. 
The question of intervals for children's work is one of some 

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

Young Persons. 
The question of constituting a separate class of young persons, 

intermediate between children and adults, hr,s been considered on several 
previous occasions and has been rejected as impractieable. We agree 
that it is not reasonably practicable to eonstitute a young persons' class 
whose hours would differ appreciably from those of adults ; but we think 
that in two respects the law should give further protection to adolescents. 
We recommend that persons between the ages of 15 and 16 years should not 
be employed as adults in factories unless they are in possession of medical 
certificates certifying them as physically fit for adult employment. 
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The present provisions governing children's certificates should apply 
mutatis mutandis to these certificates. Further, we recommend that such 
persons should not be employed when women cannot be employed, i.e., 
that they must not be employed during the night hours which arc closed 
to women and that in no case should it be possible to exempt them from 
the provision relating to spreadover. 

Day of Rest. 

The Factories Act provides for a weekly rest da.y. This ordi
narily falls on Sunday, hut employers can substitute for Sunday any 
of the three days preceding or following it, subjec~ to the condition that 
there must not be more than 10 day:>' continuous work. This proviso, 
which is designed to enable tho more important religious festivals to be 
substituted for Sundays, appea.m to give general t>atisfaction; and in a 
few centre:; there m.·e more holiday;; on cmbstituted days than on Sundays. 
An attempt waH made by the Government of India in ] 921 Ho to amend 
the law aH to ensurn t;hat the holiday would fall on the same day of the 
week for long periods ; but the proposal was rejected by the legislature 
which, we think, interpreted conoctly tho views both of employers and 
employed. Some difficulty has been caused by the fact that the law 
stipulates for a complete calendar day, so that, a break of 36 hours or 
even 17 hours does not necem;arily constitute compliance with it. Where 
work is conducted continuou:-Jly on shifts, none of which ends at midnight, 
the day of I'<Jf't can be given in principle without being secured in prac
tice, and eX\'}mptions arn frequent in favour of such factories. 'rhe In
ternational Labour Convention relating to the weekly rest day, which 
India has ra.tifl.cd, requires merely 24 homs' cont,inuous rest ancl not a 
caleiHbr day\; rest; but it is preferable to meet special cases by 
means of exemptions rathc than to alter t;he ptinciple followed by the 
Indian law, which i.s bottet than that of the Convention. 

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

hour.'l of work are a number of clauses giving local Governments the 
power to grant exemptions to individual factories or classes of operatives 
or factories. No exemptiom; are permissible in tho case of 
children's hours; and the daily limit of hours is absolute, so far as 
women are concerned. But with these exceptions, all the provisions 
relating to hours of work can be relaxed in certain defined circumstances. 
In the main the principles governing the grant of exemption are based on 
provisions of International Labour Conventions. In the years immediate
ly following the passing of the 1922 Act, considerable latitude was shown; 
lately exemvtion& bave beon substantially curtailed. In this respect, 
policy has be0n guided to some extent by the central Government who, in 
exercise of their powers of supervision, have also endeavoured to secure 
some uniformity between province and province. There are, however, 
differences in the treatment of the same class of factories in different 
provinces and in the degree of latitude which local Governments exhibit 
in the matter of exemptions generally. The criteria laid down in 
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the Act for the grant of exemptions appear to us to be generally 
sound, but, if our recommendation relating to seasonal factories is 
accepted, it should be possible to curtail at once the somewhat long list 
of exempting provisions. It is a legitimate criticism of the present Act 
that it takes too little account of the differences between certain classes of 
factories, and one consequence of this defect is that, in some directions; 
it has to he unduly elastic. JJ'urther, if the hours of work are to be reduc7 
ed, the provisions governing payment of overtime might suitably be re
vised. IV" e recommend that, where work exceeds 54 hours in a week, pay
ment be required at not less than 1! times the normal rate, and that for 
work in excess of 60 homs, the :minimum should be 1! times the normal 
rate. 

Principles Governing Exemptions. 

It is, moreover, insufficient to set down criteria for the grant of 
exemptions; principles should be formulated for the application of 
these criteria. Hitherto, the Government of India have not been able 
to do more than make a few general recommendations at infrequent 
intervals. It is desirable that there should be more uniform standards 
for the grant of exemptions throughout India. Here we cannot do 
more than suggest certain broad guiding principles. The most im
portant of these is that exemptions should be given for specified 
and limited periods ; these should in no case exceed three years, 
and should be shorter when possible. This will ensure that all ex
emptions are periodically reviewed. 'Nhile a certain amount of latitude 
may reasonably be shown when further limitations on the hours of 
work are introduced (provided always that exemptions are limited 
to the abnormal), the aim should be steadily to tighten up the adminis
tration and to reduce exemptions to the smallest dimensions possible. 
A further principle to which we attach importance is that, if workers 
are compelled to work in circumstances which involve the grant of 
an exemption, they should, whenevel' possible, receive a benefit in a form 
balancing as closely as possible the deprivation involved in the 
exemption. Mere "monetary compensation does not satisfy this 
condition; what we contemplate is that, where workers are required 
to work on the day of rest, they should receive an extra full holiday at an 
early chtte. We observe, for instance, that, at any rate in some provinces, 
woiiters appear to be deprived of weekly holidays almost as a matter of 
course in factories working continuous processes, although fortnightly 
holidays are generally secured. We do not regard the difficulty of pro
viding for relieving shifts once a week, instead of once a fortnight, as suffi
dent justification for demanding so many consecutive days of work. 
I£, however, it is not practicable to give weekly rest days, two rest 
days should be required at the end of the fortnight or failing this either 
a continuous period of rest of 24 hours once a week or of 48 hours once a 
fortnight. Similar principles can be applied where overtime work is 
demanded. We desire to add that in future the 60 hour week should 
be regarded as a limit which is to be exceeded only in most exceptional 
circumstances. 
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CHAPTER V.-WORKING CONDITIONS IN FACTORIES. 

We discuss in this chapter the remaining questions of import
ance in connection with working conditions in perennial factories. 
After dealing with the health, safety and welfare o£ operatives and the 
protection afforded to them in respect of these matters by official regula
tion, we review the general administration of the Factories Act. 

I. HEALTH. 
Dust and Dirt. 

In a number of factories the manufacturing processes dissemi
nate large amounts of dust, arrangements for the elimination of which 
are frequently defective. Mechanical systems which result in a constant 
flow of fresh air would add greatly to the comfort of the operative, and 
would in some cases improve his output. More important is the con
servation of the workers' health, for the prevalence of dust may result 
in pulmonary disease. In certain manufacturing processes, particularly 
connected with cotton, jute and wool, the reduction of dust to a. minimum 
should be made obligatory. Section 10 of the Factories Act confers 
ample powers on Inspectors of Factories in this respect and these should 
be more extensively used. More attention should also be paid to the 
general cleanliness of factories. Where quantities of dust and fluff 
are produced, it is important that floors and walls should be regularly 
cleaned. Periodic white-washing of the interior walls and roofs not only 
removes collected dust, but helps to improve the lighting. It is diffi
cult to assoniate efficiency with the grime to be found in some factories. 
We recommend that, where the rules made by the local Government 
under Section 37 of the Act do not require the cleaning of factories 
annually, they should be supplemented in this direction, and that in all 
cases such rulPR Rhould be strictly enforced. 

Sanitation. · 
' Under the Factories Act, the provision of sufficient and suitable 

latrine accommodation is compulsory and local Governments have 
drawn up scales for latrines varying with the number of operatives. 
Latrine accommodation is not always adequate, and its quality often 
leaves much to be desired. It is commonly asserted that the Indian 
labourer, coming as he often does from a village, is unwilling to use 
sanitary conveniences. Our observations have convinced us that he 
can be brought to use them without serious difficulty, provided that 
they are kept in decent order. He rightly refuses to use a latrine whose 
condition, by the very nature of its construction and supervision, is always 
filthy. The popularity of the efficient septic tanks, which are a feature 
of the Bengal jute mills, is only one item of evidence in this direction. 
This system is to be recommended for areas where the water supply is 
sufficient. Where the supply cannot be made adequate, recourse must 
be had to other methods; but every factory should be compelled to 
maintain separate and sufficient accommodation for males and females, 
and a staff adequate to maintain the latrines in a state of cleanliness 
during working hours. 
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Temperatures. 

In nearly every part of India there are long periods when the 
climatic conditions render physical toil particularly difficult and un
pleasant. This is especially true o£ factory work. In many factories the 
temperature in the hot weather is higher than that of the air outside, 
and the air movement is less ; in a number of factories the difference is 
marked. A large number, probably the majority, of factory owners 
make no endeavour to mitigate the discomfort, to use a mild word, 
which the hot weather brings to their operatives. Some factories, in
deed, suggest that they might have been constructed by cold weather 
visitors, for they show little respect for the sun in their orientation and 
elevation. Apart from the regulations relating to humidification and 
cooling power in cotton textile mills, there is rio official control of tem
peratures, nor is any such control possible under the present law. Recent 
experience has indicated that the reduction of excessive temperatures, 
or the minimising of their effect, is in many cases easier than is generally 
supposed. Mr T. Maloney in his official report on Humidification in 
Indian Cotton Mills pointed out in 1923 that appreciable reductions 
could be effected by comparatively inexpensive means, and suggested 
that reductions would prove profitable to the industry as well as advan
tageous to the operatives. The white-washing of roofs, the spraying 
of roofs with water, and the provision of electric fans, or even small devices 
attached to the shaft, can often be made without undue expense. Some 
employers have found that these methods have brought a reward not 
merely in the greater contentment of the operatives, but in improved 
attention to work and increased production. We consider that there 
is room for much more work in this direction and recommend to em
ployers a study of what has been done already. We do not, of course, 
suggest that improvements of this character should be regarded solely 
in the light of their financial results ; in many cases the operatives have 
a right to demand that the present conditions .should not continue, even 
i£ improvements are not likely to be remunerative. 

Official Proposals. 

It is desirable that, where employers are unwilling to do so of 
their own accord, there should be power to insist on reasona'ble measures 
being taken to reduce excessive temperatures. This has been generally 
recognised for some time past, but the proposals made by Government 
have failed to secure approval. In a Bill introduced in 1925 to amend 
the Factories Act, the Government of India proposed to follow the pilin,;:., 
ciple of the British Factories and Workshops Act, and to lay down tha~ 
a " reasonable " temp'erature must be maintained in all factories. Ins
pectors were to be empowered to specify the measures necessary to reduce 
the te:n:rperature to reasonable limits and to enforce the adoption o£ these 
methods. This proposal was rejected during the passage of the Bi~l 
through the Legislative Assenibly ; and it see~ to us to be open to en
truism on the groJIUd that the expense of reducing temperature' to a 
standard which might be regarded as reasonable for manual work might 
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be out of all proportion to the benefit conferred on the workers. In 
1926 the Government o£ India introduced another Bill in which it was 
proposed to prescribe that the temperature should not be injurious to 
health, ml\1 to vest local Governments with the power 0£ prescribing 
temperature standards. This also met with adverse criticism, arid the 
Government of India accordingly postponed a decision and has so far 
taken no action. 

Suggested Solution. 
We do not think that any satisfactory solution can be found 

which depends on bhe prescription of standards of temperature 
and their general enforcement irrespective of the circumstances o£ 
particular factmies. There are factories where a substantial reduction 
is possible at a proftt to the owner; there are others where the 
cost of even a trifling reduction might be ruinous. It seems 
legitimate and reasomtble that in most cases regard should be had, 
not merely to the height of the temperature or of the cooling power 
(which is the better measure, as it ta,kes account 6f air movernent), but 
also to both the cost of the measures which can be adopted to improve 
conditions and the extent of the improvement likely to result from these 
measures. The aim should be to ensure that, when cooling power is de
ficient, reasonable measures of improvement shall not be neglected. We 
think that this can be seeured by the following meiWi:!. Where a Chief 
Insprctor is of opinion that (1) the cooling power in a factory is so de
ficient as to cause serious discomfort or danger to the health of operatives, 
and (2) it can be appreciably incrc<.~,Be<l by methods which do not involve 
au amount of expense which is tmreasonable in the circumstances, he 
should be able to serve on the owner an or<lor requiring the adoption of 
specified measures within a given time. Against such an order we would 
provide for an appeal to a tribunal of three appointed by the local Govern
ment, the intention being that the Chairman of the tribunal should be an 
impartial official and the pther members representative of employers and 
employed with a knowledge of the industry. We think it is most un
likely that an experienced inspector would make any unreasonable 
d,emand. But an adequate safeguard should be found in the presence of 
a tribunal which would be able to decide if the order was reasonable, 
having regard to all the circumstances of the case. 

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

nature of the processes does not necessitate any modification of the 
natural atmosphere or climate. The case is different where the employer 
artificially alters the atmospheric conditions. Humidification is em
ployed in India in cotton textile factories and a few cigarette-making 
factories. In the latter, it does not appear to be carried to all extent 
whicP, produces discomfort. In the former a high degree of humidity is 
necessary, and, in securi:hg this, it is possibletocauseacute discomfort.to 
the operative. On the other hand, it is possible to raia,e the humidity and 
add to the comfort of the operative. The effect depends largely em. the 
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system of humidification employed, and here there has been an encour
aging improvement in recent years. Some of the cotton mills which 
we visited are, in the hot weather, much pleasanter than the outside 
atmosphere and we understand that those employers who have spent large 
sums in installing the best cooling and humidifying plants have had 
gratifying results in production. This improvement has followed, and is 
to some extent traceable to, the investigation conducted for the Govern
ment of India by Mr Maloney. The main object of the enquiry was to 
devise a reasonable method of controlling the use of humidification, and 
Mr Maloney suggested a basis, which is being gradually, if slowly, ado~t
ed. We received no serious criticism of the solution suggested in the 
report, and we consider that rigorous action should be taken against 
those factories where conditions are worst. Side by side with the ad
vanced mills, there .are others where the atmosphere in the weaving sheds 
is almost une:1durable, even in the cold weather. There is no justifica
tion, except possibly defects in the law, for permitting the continuance of 
the conditions that prevail in the worst sheds. It was suggested to us 
in Bombay that the provisions of the Factories Act are not sufficiently 
elastic to permit of the framing of all the rules that are desirable. This 
point deserves attention. In particular we note that section 9 appears to 
contemplate only the prevention of practices definitely injurious to 
health ; it should also protect the operative from serious discomfort, even 
where injury to health is not a necessary result. 

II. SAFETY. 

Reporting of Accidents. 

The following table gives the results of the reported accidents in 
all factories subject to the Factories Act since the definition of " factory " 
was widened in 1922. 

No. of persons injured. No. of persons injured per 100,000 

I 
employees. 

Year. 

Fatal.l~erious.l Fatal. I Serious. Minor. Total. Minor. Total. 

1922 191 1,2071 5,5621 6,960 14 89 409 512 

1923 197 1,333 5,507 7,037 17 91 391 499 

8,0551 
I 

1924 284 1,690 10,029 20 ll8 565 703 

1925 263 2,181 9,901 I 12,645 18 166 662 846 

1926 270 3,155 11,441 14,866 18 208 753 979 

1927 242 3,403 12,066 15,711 16 222 787 1,02:5 

1928 264 3,494 12,590 16,348 17 230 828 1,075 

1929 240 4,389 15,579 20,208 15 283 1,003 1,301 

·-
The table brmgs out the fact that the proportion of accidents to operatives 
which, prior to 1922, had shown only small fluctuations for a aeneration, 

• 0 
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has risen very rapidly in recent years. Fortunately there is convincing 
evidence that this rise represents mainly an improvement in the reporting 
of accidents. All competent witnesses are agreed upon this point and 
there is substance in the claim of the Chief Inspector of Factories for 
Bengal that " the increase in the totals year after year is a measure of the 
increased efficiency of the department in registeringfactories both new and 
long established, and is a result of increased inspection staff and rigour in 
enforcing the provisions of the Act". The fact that there has been a great 
improvement .in the reporting of accidents has been established by investi
gation ; it receives independent confirmation from an examination of the 
statistics of accidents. J<'or the incidence of fatal accidents which, by 
common consent, arc well reported, has shown little variation. On 
the other hand, the ratio of non-fatal to fatal accidents has risen 
steadily. 'L'herc has been no cause at work to increase this ratio except 
the improvement in reporting, and the faet tJutt; the ratio of non-fatal 
to fatal nueidentK between 18~l2 and 1922 waR rnnch loweT than that 
experienueJ in other PonntriNl indicrttcd that the reporting of t.he former 
was dcfectivo. H seernR probable that cwen now a considerable number 
of minor accidents are unreported, hut the ;;ijandard of reporting has so 
greatly improved that no rise in the iigures comparable to that of the last 
decade may be expected in the futme. It should be added that, while a 
large moasure of (~Tedit is due to the inspecting staff for the improvement 
in reporting, otlwr facton; luwe 1md an influence, particularly the intreduc
tion of the Workmen's Compensation Act, which has given the workers 
a more direct intere1-1t in seeing that accidents do not pass unnoticed. 

Actual Increase in Accidents. 
Although most of the rise in the incidence of accidents is due to 

better rnporting, it is cloubtful if it can all be put down to this cause. It is 
dangerous to dogmatise where statistics are faulty, but the evidence 
tends to show that there has been an increase in the risk run by the aver
age operative. A considerable part of the increase in the number of 
operativeR has been due to the increase in the number of small factories, 
in which the incidence of accidents is usually low. Probably increased 
efficiency has also had some effect, for a rise in the output per operative 
(or, what is the same thing, a fall in the number of operatives per unit 
of output) wm in itself increase the incidence of accidents per operative, 
apart from the increased risk which "speeding up " entails. 'l'here is 
reason to believe that the advance in recent years in the complexity 
of machinery and processes has been more rapid than the advance in 
the mentality of the operative. Without seeking to approve the readi
ness of a few employers to attribute the great majority of accidents 
to causes for which they are not respon::-;ible, we would emphasise the 
fact that too often the operatives have an imperfect realisation of 
the risks they run. This is, in part, due to the fact that the majority 
are brought up without any familiarity with machinery, while the steady 
expansion of industry necessarily involves the employment of a large 
proportion of inexperienced workers. In consequence of these and other 
influences, workers display at times a seeming apathy to danger. 
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Prevention of Accidents. 
For this no quick cure is possible. Better and more general 

education, improved health and physique, greater discipline in work, 
and the building up of a more regular factory population would , all be 
valuable. In the meantime, however, much is being done to increase 
safety, amf more still remains to be done. There is no department of 
work to which Inspectors of Factories have given more attention through
out India in recent years, and if it had not been for their patient and 
thorough work, the increase in the number of accidents would have been 
much greater. Generally speaking, inspectors have regarded this as 
their primary duty, and in those provinces where the staff has not been 
sufficient to secure adequate inspection in all directions, this branch of 
their work has suffered least. Their efforts to secure adequate fencing 
and the enforcement of safety regulations have been coupled with an 
endeavour to educate the workers. In this some employ-ers have co
operated by the employment of safety posters, and, more rarely, the 
establishment of a safety committee ; but there are other employers 
who themselves need education. We believe that, in spite of illiteracy, 
something can be done along the lines of the " Safety First " move
ment, which has made great headway in the last decade in most in
dustrialised countries. Safety committees should be of considerable 
assistance in large factories employing a number of skilled operatives. 
Much could probably be done in such cases by charging a particular 
officer with the duty of investigating and preventing accidents, and 
this is one of the many directions in which a special labour officer can give 
valuable service. In Japan the safety movement started as recently as 
1916 with the founding of a Safety First Ass~ciation. From 1925 on
wards two associations, the Industrial Welfare Association and the Japan 
Mines Association, were together responsible for considerable headway 
being made throughout Japan in accident prevention. The custom of 
inaugurating Safety Days and Safety Weeks spread .rapidly, until in 1929 it 
was universal. As a result it is stated that " instead of being only a 
sporadic agitation, the Safety Week has had a lasting effect as it has 
almost always been the occasion for setting up a permanent Safety 
Committee". We are aware of the added difficulties to be encountered 
when dealing with an industrial population which is mainly illiterate, 
but we believe that the success of the movement in Japan is not with
out its significance for India and that considerable advance might be 
made along these lines, if the idea were adopted in an branches of 
industry, including railways, with the co-operation of societies and others 
interestP.din the welfare of the industrial worker. 

Safety Provisions of the Law. 

So far as official regulation is concerned, the proVIsiOns o£ the 
Factories Act, supplemented by fairly elaborate rules in all provinces, 
appear to be adequate in most directions. Our attention has been 
called, however, to some apparent defects. In the first place, the 
Act does not _give sufficient power to secure safety in connection with 
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the working of railways within factories. Few factories have reached 
such a scale that railways are required to work within their premises, 
but the Tata Iron and Steel works at Jamshedpur are said to have 
over IQO miles of such railway line, and there are other factories with 
shorter lines. The Railways Act can possibly be used in such cases, 
but we think it preferable that the rule-making power in the Factories 
Act should be extended to cover the working of means of transport within 
factories. 

Danger from Buildings. 

Factory buildings themselves may constitute a grave danger to 
the safety of operatives. Tragic proof of this' was afforded a few years 
ago when the collapse of part of a mill in Ahmedabad resulted in the 
loss of 26 lives. Subsequent investigations revealed sources of serious 
danger in other mills. Factory buildings may be weak from the start, 
or machinery may be introduced into buildings designed for other pur
poses, and immfficiently strong to withstand the strain. Again struc
tural alterations may be made without sufficient regard to the safety 
of the whole, or the working of a factory may result in the disintegration 
of part of the fabric. Section 18A, which was added to the Factories 
Act in 1922, gives inspectors power, in cases of danger, to require 
managers to carry ont any measures necessary to remove the danger, 
and could be used to secure the strengthening or dismantling of part 
or all of the building. But it is not ordinarily possible for an inspect
or, who is not a strucLural expert and is in any case precluded from 
carrying out structural tests to detect sources of danger with cer- , 
tainty. 

Control of Construction. 
(a) With rt view to safety. 

Propm~als were made to control the construction of factory 
buildings, by prohibiting the use of buildings as factories before the plans 
had been passed by a responsible authority as suitable for the purpose. 
Such control would be exercised in the interests both of safety and of 
health, for factory work is too often started in buildings which are difficult 
to ventilate or are unhealthy in other respects~ The Government of 
India apparently approved of the principle, but regarded the question 
as a proper one for local legislation. Though some of the local Govern
ments favoured and, indeed, advocated the proposal, none has as yet 
attempted to embody it in legislation. So far as safety is concerned, 
we consider that a scheme submitted to us by the Chief Inspector of 
Factories of the Bombay Presidency would operate smoothly and 
efficiently and recommend its adoption. This involves the submission of a 
proper certificate of stability before working is commenced in larger 
factories and the grant to local Governments of power to demand such 
certificates in smaller factories as need arises. A similar procedure 
should be followed where important structural alterations are made. 
At the same time inspectors should be empowered to secure the carrying 
out of structural tests and to obtain such plans and other information as 
are necessary to measure the safety of buildings. 
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Water. 
The Factories Act requires a sufficient supply of suitable drink

ing water, and many employers realise the importance of providing a 
liberal amount of cool andpure water ; but standardsin this respect vary 
considerably. Wherever possible, a piped supply should be made 
available with an adequate number of taps, but care should be taken to 
protect the pipes from heating by the sun or other agency. Where a piped 
~aupply cannot be secured, the water is best stored in large earthenware 
vessels at fixed places in the factory, where it can be distributed by water
men, but care should be taken to prevent contamination and the possible 
diffusion of disease. The provision of suitable washing facilities for all 
employees is very desirable, and here many factories are deficient. The 
workers who live in crowded areas have inadequate facilities for washing 
at their homes and bathing facilities would add to their comfort, health 
and efficiency. We recommend that for workers in dirty processes (e.g., 
tanneries) the provisionofwashingplacesand water should be made obli
gatory. 

Creches. 
. Creches are not uncommon in factories employing women, and 

some we saw were admirably staffed and equipped; others, if better than 
nothing, still left much to be desired ; yet others were both dirty and in
adequately furnished. In many of the factories employing women in 
aubstantial numbers, no creches have been provided, and this is particu
larly true of the Bengal jute mills, where caste feeling and the reluctance 
of women to leave their young children were stated by some witnesses 
to create serious difficulties. As a result of their absence, infants are 
taken into the mills and can be found lying on sacking, in bobbin boxes 
and other unsuitable places, exposed to the noise and danger of moving 
machinery and a dust-laden atmosphere, and no year passes without a 
certain number of serious and minor accidents, and sometimes even of 
deaths, occuxrillg among such children. It is important that creches, 
when first opened, should be well-furnished and properly supervised. If 
suitable women are placed in charge, and short periods of absence from 
work at necessary intervals are granted to the nursing mothers, we 
believe that gradually the initial prejudices and diffidence of the women 
could be overcome. Nor must it be thought that the introduction of a 
creche involves heavy expendit.ure. Experience in the textile industry 
of the Bombay Presidency has shown that the essential requirements of a 
good creche containing 20 cradles is a room of about 600 square feet with 
washing and latrine accommodation, supervised by a trained woman 
and an assistant ayah. This can be run on an initial outlay of Rs. 500 
and a recurring monthly expenditure of Rs. 150, an estimate which 
includes the supp1y of milk, clean clothes, small medical necessities and 
salaries. A somewhat less ambitious scheme of a similar size can be 
carried out at a slightly lower initial cost and at a recurring expenditure 
of only Rs.IOO a month. Representatives of the Indian Jute Mills Associa
tion appearing before us showed sympathy with the idea and ll,b~eed to give 
it se:rious consideration. In the cotton mills of Bombay Presidency creches 

ll' 
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have been more extensively introduced than elsewhere, and their compara
tive success is probably due in great part to the fact that the woman 
factory inspector employed there has devoted special attention to their 
provision and inspection, and to the education of the women workers in 
their use. The Government of India, women doctors and representatives 
of women's associations all stressed the importance of the provision of 
creches where an appreciable number of women are employed, and the 
bulk of employers, although preferring voluntary to compulsory schemes, 
also favoured their inauguration. We recommend that creches should 
be provided in all places wl1ere women are employed in considerable 
numbers, and we would make the obligation a statutory one in . 
~II factories employing not less than 250 women. Children up to 

. the age of 6 years should be admitted to such creches because, under 
present conditions, it is difficult to prohibit the presence in factories 
of those between 6 and 12 years when younger children and infants are 
admitted. This statutory requirement could be embodied in the Factories 
Act, power also being given to Governments to require the establishment 
of creches in places employing fewer women than 250 where, in their 
opinion, the circumstances warranted it. The organisation and inspec
tion of factory creches should be one of the duties of the women factory 
inspectors whose appointment in the industrial provinces we have 
recommended elsewhere. The creches might with advantage be linked 
up with the women's and children's welfare centres referred to in the 
chapter dealing with the health and welfare of the industrial worker, but 
this is a matter which could best be arranged by employers themselves. 

Refreshment Sheds and Canteens. 
Some employers provide lunch sheds and the practice might be 

adopted more generally. ·Where there are good trees in the factory 
compound, these provide a more pleasant place for a meal than a shed, 
but many compounds are treeless and, in any event, a shelter is needed in 
wet weather. In many mills we were struck by the lack of suitable 
·places :for this purpose and the number of operatives to be seen taking 
meals in all kinds of uncomfortable places. Caste creates an additional 
complication, but this is by no means insurmountable, as has been proved . 
in a number of cases. The provision of some shelter where rest and 
refreshment can be taken is in many cases necessary and, moreover, 
would be generally appreciated by the workers. Similarly the provision 
of canteens might be considerd in the caSB of the larger factories. These 
need not be elaborate in structure or .equipment, and should not involve 
any very heavy initial outlay. In the course of our tours we came across 
several successful experiments in this direction. In one instance a 
Brahmin cook had been installed in a kitchen attached to a faeLory mainly 
employing skilled and semi-skilled workers, and the stimulus given by 
the management to the taking of substantial refreshment in the mid-day 
break was stated to have contributed to the well-being of the workers 
and to have had an encouraging effect on output. Similarly in one or two 
cotton mills in different parts of India small canteens for the supply of 
light refreshments and drinks, both hot and cold, had been installed for 
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Hindus and Musalmans, and the extent of their use showed that they 
supplied a need and were appreciated by the work~rs. Vf e reoomlll:end 
that the possibilities in this direction be examined With a v1ew to a w1der 
adoption of amenities of this kind. 

IV. ADMINISTRATION. 

The Inspectorate. 
We tu..."ll now to the question of the enforcement of the Factories 

Act. The main responsibility for inspection rests on the whole-time 
inspection staff, the strength of which in 1921 and 1929 is shown in the 
following table :-

1921. 1929. 

Province. 
Chief Asst. Chief Asst. 

Inspect- Inspect. Inspect- Total. Inspect- Inspect- Inspect- Total. 
ors. ors. ors. ors. ors. ors. 

Bengal .. I 5 .. 6 l 6 3 lQ 

Bihar and 
Orissa .. .. l .. 1 l l . . 2 

Bombay .. 1 4* .. 5* 1 10 . . ll 

Burma .. .. 1 ) 2 I 2 . . 3 

Central Pro- I vinces .. .. I .. l l 2 . . 3 
Madras .. 1 2 .. 3 l 4 1 6 

Punjab .... .. l I l 2 .. 1 I 2 

United Pro- .. l .. l 1 I l* . . 2* vinces. 

-
Total .. 3 16 

J 
2 21 7 27 5 39 

* Approximate figure; staff is, or was, combined with the boiler mspect10n staff. 

~ssam, where the number of non-seasonal factories is very small, 
h_as appomted an inspector since 1929. Previously it made a contribu
twn_to the_maintenance of the Bengal staff, which was responsible 
for m~pectwn in Assam also. Of the minor provincestheNorth-West 
Frontwr Province, Delhi and Ajmer-Merwara are under the charge of the 
Inspector ?f Factories for the Punjab, Baluchistan has a technical officer 
who combmes the inspection of factories with other duties, while the 
few f~ctories in Coorg and Bangalore are inspected by non~technical 
part-tnn~ officers. As the table indicates, there has been a gratifying 
mcrease m the inspection staff in the last decade. The increase in num
?ers in t~e permanent inspectorate is approximately proportionate to the 
mcrease m the number of factories subject to the Factories Act, which 

F2 
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stood at 4,059 in 1921 and 8,129 in 1929. Most of the latter increase 
represents smaU factories, and many of them work only for short seasons, 
so that in numbers the staff, if not completely adequate, is more so than 
was the case in 1921. So far as quality is concerned, we are happy to 
,report that this has been more than maintained since the constitutional 
;reforms of 1920. We were impressed by the enthusiasm and the capacity 
which the inspectors bring to their difficult task and we are satisfied 
that the standard of enforcement ofthe Act has risen steadily, in spite of 
the constantly increasing complexity of factory administration which has 
resulted from the expansion and development of industry and the changes 
in the law. 

Enforcement of the Factories Act. 
In most provinces the great majority of the permanent factories 

.are inspected at least once a year, the more important factories receiving 
two or three inspections. In some provinces, notably Bombay, Madras, 
the Punjab and the Central Provinces, the staff has proved equal to 
inspecting nearly evel'J factory, perennial and seasonal, at least once a 
year. We show below the number of persons convicted under the 
Factories Act in each major province and the minor provinces, together 
with the average number of operatives in each province throughout the 
period. 

Persons convicted. 
Average 

number of 
operatives. 

Province. 

1924-26.11927-29. 
Total 

1921-23. 1921-29. 1921·29. 

Assam . . .. .. .. .. 8 8 38,000 
Bengal .. .. .. 33 145 203 381 541,000 
Bihar and Orissa .. .. 7 4 10 21 69,000 
Bombay .. .. .. 41 211 211 463 365,000 
Burma .. .. .. 24 56 98 178 96,000 
Central Provinces .. .. 113 100 164 377 65,000 
Madras .. .. .. 50 224 329 603 124,000 
Punjab . . .. .. 68 67 173 308 50,000 
United Provinces .. .. 14 19 70 103 80,000 
Minor provinces .. .. 1 16 44 61 28,000 

Total .. 351 842 1,310 2,503 1,457,000 

Control of the Inspectorate. 
As the table shows, in the leading provinces there has been a 

steady increase in the number of prosecutions and this corresponds with 
increasing improvements in administration. In only two provinces is 
the number of prosecutions markedly low-Assam and Bihar and Orissa. 
In the former case; owing to peculiar local difficulties which are discussed 
elsewhere, many factories have been uninspected each year. ·In the 



WORKING CONDITIONS IN FACTORIES. 69 

latter case, the infrequency of prosecutions appears to reflect the policy of 
the provincial Government. We found no reason for believing that 
conditions in Bihar and Orissa, as compared with other provinces, justified 
particular leniency in the matter of the administration of the Act, and we 
recommend that in this province greater rigour be shown in the future 
in this respect. In some provinces the Chief Inspector of Factories 
is subordinated to the Director of Industries. We consider this an tm
desirable arrangement, as the Director of Industries is naturally expected 
by employers to assist them to the utmost of his ability. The factory 
inspection staff, on the other hand, exists primarily for the protection of 
labour. While it is not desired to reflect in any way on the manner in 
which Directors of Industries have carried out the difficult duty imposed 
on them, we think that this duty should be transferred to an authority 
more independent of employers. We discuss the appropriate authority 
in a later chapter, but we should add here that the system of giving the 
Director of Industries responsibility for factory administration does not 
prevail in any of the three Presidencies or in Burma (where there is no 
Director) and these pro-vinces contain the great majority of the factories. 
We understand that, in some cases, control is or has been exercised over the 
Chief Inspector of Factories in the matter of individual prosecutions. 
We recognise that the executive government must retain the power to 
lay down broad lines of policy ; but we desire to emphasise the fact 
that, if an officer is fit to fill the responsible post of Chief Inspector, he 
must be fit to decide generally when a prosecution is required. In any 
case it is most important that he should not be required to submit pro
posals for individual prosecutions to another authority. 

Part-time Inspectors. 
In addition to the regular factory inspection staff, with which we 

have been dealing in the preceding paragraphs, there are many other 
officers who exercise powers as Inspectol's of Factories. All District 
Magistrates are ex-officio inspectors. In addition, local Governments 
have empowered various other officers as inspectors, including a number 
of sub-divisional and other magistrates, and, more rarelv. medical officers. 
On occasion, a few of these offi~ials have displayed som~ ~nergy in factory 
inspection, but, generally speaking, the amolmt of assistance given by them 
to factory administration has been small, and such work as they do is not 
always well directed. So far as non-technical officers are concerned, we 
believe that it is generally a waste of time for them to attempt inspections 
in perennial factories. It is occasionally possible for them to save the 
time of a regular inspector by visits to small factories lying far from im
portant lines of communication; but ordinarily the adequate inspection 
of a perennial factory requires expert technical knowledge. On the other 
hand we consider that, if new methods are adopted, part-time officers 
could do most valuable work in connection with seasonal factories, and 
we develop this point in the chapter dealing with these. In the 
meantime, it is sufficient to observe that, in estimating the staff required 
for the inspection of perennial factories, the contribution that can be made 
by such office!s must be ignored. 
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Medical Inspectors. 
The case of medical officers stands on an entirely different 

footing. The medical officer, like the regular inspector, is technically 
qualified. Further, he has qualifications which the regular inspector 
lacks, but which are necessary to complete the proper inspection of 
factories. Many of the questions which arise in connection with factory 
administration require medical knowledge, and with the growing com
plexity of Indian industry, the need for this knowledge increases. It is 
in the larger factories that the need for inspection from .. a medical point 
of view is greatest; but there are few factories where some medical super
vision is quite unnecessary. We recommend that in every province there 
should be one officer with medical qualifications appointed as an Inspector 
of Factories, who should be primarily responsible for inspection from the 
medical standpoint. In the less important industrial provinces, where 
there may not be work for a full-time officer, an assistant of the Director 
of Public Health could undertake these duties. In the chief industrial 
provinces there is ample work to justify the appointment of more than one 
such medical inspector. There are, for example, two medical officers 
already employed as certifying surgeons in the Hooghly area, and the 
duties of certifying surgeons might be combined with those of medical 
inspection. While the medical inspectors might exercise the full powers 
of an inspector, and need not be precluded from giving attention to points 
lying outside their particular sphere, they would ordinarily be responsible 
only for the health of operatives. Where the medical inspectors and 
certifying surgeons are separate officers, the latter should also be em
powered as inspectors. The delimitation of the duties of the medical 
inspector would be a matter for the Chief Inspector of Factories and the 
Director of Public Health to arrange ; such matters n.s sanitation, ventila
tion and the pnrity of the atmosphere would naturally receive their 
special attention, and there is great need for systematic investigation into 
a number of questions relat.ed to the health of factory operatives, including 
industrial disease. 

Recruitment of Inspectors. 
· The possession of good engineering qualifications has generally 

been regarded as a sine qua non for appointment as factory inspector, 
and, owing to the paucity of Indian candidates with the qualifications 
Fequired, the majority of factory inspectors have hithe1to been British. 
The number of Indian students taking up engineering is increasing 
steadily, and it should not be difficult to attract suitable candidates at 
r~asonable rates of pay. We would observe, however, that factory 
inspectors are made chiefly by experience in that capacity. The highest 
initial qualifications do not make an officer a competent factory inspec
or from the start; on the other hand a candidate of character and energy, 
even if his technical qualifications are not of a high order, can generally 
become competent after training. The recent tendency in Great Britain, 
which has always led the way in factory inspection, has been to rely more 
on character and training and less on technical, i.e., engineering, quali
fications than in the past. A move in this direction ~ India would 
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widen the choice of candidates without impairing efficiency. We 
consider that the Bengal system of engaging officers as Assistant ·In
spectors on lower scales of pay than those for Inspectors and with limited 
ftmctions is a good one, and with increasing regulation this is b. practice 
which, as we indicate subsequently, might be more widely adopted in future. 
Provided that a competent officer is assured of promotion to the higher 
grade, we believe that it would not be difficult to attract suitable young 
Indians with some technical training to such a grade in all provinces. 

Women Inspectors. 

On more than one occasion in the past, attention has been direct
ed to the need of women inspectors. So far, only one such appoint
ment has been made, namely, in the Bombay Presidency. This officer 
has been largely employed in connection with the inauguration and 
inspection of creches in cotton mills and other factories employing an 
appreciable number of women, and her appointment has been instru
mental in persuading a number of employers voluntarily to adopt welfare 
efforts of this kind among their women workers. The Indian factory 
worker is just beginning to realise the significance for himself of the 
factory inspector, and even now, owing to his lack of organisation and 
illiteracy, complaints made by workers direct to the inspectorate are 
few. Women workers are in this respect even less advanced than men, 
and are generally reluctant to address male officers. Moreover many 
of the special, yet remediable, disabilities from which they suffer will 
only come to light with the appointment of women inspectors. This was 
found to be the case in older industrial countries and must inevitably 
be so to an even greater extent in India, where almost every employed 
woman is married and of child-bearing age, and where social and other 
customs make the position of the woman worker less secure than in the 
West. The successful inauguration, as well as the adequate enforce
ment, of laws and welfare orders specially bearing upon the welfare of 
women and children such as those relating to maternity benefits, creches, 
etc., call for the services of trained women inspectors, and we are confi
dent that in India, as in Great Britain, their appointment has only to be 
made to prove its justification. Nor need the work of women inspectors 
be confined entirely to women and children. There are a number of other 
duties falling upon factory inspectors (e.g., the checking of hours of work} 
which they could adequately discharge. Witnesses have suggested more 
than once that such women should invariably be medically qualified, 
and we understand that the Central Government also adopted this view. 
There are a number of excellent reasons for this suggestion, but no hard 
and fast rule to this effect should · be laid down in the first instance. 
Consideration should be given to the selection of women with either medi
cal degrees, or public health or social service diplomas and, if possible, also 
possessed of some years' practical experience in public work. We recom
mend that such women should be of Indian domicile and riot younger than 
25 years of age, and their remuneration should be on a scale calculated to 
attract and to hold the type of woman required for work which will 
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necessitate initiative, resource and self-reliance, and in the first decade at 
least, 

0 

no small measure of pioneering enterprise. \V e are convinced that, 
with the creation of such posts and the prospect of adequate remune
ration and secure status, the right type of candidate will be forthcoming. 
The appointment of one such woman in every province is desirable ; 
but, in the event of this not being immediately practicable, we recom
mend their appointment forthwith in Bengal and Madras, and the appoint
ment of part-time women officials in those provinces where the number 
of women and children employed in regulated industries is smaller. It 
is to be hoped, however, that such part-time service will be for a limited 
pm·iod only. 

Strength of the Inspectorate. 

Many of these proposals involve an addition to the work of the 
factory inspectorate. Proposals follow in respect of docks and other 
classes of fa.ctories which will enlarge the field for which they are respon
sible. On the ot,her hand, the adoption of sorue of our proposals, and in 
particular those which are made regarding the inspection of seasonal 
factories, should set free a considerable part of the time of the permanent 
inspectors for duties in connection with perennial factories. The addition 
o£ medical inspectors and o£ women inspectors should be o£ substantia.} 
assistance, in spite of the fact that a considerable part of the work of these 
officers will be work which at present is necessarily left, largely undone. 
In advising regarding the proper strength of the staff, we must observe that 
it is difficult to fix an upper limit beyond which the appointment of extra 
inspectors would be useless. There is a wide scope for further work, if 
inspectors were available to do it, and it is certain that no province has 
reached the limit at which additional inspectors could not be employed 
with valuable results. At the same time we believe that, provided 
medical and women inspectors arc appointed as recommended, it might 
he possible, except in one or two provinces, to avoid the necessity of 
appointing any additional fully qualified inspectors at the present time. 
This view is dependent on the adoption and successful working of the 
system advocated later for the inspection of seasonal factories and those 
factories which are at present unregulated. In the United Provinces, 
boiler inspection should be undertaken by a separate staff and we recom
mend that in future these two classes of inspection should invariably be 
distinct. Delhi and Ajmer-Merwara are at present under the charge of 
the Inspector for the Punjab, who is also responsible for the North-West 
Frontier Province. This is too large an area for adequate supervision by 
one officer, and we accordingly recommend the separation of Ajmer
Merwara and Delhi and the appointment of a separate officer for this area. 
Elsewhere, and particularly in Burma awl Bihar and Orissa, there is 
room for the appointment of Assistant Inspectors of the type indicat
ed above. We must, however, emphasise the fact that our con
clusions on this question are b::wed on. the assumption that the inspect()r
ate will be kept up to the sanctioned strength throughout . the yel¥'. 
It has happened in the past in more than one province that inspe(lto~s 
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have been allowed to go on leave, possibly for the greater part of the 
year, without any suitable appointment being made in their place. 
In no province is the present staff sufficiently strong to permit 
of this being done, even under existing conditions. Leave vacan
cies would be best filled by promoting Assistant Inspectors, if they 
are competent, to officiate in the higher grade and appointing proba
tionary officers in , their place. If no Assi'ltant Inspector is avail
able, the work cannot be carried on without a temporary Inspector, 
and the fact that these will ordinarily be difficult to obtain furnishes an 
additional ground for the general appointment of Assistant Inspectors, 

Conferences of Inspectors. 
The last conierence of Chief Inspectors of Factories convened by 

the Central Government took place in 1924 under the chairmanship of the 
Member for Industries and Labour. Since then no comerence, other 
than an informal one held in 1927 between the Chief Inspectors of the 
Bengal and Bombay Presidencies, appears to have taken place. The 
Factories Act applies to the whole of India and, with the present lack of 
co-ordination, methods of administration display differences which are 
not justified by conditions, while useful experience gained in dealing with 
a problem in one province is not made available for those facing it in an
other. We recommend that, in the interests of uniformity and efficiency 
of administration, biennial conferences of Chief Inspectors from all pro
vinces should be convened and held under the auspices of the department 
dealing with labour in the Central Government. Such conferences should 
be equally valuable to the central and provincial Governments, not only 
in considering the adequacy of current legislation and the problems 
created by its enforcement, but also in matters such as the uniform 
compiling of statistical and other returns. With the extension of 
regulation, similar conferences of all grades of factory inspectors and 
of as many ex-officio inspectors as possible should be held at intervals 
of about two years in the different provinces. This would be of espe
cial value where reliance must of necessity be placed to a considerable 
extent on part-time officers not working under the immediate control of 
the Chief Inspector, and where increasing regulation tends to result in an 
increasing decentralisation of administration. 

Work of Magistrates. 
There is abundant evidence to show that the difficulties in the way 

of efficient administration of the Factories Act are greatly enhanced by de
fects connected with the conduct of prosecutions. The Act itself provides 
adeqnate penalties for offences and the scale of maximum fines was 
enhanced by the Legislature in 1922. It also provides that nearly all 
offences against the Act are to be tried by magistrates of the highest class. 
The clear intention is that cases under it should be entrusted only to ex
perienced magistrates. Unfortunately, offences, particularly in smaller 
centres, frequently come before magistrates with little or no special expe
rience of the kind required, and the results show too often an imperfect 
grasp o£ the principles of factory law. In the majority of provinces, there 
are numerous cases of inadequate fines, particularly for repeated offences ; 
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not infrequently the fine is smaller than the profit made by the offender 
·out of the offence. On occasion Governments have drawn the attention 
of magistrates to the importance of adequate fines, and one High Court 
issued a circular on the question. We consider that more use should be 
made of the power of appeal to the High Court against inadequate sen
tences. One or two striking cases should be brought before ~he supreme 
court of a province, whose action would probably serve as a useful guide 
to subordip.ate courts. In Bengal, where there is good ground for 
complaint on the score of inadequate fines, the Government, although 
joining in the complaint, seems to have made little or no use of the 
possibilities of appeaL In every district, all factory cases should go 
before experienced magistrates and, where possible, the same magistrate. 
In the larger centres, it should be possible always to appoint a magistrate 
with some previous expr.riencc of the subject. 

Defects in the Law. 
At the same time defects in the law are partly responsible for 

the present deficiencies. Unlike the British law, the Indian Act contains 
no special provisions relating to second offences. It seems, indeed, doubt
ful if evidence of previous convictions can be led. and the absurdly inade
-quate punishment meted out to hardened offenders is probably due in 
some cases to the fact that the ma~istrate was not in possession of the 
.offender's record in respect of the Act. We consider that the law should 
be amended in two directions. In the first place, it should be possible to 
adduce evidencP of any previous convictions of the accused under the Act 
after conviction and before sentence, as such convictions are in most 
·cases very relevant in determining the appropriate sentence. In the 
second place, the Act shoul~ provide that, where a second offence is proved 
against the same accused within a period of two years from . the last 
conviction for an offence in the same category, the fine should not be less 
than one-fifth of the maximum penalty possible, and for a third or subse
quent offence, not less than one half. In order to meet the possibility that 
.extreme hardship might result from such a provision in ari exceptional case, 
it might be provided that the magistrate may, for reasons to be recorded 
in \Yriting, reduce the fine below these limits in exceptional circumstances. 

Conduct of Prosecutions. 
At present the position of the factory inspector in prosecutions 

.-seems to be open to doubt. He is ordinarily the complainant and he is 
-generally the principal witness. Some courts allow him to act, formally 
or otherwise, as prosecutor and to examine other witnesses ; others regard 
this, as not in accordance with the law. In important cases counsel can be 
:and are engaged by Government, and this practice is to be encouraged; but 
in smaller cases, when the Inspector is not allowed to conduct the pro~ 
secution, there is either no prosecutor, or the prosecuting ins11ector may be 
·employed. The latter is a police officer, and the majority of officers of this 
class have no experience of factory cases. Chief Inspectors in all 
cases and other factory inspectors, when authorised by the local 
Government, should be competent to act as prosecutors, and vve 
:recommend that this be laid down in the relevant Act. 
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CHAPTER VI.-SEASONAL FACTORIES. 

Seasonal Industries. 
We turn now to the special problems presented by seasonal 

factories, i.e., those places, mainly employing power machinery, 
open for a part of_ the year only, and concerned for the most part 
with the handling of a particular crop as it becomes available. 'fhe 
statistics hitherto maintained in respect of factories have not distin
guished between perennial factories and seasonal factories. \V e have 
made efforts to collect statistics but, owing partly to ambiguity in the 
definition of seasonal factories, it is impossible to give precise figures. 
The position, however, is fairly well indicated in the attached table 
for 1929, subject to the remarks appended. 

Number of factories. Number of operatives. 

Industry. 

India. Burma. Total. India. Burma. Total. 

---------------1-~·--------------·l--~-----l-------l------
.A.-Predominantly 

Seasonal. 

Cotton ginning 
_ and pressing 
Tea factories 
Jute pressing 
Others .• 

Total (.A) 

"I 
2,149 

934 
115 
280 

3,478 

27 

7 

34 

2,176 
934 
115 
287 

3,512 

136,666 
63,064 
37,300 
11,368 

248,398 

3,321 

276 

3,597 

139,987 
63,064 
37,300 
11,644 

251,995 
---------1·----1-----1----

B.-Partially Seasonal. 

Ric.e mills . . . . I 998 608 1,606 I 36,529 
Oil mills . . . . 219 25 244 10,258 

Tobacco factories • . 16 . . 16 9,922 

39,685 
1,237 

350 Gur and Sugar factories/ 44 1 45 14,726 

Others . . . . 238 17 255 21,738 926 

76,214 
11,495 
15,076 
9,922 

22,664 
-------l------1------1-------1·-------1------

Total (B) •. 1,515 651 2,166 93,173 42,198 135,371 

Total (.A) and (B) •• 4,993 685 5,678 341,571 45,795 387,366 
-----1·----1----------------1-------

C.-Perennial. 

Textiles .. .. 455 3 458 695,745 667 696,412 
Engineering and Metals 806 65 871 295,068 19,597 314,665 
Others .. .. 899 223 1,122 122,708 32,018 154,726 

---
Total (C) .. 2,160 291 2,451 l,U3,52l 52,282 1,165,803 

-----
Total (.A), (B) and (C) 7,153 I 976 8,129 1,455,092 98,077 1,553,169 

N.B.-" India " denotes British India excluding Burma. 

We have divided all the factories into three classes. In the 
.first class we have placed factories belonging to groups which are 
entirely, or almost entirely, seasonaL Thus all the cotton-ginning 
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factories are strictly seasonal, and constitute much the most impor
tant group. The same is true 'Of the great majority of jute presses 
and o£ nearly all the factories shown in this class under " others ". These 
include indigo, lac, coffee and rubber factories, factories engaged in 
ground-nut decorticating and one or two others. Of the tea factories, 
those in North India (constituting over 90 per cent. of the total 
number) are strictly seasonal; the South Indian factories work 
nearly all the year round. Some factories in this group, and especially 
many of the ground-nut decorticating factories in Madras, deal with 
more than one product at different seasons. In the second class we 
include factories falling in groups which are mainly seasonal, but which 
include a number of perennial factories. Some groups are mainly 
seasonal in one province and mainly perennial in another. The big 
group here is the rice mills, which vary from small mills working 
short seasons to large and virtually perennial factories. The group 
" others " includes flour mills, tile and brick factories, ice and aerated 
water factories and a few others. As a rule, the season tends to be 
longer in this than in the first elass and may extend to the greater 
part of the year. The third elass includes the essentially perennial 
factory industries. The precise number of seasonal factories thus 
depends on the definition of "seasonal", and even when a definition has 
been adopted, exact figures cannot be given. We deal with the ques
tion of demarcation later, and can merely attempt a very rough estimate 
here. Taking as the definition of a " seasonal " factory one which 
normally works for not more t,han half the days of the year, we estimate 
that, of the 8,000 odd faetories at present registered, rather more than 
half are seasonal. On the same definition, possibly 300,000 workers 
are engaged in the seasonal factories. 

General Characteristics. 
In the paragraphs which follow, we endeavom· to indicate 

the more important characteristics of work in the leading groups of 
seasonal factories. The main feature of nearly all the industries is 
that the workers are still essentially agriculturalists, and the great 
majority live in their village homes. The degree of skill required is 
seldom great and the proportion of women employed is fairly large. 
The factories are not concentrated, but are naturally scattered over the 
areas producing the crops with which they deal. The small-scale factory 
is the rule and the large one the exception. The workers are generally 
quite unorganised and wages tend to be low. 

Cotton Ginning and Pressing. 
As the table indicates, cotton ginning and pressing factories 

form much the most important group. These factories are all strictly 
seasonal and are found mainly in Bombay, the Central Provinces, Madras, 
the Punjab, the United Provinces and Ajmer-Merwara. The length of the 
working period varies, being little more than 2 months in some areas, 
and running at times to 7 tnonths in others. Cotton is ginned 
in some provinces in India in every month of the year; in North 
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India the season is at its height between December and March. 
Men and women are employed on ginning in about equal proportions. 
Boys are engaged on sweeping and odd jobs, but girls are only occasionally 
~mployed. The labour is predominatingly local ; it comes from surround
ing villages, returning home at night, and is employed directly by the 
.owner or lessee of the ginnery. In some cases, however, particularly 
in the Punjab, a labour contractor is employed who takes on workers 
by the day. Many of these people move at will from ginnery to ginnery 
or from press to press throughout the season, even in districts where 
the wages are practically standardised. In other districts, notably 
in Madras, sometimes as many as three-quarters of the workers are in the 
~mploy, not of the owner or lessee, but of the merchant or contractor 
whose cotton is being ginned. This position has be(m known to cause 
difficulties in the observance of the Act since factory owners, accused of 
breaking the regulation in respect of hours, plead that the persons properly 
TeSponsihle are the direct employers of the men. 

'J.1ea ·Factories. 

In North India the work in the tea factories is seasonal ; the 
factories do not work in the cold weather, and, even in the season when 
they are open, the work is intermittent. In good weather the flush of 
leaf usually necessitates a period of heavy pressure with resultant over
time. In bad weather less leaf is plucked and manufacture accordingly 
decreases. Men are employed on general maintenance work, as boiler 
attendants, engine drivers, despatchers, etc., as well as on the manufac
turing processes of withering, rol}ing, drying and fermenting. Women 
are employed in small numbers, mostly in cleaning and picking over the 
manufactured tea after it has been graded. These factories are exempt from 
the rest period, the weekly holiday and adherence to specified hours, hut, 
in order to allow of irregular rest periods, the number of workers employed 
must he 25 per cent. greater than the number necessary to do the work at 
any given time. No one may he required to' work for more than 14 days 
at a time without a whole day's leave. All workers are selected from the 
·ordinary plantation population, with the exception of skilled men 
engaged on machinery. In the case of the women, some plantations 
employ many who are either pregnant or have just returned to work after 
<lhild-birth, or women who are convalescent after illness, in order to allow 
of their being employed temporarily in a sedentary occupation. 

Rice Milling. 

Rice milling is mainly carried on in Burma, Madras and Bengal. 
In Burma it is the main factory industry and here the hulk of the mills 
are strictly seasonal. The number of factories working in 1929 was 608 
employing about 40,000 persons. In Madras and Bengal the number of 
persons employed in 1929 was 16,500 and 12,500 respectively. In both 
Presidencies rice mills are not strictly seasonal, hut they do not as a rule 
remain open throughout the year, their working being regulated by the 
demand for milled rice which varies according to trade fluctuations. 
Both raw or' sunned' and parboiled rice milling are carried on, hut the 
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latter is the commoner process. Here the paddy is first steamed, then 
soaked in large vats, after which it is strained off and again steamed until 
the husk bursts. It is then spread on specially prepared drying grounds 
and exposed to the sun. When dried it is dehusked, polished and clean
ed, by which time it is in a marketable state and ready for bagging. In 
Burma, Indian male labour is largely employed, and we deal in a later 
chapter with the complicated system of recruitment which characterises 
the industry in that province. In Madras and Bengal men are employed 
on the machine processes and on the heavy work of weighing, bagging, 
etc. Some of the .bigger mills in Madras employ a permanent sta:H; on 
a monthly basis for the machine work, but normally the only persons 
paid on a salaried basis, apart from the manager, are the firemen and 
maistries who maintain the plant. The bulk of the male labour is en
gaged through maistries or contractors, and may move from mill to mill 
as work offers, often returning to their villages at harvest or other times. 
Women are employed on the drying process, spreading and turning the 
rice and also on occasions removing the rice from the hullers and win
nowing bran; they are almost invariably recruited from the surround
ing villages and are paid on a time-rate basis either daily or weekly. In 
the Madras Presidency it is common for the occupier to maintain the 
salaried staff and to let out the mill on the hire system to merchants who 
mill their own paddy with the help of the workers in their direct employ. 

Jute Presses. 
In the case of jute pressing, which is virtually confined to 

Bengal, a distinction must be drawn between the Calcutta presses and 
the others. The latter are entirely seasonal and for the most part pack 
bales of 3 to 4 maunds for home consumption, although some in N arain
ganj and Chandpur pack 5 maund bales for export. Anything from 50 
to 75 per cent of the workers are employed from surrounding villages, 
the remainder coming mainly from Bihar and Orissa, the United Pro
vinces and even the Punjab. Those employed locally return nightly 
to their homes, the others being housed mainly in rent-free coolie lines 
built by the firms. The season extends from July to December or per
haps later, after which the workers disperse to follow their normal agri
cultural pursuits. All labour is employed and paid through contrac
tors, who undertake the work at a fixed rate per bale. Those employed 
from the locality are obtained through the offer by the contractor of 
small advances ; those obtained from distant provinces are recruited 
through contractors' sardars, who give more substantial advances. The 
Calcutta presses, although they have a busy and a slack period, and to that 
extent are seasonal, are mostly open intermittently throughout the year. 
Thfl buildings as a general rule are rented by the owners to jute balers who, 
in return, pay an agreed rate per bale. This rate is fixed to cover the 
rent of the godowns in which the jute is stored and assorted and all 
charges for baling and exporting. The bulk of the labour employed, 
which comes mainly from outside Bengal, is engaged in carrying the 
heavy jute bales. Skilled labour is employed in the assorting and 
pressing operations. The workers fall into three categories-carriers in the 
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employ of the labour contractor, assorters in the employ of balers and! 
press hands in the employ of the press house owner. All three classes,. 
therefore, may claim a different employer and, moreover, are paid on a 
different system. The carriers are paid fortnightly by the contractor on 
a time-rate basis, obtaining advances against wages when necessary 
from their sardars. The labour in the employ of balers is paid on piece
rates, vouchers for work done being cashed as and when the worker 
pleases. The press house staff, the only labour which can be character
ised as permanent, is paid by the month. 

Special Treatment of Seasonal Factories. 

Prior to 1922, seasonal factories were given a great deal of 
latitude, both by the law and by the administration. The recognition 
of the need for better protection of the workers led to the stiffening of 
the law in respect of seasonal factories and greater vigour in its enforce
ment. The Factories Act now makes little distinction between seasonal 
and non-seasonal factories. But in practice the former have tended to 
secure in matters of exemption and enforcement, an amount of 
latitude, which is not accorded to other factories. The degree of latitude 
varies from province to province, thus making the law somewhat 
arbitrary and ambiguous. Further, in certain provinces, the natural 
concentration of an overworked staff on the perennial factories has re
sulted in too little attention being given to the problems which seasonal 
factories create. We consider that the law should recognise more 
definitely the special position of seasonal factories, and that the aim 
should be to establish standards which may not be identical with those 
of perennial factories, but which will be enforced with as much vigour 
as is applicable to the latter. We deal in turn with a number of 
questions specially or mainly concerning seasonal factories. In respect 
of matters not discussed here, the recommendations regarding the ap
plication of the Factories Act to perennial factories are intended to apply 
to seasonal factories also. 

Power of Granting Exemptions. 
Dealing first with hours of labour, all the existing restrictions 

to which we have referred in connection with perennial factories are 
ordinarily applicable to seasonal factories. Provincial Governments,. 
however, have certain powers of exemption which relate specially to· 
seasonal fa.ries. All such factories can be exempted from the 
provisien re(_fUiring a weekly holiday. Those factories which are " at 
times dependent on the irregular action of natural forces " can be 
exempted from the provision requiring a manager to specify the hours 
of employment beforeha.nrl, anf!. ten, roffee a.:nil indigo factories can also 
be exempted from the provision relating to intervals. The power of grant
ing these exemptions is subject to the control of the Governor General 
in Council, and provincial Governments may attach such conditions as 
appear suitable to the exemptions they give. Exemptions must also 
be published in the local official gazette. Other exemptions can also 
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be given, as in the case of pereru1ial factories, for special classef! of workers~ 
for intermittent work or on other grounds, but the power of granting 
these exemptions cannot ordinarily be used to relax the law for the rank 
and file in seasonal factories. Apart, therefore, from the special exemp
tion relating to intervals in tea, coffee and indigo factories, the only im
portant exemption generally applicable to seasonal factories is the 
exemption from the provision of a weekly holiday, and this appears to 
have been used fairly generally. As the majority of seasonal factories, 
.and particularly the cotton-ginning factories, work their operatives, 
during the season when the crop is at its height, for the full limit of 60 • 
hours in six days o£ the week, the exemption in itself is of little value 
unless either fresh workers are employed on the seventh day or the 
law is evaded by employing the operatives who have already put in 
six days' work. We fear that, where exemption is given, the latter prac
tice is not uncommon. 

Special Exemption to Meet Press of Work. 

In addition to the regular exemptions, however, the Act also 
provides for the exemption o£ a factory from the provisions relating to 
intervals, weeki y holidays, weekly limit of hours and the daily limit of hours 
" on the ground that such exemption is necessary in order to enable such 
factory to deal with an exceptional press of work ". Exemptions of this 
nature can be given by general or special order. They are not subject to 
the control of the Governor General in Council and they need not be pub
lished. The exempting power contained in this clause is clearly intended 
.to meet cases of emergency and is so used in the case of perennial factories. 
Unfortunately, we have reason to believe that it has been used in the past 
{if it is not still so used) to give some of the seasonal factories a latitude 
which is unjustified. Most cotton-ginning factories, in particular, have 
.a natural press of work during the comparatively short season for which 
they are open, but this press of work is normal rather than exceptional. 
The law should be framed with special regard to the requirements of 
seasonal factories, and in such a manner that the grant of exemptions to 
the ordinary workers should be limited to genuinely exceptional cases. 
We propose, therefore, to review the requirements of the factories con
.cerned with regard both to the capacity of the workers and to the 
exigencies of the industry. 

Justification of Longer Hours. 

So far as the capacity of the workers is concemlld, we believe 
that somewhat longer hours can be justified in seasonalfa:ctori~ than in 
perennial factories. The workers in seasonal occupations are for the most 
parL employed on factory work only fm· part of the year, reverting sub
sequently to agriculture or other intermittent labour. They live to a 
large extent in healthier surroundings than workers in large factories and 
as a general rule the work itself involves less strain. Their physique is not 
subject, therefore, to the same tax as in the case of workers in perennial· 
factories. Having regard to the fact that the fixing of a working day in 
perennial factories at 10 hours and o£ the working week at 54 hours has 
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been advocated, we consider that it would not be unreasonable to 
maintain in seasonal factories the present maximun1 working day of 11 
hours and the maximum working week of 60 hours. 

Needs of Industries. 
In the grant of exemptions it seems to have been occasionally 

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

Pooling of Factories. 
It is relevant to observe in this connection that the overworking 

of operatives is specially associated with cotton-ginning factories, and in 
this industry there are in several important areas more factories than are 
required to dispose of the crop. The factory owners have combined to 
form pools in most areas, in order to regulate the distribution of work and 
of profits. To quote the Indian Cotton Committee of 1919 "the :result 
has frequently been that new ginning and pressing factories, which have 
never worked and were never intended to work, have been erected in 
places already over-supplied ". A number of factories stand idle in all 
hut an exceptional year, while others may be used in rotation, and there 
is a tendency to concentrate work in some areas into too few factories. 
As a result, the exigencies of the industry may appear to require long 
hours, when actually there is no such necessity. In one province where 
this custom is prevalent, some employers have instituted an 18 hours' 
day with two kours' interval, a separate shift of workers being entered 
against t~}',~xtra 6 hours. There is, unfortunately, reason to believe that 
in many fjtories the extra shift is not engaged, detection being evaded 
. by false registers or the closing down of the factory on the news of the 
impending yisit of an inspector. The Cotton Committee recommended 
that, in any district where factories were kept closed, no night work should 
be allowed in any circumstances. We adlnit the force of this recommend
ation, but we re_cognise that legitimate centralisation is in the best 
interests of the industry and we do not wish to advocate any measures 
calculated to prevent developments in this direction. For the abuses to 

G 
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which pooling gives rise, as for other evils, the proper remedy is the pro
vision of an adequate inspecting staff. 

Suitable Exemptions. 
The extra latitude recommended for seasonal factories in 

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

Demarcation. 
If certain factories are to be granted special latitude in the 

matter of hours, the question of their definition and demarcation 
requires attention. The latitude which we have suggested is justified 
only in the case of factories which do not ordinarily work their opera
tives for more than half the days of the year. In most seasonal factories, 
however, the season naturally varies with the extent of the crop and 
other factors, and few owners of seasonal factories could declare 
beforehand how many days' work would be necessary. We recommend, 
therefore, that the Act should include within the definition of a seasonal 
factory certain specified classes of factory. In addition, the provincial 
Government should have power to declare that any factory falling 
within these classes should be treated in future as a perennial factory, 
and that any factory not so included should be treated as seasonal. 
This power should be subject to the provincial Government.c/~eing satis
fied that the factory is or is not, as the case may be, normally open on 
more than half the days of the year. In the nlasses to be specifically 
treated as seasonal, we would definitely include in all provinces cotton
ginning factories, lac factories, indigo factories, coffee factories, rubber 
factories and jute presses. We would also include tea factories in all 
provinces of North India. This list is not intended to be exhaustive 
and it should be enlarged by the inclusion, with reference to the 
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particular provinces concerned, of any other groups which 
or almost entirely seasonal. 

Differential Hours for Women. 

83 

are entirely 

A number of witnesses advocated di:fferentiation between the, 
maximum legal daily and weekly hours which men and women may work 
in seasonal factories, mainly on the ground that the existing hours, 
under the free use of exemptions, were excessive in the case of women· 
workers. We believe such hours to have been excessive for both menA 
and women and our recommendations have been made in that belief. 
The better policy, wherever possible, is to fix hours that are reasonable 
for adults of both sexes, thus avoiding a course of action likely to· 
prejudice the work of women unnecessarily and to disorganise industries 
where, as occurs in many cases, the processes performed by men and, 
those performed by women are interdependent. 

Spreadover for Women. 
It was also stated that industries such as ginning are handi

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

•2 
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satisfied that the Act is being consistently evaded and cannot be enforced 
by ordinary means. We hope that the necessity for using this drastic 
method will rarely arise, but the grant of these powers is advisable 
in view of the unwillingness of employers in cotton-ginning factories in 
some areas to abide by the law. 

Dust in Cotton Ginneries. 

So far as health in seasonal factories is concerned, the main 
danger is from dust, the extraction of which presents special difficulties. 
The industries chiefly concerned are the three largest, namely, cotton 
ginning, tea manufacture :md rice milling. The main stumbling block in 
cotton ginning is the reputed lack of any dust-extracting plant which is 
at once effective and not unreasonably expensive. An investigation 
made in a cotton-growing province showed that the cost of the instal
lation of adequate exhaust machinery would be approximately Rs. 100 to 
Rs. 150 per roller gin, of which there may be any number from 10 to 200 
in a ginnery. Governments, therefore, have tended to 1·efrain from making 
use of flection lO of the Factories Act empowering an inspector to order 
the installation of dust-extracting machinery lost the industry should be 
driven into. Indian States where such requirements arc not exacted. Re
liance has been placed instead on effecting gradual improvements in 
ventilation. W c were informed by a Chief Inspector of Factories that the 
extraction fan1:1 attached to cotton openers were not nwn~ than 50 per cent 
efficient, and we could ourselves observe that, even when the worker covers 
the mouth with the end of the paiJri or a wad of cotton, the amount of 
dust in the atmosphere is sufficient to cause discomfort after a short period. 
Efforts made in one province to meet this difficulty by the use of masks 
or respirators proved abortive, the workers declining, for caste reasons, to 
use the so where they have previously been used by . others. The high 
labonl' tu.rnover in gimwries is sairl to have made it impossible to 
reserve masb for individual UBe. This difficulty is not insuperable, but 
pcrlmps it would not be easy to induce the workers to wear respirators. 
We note that it is the practice in most cotton-growing provinces to 
make use of the compulsory submission of building plans, required 
under the Cotton Ginning and Pressing Factories Act of 1925, as a means 
to bri~1g home to employers the need for effective ventilation· in new 
ginneries, and often to get such plans amended so as to ensure adequate 
ventilation from the start. We recommend that, before the plans 
submibted under section 9 (1) of that Act are approved, the prescribed 
authority should be satisfied that adequate ventilation will be secured. 
We would point out that the installation of dust-extracting machinery 
is a less expensive proposition than subsequent structural alteration. 
We also recommend a more liberal use of section lO of the Factories 
Act in respect of existing factories in bad ca:ses where improvement 
cannot be effected by increased window or roof ventilation. 

Dust in Tea Factories and Rice Mills. 
We were able to visit a number of tea factories in different 

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

Exclusion of Infants h'om Factory Premises. 
The exclusion of infants from the premises of seasonal factories 

has caused some difficulty. This mainly concerns ginneries, though 
other industries are also involved. In one province an order made by 
the factory inspection department, excluding infants from ginneries but 
permitting their presence in ginnery compounds, appears to have been 
largely successful. But in another province two similar orders, issued 
in 1924 and 1926, had to be withdrawn on the ground that they could 
not be enforced without driving some of the women out of employment. 
This is due to the lack of shelter elsewhere than in the factory for the 
children o£ working women. It is not reasonable to require the owners 
of small factories situated in rural areas and open for a part of the year 
only to install creches in the accepted sense of the term. But where 
women are employed in any process creating an impure atmosphere, 
the factory owner should be required to set up for theiT infants some 
temporary shelter in the compound. If a sufficient number of children 
is involved, a woman not employed within the factory could exe:rci3e 
the required supervision. The necessary provision could take the form 
of a welfare order of the kind recommended in the preceding chapter. 
In this regard there is considerable scope £or women inspectors, not 
so much in the actual day-to-day enforcement as in the evolving of 
suitable methods of surmounting obstacles of this kind with which 
the factory labour of women in tropical countries is still beset. 

Sanitation. 
It should be observed that the recommendation made in the 

preceding chapter in respect of latrine accommodation applies both to 
perennial and seasonal factories wherever situated. 'Where water-borne 
conservancy is not possible, the adequacy and acceptability of pit or 
bore-hole latrines has already been demonstrated in different parts of 

· India. These are cheap and, if properly constructed, odourless and 
should meet admirably the requirements of large numbers of seasonal 
factories of the smaller kind. The ordinary seasonal factory may have 
some difficulty in complying with this requirement, particularly where 
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it has not hitherto been customary to supply latrine accommodation. 
But here, as in the allied matter of regular and efficient white-washing and 
cleaning (particularly in respect of places concerned with dust-producing 
processes) dependence must be placed on more regular and systematised 
inspection. We make a recommendation elsewhere for the withdrawal 
of the exemptions granted to the Assam and Bengal tea factories in 
this connection. 

Guarding of Machinery. 
Passing to questions of safety, we consider that the guarding 

of machinery requires more attention than it has been possible for the 
present staffs to devote to it. This is especially true of cotton-ginning 
factories, which are always a potential source of danger on account of 
the number of belts and pulleys connecting the roller gins and the main 
line shaft and the eonfined space in which the operator has to work. 
We also consider that something might be done to assist seasonal factory 
ownen; hy means of publications. The Bengal Factory Inspection 
Department recently prepared a useful booklet for distribution to mana
gers of tea factories, explaining the requirements of the Factories Act in 
its }tpplication to their industry and illustrating the best method of 
guarding standard types of machinery. Simplified leaflets or small 
pamphlets on these lines might be prepared and distributed by provin'" 
cia! factory inspection departments in respect of the seasona.l, and 
indeed also of the smaller perennial factorieR where power machinery 
of a more or less standardised kind is in operation. Such literature 
could usefully deal with suitable clothing for machine tenders as well as 
with the adequate guarding of the machinery itself. The former is of 
particular importance in country power-driven factories, where the 
labourer is accustomed to wear a loose loin cloth or :1 pagri with 
hanging ends only too liable to become entangled in belts and pulleyi 
~.R n result oft he draught created by moving machinery. 

Safety of Buildings. 
Unfortunately many seasonal factories leave much to be desired 

a.s regards thei.r structural adequacy. Often little attention is given 
to the matter by the owner in view of the fact that the structure is only 
in use for part of the year. Sometimes the buildings are deficient from 
the moment of erection, owing to efforts to cut down the initial cost of 
construction and the absence of any effective central control ?Ver building 
plans. We have dealt elsewhere with the necessary measures to obviate 
the latter difficulty in the case of all types of factory buildings, whether 
perennial or seasonal. The Cotton Ginning and Pressing Factories 
Act of 1925 was especially intended to meet this and other difficulties 
in these . factories and, as far as we are aware, is being adequately 
enforced. But this Act, useful as it is, was passed only six years ago 
and all over the cotton-growing area are scattered ginneries built 
before that period, often in a very unsatisfactory way. The dangers 
to which such buildings are liable are accentuated in certain districts 
by the pooling system which sometimes involves using in rotation 
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ginneries in particular areas, where their number exceeds the require
ments of the industry. This may result in a factory remaining 
closed for several years and then being brought into sudden use 
without any adequate overhauling. In consequence, a number of accidents 
have occUITed in at least one province within the last few years, 
including one in 1928, in which the roof of a ginnery, previously closed for 
some years, collapsed within a few hours of the machinery being restarted, 
killing five and injuring seven of the workers. We are of opinion .that, 
with the necessary initial control of stability which we have recommended 
a.nd the powers already conferred by section 18A of the Factories Act, 
the increased inspection of seasonal factories to which we refer subse
quently should minimise this danger. 

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

parently been framed with the larger factories in view. These are mostly 
situated in towns where official part-time or whole-time certifying surgeons 
l!tre available, and the system gives rise to no serious difficulty in such 
ca!'ieB. In seasonal factories situated far from headquarters of any size, 
its working is not so smooth. An inspector may find children who 
a.re clearly under 15 years of age working adult hours, or even children 
under 12 so employed. He is not authorised to expel a child except on 
the ground of physical unfitness and he may not expel an adult in any 
circumstances. If his belief that a child is under 15 years is questioned, 
it would seem doubtful if he can take the child from the factory, but even 
if no objection is raised to his doing so, he cannot do more than take him to 
the local doctor and this in practice has not always been found satisfactory. 
Further, we understand that the certification of children by local doctors 
is not always reliable, but no others may be easily obtainable. We hope 
that, with the employment of medical inspectors which we have recom
mended, the necessity of employing non-official practitioners win disappear 
or be greatly reduced. But we also recommend as a further safeguard that 
provincia'! Governments should have the power, for any or all classes of 
factories, to prescribe standards corresponding to the normal height of 
children of 12 and 15 years of both sexes and that, when such standards 
have been prescribed, the employment of a child who is either under 
the prescribed age or under the prescribed height should be illegal. We 
further recommend that the law should empower inspectors to exclude 
and to arrange for examination by the nearest surgeon qualified to 
grant a certificate, any uncertified person whom he has reasonable ground 
for believing to be under 15 years until the age of that person and his or 
her fitness for employment have been duly certified. This last provision 
should be equally useful in the case of the smaller and more isolated 
perennial factories and should, therefore, apply to all factories coming 
under the Factories Act. 

Difficulties of Inspection. 
The inspection of seasonal factories presents special difficulties. 

The bulk of them are widely scattered in rural districts, thus involving 
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lengthy and often difficult travel which has necessarily to be concentrat
ed into that part of the year when the work is in full swing. Moreover, 
with the exception of tea factories, such places are mostly small and fre~ 
quently owned by uneducated people whose acquaintance with the law is 
slight and whose isolation makes it easy to practise evasion. This is 
particularly true of the cotton ginning and pressing factories, where the 
situation is apt to be further complicated by the pooling system to which 
we have already referred and by the practice of short-term leases. Such 
factories are frequently leased for a few years or even for one season and 
the constant change of ownership involves constant re-education by the 
factory inspection department. There is also a tendency, in more than. 
one class of seasonal factory, to concentrate work in factories employing 
just under 20 persons in order to evade the requirements of the Facto
ries Act. Although this has been defeated in some provinces by the 
extension of the Act to places using power and employing between 10 and 
20 p(mmns, the result has been an increase of work for the inspecting staffs. 
We do not consider tl1at proper control can be exercised over the working 
of the ordinary seasonal factory 1mlcss it is inspected at least twice in every 
season. We recognise that in some cases this is an almost impossible re
quirement for the regular officers of the factory inspecting staffs. Apart 
from considerations of expense, regular inspectors on tour, when away 
from large centres, are well known a.nd carefully watched and it is difficult 
for them to make unexpeeted visits. 

Part-time Inspectors. 

We do not contemplate that the inspection of seasonal faetories 
should be made entirely or even predominantly through the agency of the 
whole-time inspection staffs, although inspection should invariably. be 
carried out under their direction. We visualiRe the more systematic and 
systematised use of the part-time inspeetor. The magistrate or other 
officer who ma.y be appointed in this capacity in any outlying district has 
ordina,rily one big advantage over the full-time inspector, in that helives 
near the factory and can reach it at any time without attracting particular 
attention. On the other hand, this type of inspector has suffered in the 
past from one important disadvantage, namely, the lack of technical 
knowledge. Nevertheless, under slightly altered conditions, such officers 
can do mueh valuable work and should be increasingly used. Cotton gin
ning factories alone now number over 2,000 and, as a result, occupy a large 
amount of the time of the full-time inspector. In one month, or even less, 
a selected magistrate or revenue officer could acquire knowledge of the 
machinery, law, registers, etc., sufficient to enable him to carry out efficient 
inspections in places of this kind. A special course of instruction, to be 
conducted by the Chief Inspector, should be held from time to time for the 
selected officers. This should include practical work on inspeetion. 
Thereafter, all that would be necessary would be for a full-time inspector 
to visit a proportion of such factories to check the work done, and to dea,l 
with questions of special difficulty. We visualise the successful applica
tion of this system in the case of other types of seasonal factories, e.g., rice 
mills in South India and Burma. We recommend that selected officers 
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of the grade of deputy collector or sub-divisional magistrate be given 
a short intensive training and then employed in districts where factories 
of the type we have mentioned are to be fOlmd. Here they would form 
part of the magisterial and revenue staff and would be required to devote 
only part of their time during the appropriate season to factory 
inspection. Officers below these grades, such as Industrial Surveyors 
who are employed as Factory Inspectors in the Punjab and Delhi, 
should not be used for this work as they frequently lack the necessary 
authority and status to give them standing in the eyes of the employer. 
Moreover, the performance of their other duties may be made difficult 
where punitive action has been taken as a result of contraventions of 
the Factories Act. We suggest . the omission of the tea factories of 
Assam and Bengal from this system as we have made special recommend
ation for the former elsewhere and the latter are best dealt with, as at 
present, by a full-time officer in the season. 

Control of Inspection. 

A necessary corollary to the efficient working of this system is the 
laying down of definite standards of inspection, both as regards the 
number of visits to be paid during the season and the type of report to be 
submitted to the factory inspection department. For the latter purpose 
regular forms should be carefully prepared by that department for issue 
to all ex-officio inspectors and a copy o£ the report of each inspection made 
by such officers should be submitted to the Chief Inspector of Factories. 
We see no objection to the District Magistrates retaining powers as 
Inspectors of Factories, but ordinarily they 0annot and need not be re
quired to act in that capacity if the recommendations made above are 
carried out. A certain degree of supervision of the part-time inspectors 
would be a useful service on their part. 
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OHAPTER'l:VII.-UNREGULA'l'ED FACTORIES. 
' 

Extension of Factory Legislation. 

. . We no;v come to the question of the desirability of extending the 
ex1stmg Factories Act to classes of workers hitherto uncovered by any 
of its regulations. The history of factory law in India has throughout 
been one of steady advance, each successive Act covering a wider field 
than the last and bringing within its orbit classes of workers or establish
ments which the increasing spread of industrialism has shown to be in need 
of. protection or regulation. As in England, it was the case of the 
children which first attracted attention, with the result that the initial 
Act sought to regulate the conditions of work of children in the bulk of 
factories employing 100 or more workers. This 1881 Act excluded 
chilclren under 7 years, while the child of from 7 to 12 years became a 
" half-timer ", who could be worked for a maximum of 9 hours. The 
second Act of lR91 raised the minimum working age of the half-timer 
from 7 to !J Y<oars, and the age at which he became an adult from 12 to 
14 yoars, reduced his working hours from 9 to 7 and prohibited his 
employment on da.ngerous work. The importance of this Act, however, 
lay not so much in the granting of increased protection to the child 
worker as in its extension also to women workers, who were given a 
maximum day of 11 hourc;. In addition the Act brought under control 
aU places employing 50, im;tcad of the previous 100, employees provided 
they used power maehincry. Moreover for the first time local Gov
ernnwntR were giwm power to include all factories using power and em
ploying ~0 persons or more within the scope of the new Act. TOO 
Act of 1911, which repealed both the earlier Acts, took the extremely 
important third step of regulating the hours of men in textile factories 
as well as those of women and children. 'rhe hours of children 
employed in such factories were reduced from 7 to 6. At the same time 
new provisions in respect of health and safety were introduced, but on 
this occasion the definition of a factory remained unchanged. The year 
1922 saw the passage of an amending Act fixing an 11 hour day and 
60 hour week for adults. The importance of this Act in showing the 
gradual extension of the principle of control lay in the reduction of the 
number of workers necessary to constitute a factory from 50 to 20 and 
in extending to local Gove~nments power to include places employing 
as few as ten persons in the case of those without any installation of 
power machinery as well as those using such machinery. It also took 
another step in protecting the child worker by excluding altogether 
those under 12 years, raising the age at which the industrial child 
became an adult to 15 years, and restricting the hours of the half-timer 
in all factories to 6 da.ily. The subsequent amending Acts of 1923 and 
1926 did not make any change of importance in the scope of the Act 
either as regards establishments or classes of workers. 

Gradualness the Keynote in the Past. 

This brief outline of the history of certain features of factory 
legislation in India shows that from the beginning the principle of factory 
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regulation, here as in other countries, has been gradually to extend the 
area of protection afforded to the industrially employed worker. This 
principle has been effected in three ways-by regulation affecting specific 
classes of workers, by regulation affecting specific classes of estab
lishments and by powers given to local Governments to include under 
such regulation smaller places of a similar kind. The value of a policy 
of gradualness has been clearly demonstrated in the history of factory 
legislation in India in the past and the dictates of common sense and 
practicability confirm us in the belief that the same policy should con
tinue to actuate future developments in factory legislation. 

Utilisation of Local Governments' Powers. 
The power granted to local Governments lmder SectiQn 2 (3) (b) of 

the Act of 1922 to extend the Factories Act to smaller factories has been 
used by different Governments in very varying degrees. The following 
table shows the number of factories so notified in the year 1929:-

~M 19 
Bombay 15 
Bengal l 
United Provinces 1 
Punjab 28 
Bihar and Orissa 2 
Central Provinces and Berar 95 
A~am 1 
North-West Frontier Province 5 
Ajmer-Merwara 5 
Delhi 2 
Coo~ l 
Bangalore . . 9 
Burma and Baluchistan 0 

Total 184 

In some cases the power of notification has been used in respect 
;)<f individual establishments which have tried to evade the law by a 
reduction in the number of operatives to the border line (i.e., 19 persons) 
or by dividing the operatives into shifts. In other cases the Act has 
been extended to groups of factories belonging to the same industry. 
Types of establishments in specific industries covered by such means 
in different provinces include saw-mills, type-casting foundries and yarn
dyeing premises. Most of these come under the category of those using 
power machinery. A few factories which do not use machinery have 
also been notified either on account of the large numbers employed or 
because of the danger of the processes or for other reasons. These 
include 13 hand match-making factories in the Bombay Presidency. 
The inaction in some provinces is explained mainly by the fact that the 
burden of factory inspection could not be increased without adding to 
the existing staff. Some examination has been made of the conditions 
prevailing in specified trades hitherto industrially unregulated. ·In
stances in point are enquiries made by the Central Provinces in 1923 
in regard to small ginning factories, those of the Bombay and Bengal 
Presidencies in 1924 into the employment of children in match factories, 
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those of the Burma Government in 1926-27 into small rice and saw-mills, 
and those of the Punjab Government in 1927-28 into child labour in the 
carpet factories in the Amritsa:r district. In a few cases useful enquiries 
of this kind have been made by private investigators desirous of drawing 
the attention of the public to particular social evils, leaders of localised 
trade unions in respect of conditions prevailing in their own industries, 
and social or student organisations generally interested in economic 
questions. 

Need for Further Advance. 

We are of opinion that the time has now come to take the next 
step by • .the extension of protective legislation to the worker employed 
in some of the industrif11 establishments which have hitherto escaped 
legislative control. The places most in need of such regulation fall 
naturally into tiwo categories---those using power machinery but employing 
less than 20 workers, and those using no powee machinery but employing 
a substantial number of workers. In the former category come the 
many small maehinP shops to hP found in the back streets of r~ll modern 
towns with the advent of mechanical transport and the extended use of 
electricity n.nd mn.ehine tools, n.nd in the latter a host of different :in
dustries, from which Jor illustrative purposes we subsequently select 
six for more detailed treatment. 

Small Factox·ies Using Power. 
1'u.king lirr~t the q ner~tion of the Rnul.ller factories using power 

ffi<tehinery, i.e., those employing under 20 persons, the most important 
points requiring at,tention m·e Lhe unsuitable and even unsafe nature of 
the buildings in which the machinery is erected and the lack of adequate, 
and indeed often of any, protective guards to shafting, belting and machi
nery. rrhe dnngm:OUS possibiliticH Of the latter are sometimes accen
tuated by the inadequacy or unsuitability of the lighting provided, but 
fort1mn.tely night work is not common. It has, moreover, to be borne 
in mind that, up to the present, workers employed in such places have 
been without the protection of t.he Workmen's Compensation Act, which 
has hitherto applied only to power driven factories employing 20 or more 
persons. Owing to the absence of any obligations to report accidents 
in unregulated factories, the number of serious or minor accidents is 
not ascertainable, but the number of fatal aecidents is believed to be small. 
In addition to mechanical defects there is a marked absence of adequate 
sanitary arrangements both as regards latrines and washing conveniences. 
More than one instance came to our notice where the existing eonveniences · 
were used for general storage purposes. Finally both the age at which a· 
child may be employed in such places and the hours of labour of all 
workers are unregulated, though there is reason to believe that no ap
preciable abuse of child labour exists, owing to th,e work being in most 
cases unsuited to them. In the aggregate the proportion of women 
employed is. also small. Moreover the hours of work, though frequently 
covering a big spreadover, are normally not excessive as discipline 
is much laxer than in the large factories and the atmosphere 
is more that of the domestic workshop than of the factory proper. 
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The number of establishments of this kind cannot be given with 
complete accuracy since, unlike the position in respect of the bigger 
factories, the aggregate number is considerable and fluctuates conti
nuously. But, from approximate figures furnished to us by most of the 
local Governments, we estimate that the number which employ more than 
nine and less than twenty persons is not less than two thousand. 

Extent of Regulation Recommended. 
The effective application of the Factories Act to these factories 

at this stage would involve serious practical difficulties. We therefore 
recommend the general extension to them of only a few sections o£ the 
Factories Act. We are anxious to limit, for the present, the burden which 
the inspection of these factories would involve, and believe that the 
limitation proposed is justified by the fact that in most of them there is 
little occasion for the enforcement of a number of provisions contained in 
the Factories Act. Further, many of the owners or managers are unedu
cated and would find it difficult to maintain any elaborate registers. 
We recommend that the only operative sections of the Factories 
Act which should apply automatically, i.e., by law, without the issue 
of a notification, to these factories are section 5 (giving inspectors 
powel's of entry), Chapter III (!'elating to health and safety) but 
Bxcluding sections 12 and 15, section 37 (relating to rules) and the 
a.ppropriate parts of Chapter VIII with section 50 (relating to penalties 
and procedure). The provincial Governments would retain the power, 
which they have at present, of applying the Factories Act in extenso to any 
such factory, and in addition they should be given authority to extend any 
selected sections, other than those automatically applied. These powers 
might be used, for example, to give protection to children in respect of 
hours, or to check excessive hours generally, or to secure holidays, as 
necessity arises. Mr Joshi and Diwan Chaman Lall consider that those 
sections of the Factories Act relating to hours and the weekly rest day 
should be applied and extended to aH factories employing more than 
5 persons. 

The Criterion of Numbers. 
The J'ecommendations made above are intended to apply to 

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

Main Defects of Factories not Using Power. 
We now come to the consideration of places where no power is 

used but where any number o£ workel's may be employed, even as many as 
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seven or eight hundred. Here again the main difficulties, not all being . 
necessarily present in any one industry, are the unsuitability or the 
dilapidated nature of the type of building used, the absence of adequate 
sanitation, poor lighting, defective ventilation, overcrowding, long 
hours and-above all-a preponderance in certain cases of the labour of 
under-age children, i.e., children well below the regulation age for such 
workers in factories coming under the Factories Act. In these industries, 
which are of varying sizes, scml<.O localised and others widely distributed 
throughout India, visits paid by us confirm the evidence submitted from 
various quarters as to the main defects. By way of illustration we cite in 
greater detail six industries together responsible for large numbers of 
places typical of this class--namely, mica cutting and splitting, wool 
cleaning, shellac manufacture, bidi making, carpet weaving and tanning. 

Mica Factories. 

'l'be industry of miea cutting and splitting is almost entirely un
rPgulated, only onn out of 1 ~7 fa.etories in the provinc0 of Bihar and Orissa 
<;oming under the :Factories Act because of its use of power machinery. 
'rhe units are often large and may go up to as many as 800 workers. 
A.pproximately 30 per cent of the workers are children, The buildings 
are for the most part adequate, but much of the work is done on over
crowded verandahs. In most cases the hours are not excessive in the 
case of the adults or of the older children but, taking the time of leaving 
home and of returning to it; in the cnse of those living in villages several 
miles distant, they are too long for the smaller children. There is no exa
mination in the case of the young workers to ascertain age or fitness, and 
ebildren of from 6 to 10 years of age are employed directly or with their 
parents on splitting and sometimes also on cutting, because " if started 
young they rna y become experts" -a statement which will have a familiar 
ring to those who have studied the history of the regulation of child labour 
in other countries. But in fairness to the employers, we should add that 
the representatives of the Kodarma Mica Association, who appeared 
before us, were prepared to agree to the exclusion of such children. 

Wool Cleaning. 

Wool cleaning is done in the Punjab and one or two other 
provinces. In the Punjab, women and children from about 8 years 
of age are employed, seated on the earth floor of the open yards to 
which the loosely baled wool is brought. The initial process consists of 
tearing or beating out, with the hands and with iron rods, lumps of dry 
mud, coagulated blood and other extraneous matter from the unsorted 
wool. This is a foul process and, as no system of grids to remove the 
accumulated dust is provided, the air, the person and the ground quickly 
become covered with powdered dirt and wool :flu:ff. Very young children 
sleep alongside their mothers on piles of wool, their faces and clothes co
vered with a fine layer of this germ-laden dust. Other women are employ
ed, either indoors or out, effecting a rough colour grading of the partly 
eleaned wool, men being used on the more skilled second grading for both 
colour and quality, which is done indoors. Here also, as the wool n 



UNREGULATED FACTORIES. 

continuously torn apart with the bare hands, t:Q,e atmosphere becomes 
thie.kly impregnated with dust, and no attempt is made to ensure the 
workers a less vitiated atmosphere in which to work for what are often 
very I(lng hours. In many cases no proper latrine accommodation is 
provided. 

Shellac Manufacture. 
The manufacture of shellac is carried on mainly in Bihar and Orissa 

and to a lesser extent in the Central Provinces. In the former province, 
when trade is normal, about 4,000 persons are employed in 127 factories, 
of which only 15 come under the Factories Act. In the latter province 
about 2,000 workers were employed during 1929 in 22 factories; none of 
these comes under the Act because no power machinery is employed, 
although in the majority of cases there are more than 50 persons 
to each establishment. The manufacture of shellac is for the most 
part carried on in unsatisfactory buildings with leaking roofs and 
earth floors. Poor lighting and ventilation and an almost universal 
absence of any washing and sanitary arrangements <He characteristic, 
although the bad smell created by the nature of the industry and 
the dirtiness of the manufacturing processes make these pa1ticularly 
necessary. The greatest deficiency, however, is to be found in the lack, 
both in and around the factory, of drainage for drawing off the water 
in which the lac has been washed. As a result of a recent investigation of 
these places undertaken by the Director of Public Health in the Central 
Provinces, it was reported that '' Washing pits, reservoirs and drains are 
not properly cleaned at regular intervals. The same water is used for 
washing over and over again for a week or more and is allowed to stagnate 
for a period before it is drained off. Due to putrefaction of all the animal 
refuse from the stick lac, along with myriads of crushed insects in this 
water, thestinkingeffiuvia from washing basins and drains are disgusting. 
But the persons employed on washing have to stand knee-deep in this 
water in the pits and carry on the work for hours together." The daily 
hours of work are normally no.t excessive, but no regular intervals for 
meals or weekly holidays are conceded, although admittedly this last evil 
is largely counteracted by irregular attendance and the seasonal nature of 
the work. 

Labour in Shellac Factories. 

Women workers form a bout 30 per cent of the la hour force, and 
are employed on stripping, grinding and sieving, men being engaged in 
washing, melting and stretching. In the Central Provinces children under 
12 years of age are employed on the lighter work of drying lac and twist
ing bags used in the melting process. In Bihar and Orissa boys, mostly 
at or about the statutory age under the Factories Act, are also employed 
on melting. Uniortunately in both cases these children, who form ten 
per cent of the whole, are largely to be found inside the stove room, which 
in the opinion of the Director of Public Health of the Central Provinces, 
cannot but be harmful to them on account of the excessive heat. Even 
in the case of the adult melters and their assistants who work near the 
stoves, it is reported that "great exhaustion is felt at the end of the 
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day, and debilitation is. often experienced after 3 or 4 months of regular 
work ". In both provinces the workers are unorganised, but some of 
the employers are persons of education and, in at least one province, are 
well organised. We understand that suggestions made by the local 
Government for improving the sanitary and general conditions of the 
factories in a particular area have so far met with no response. 

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

widely spread over the country. It is partly carried on in the home, 
but mainly in workshops in the bigger cities and towns. Every type 
of building is used, but small workshops preponderate and it is here 
that. the graver problems mainly arise. Many o£ these places are 
small airlesH boxeH, often without any windows, where the workers 
am crowded so thiekly on the ground that there is barely room to 
sqllnl\ze hetweon them. Others are dark semi-basements with damp 
mud floon; unRuita,bh~ for manufact;uring proet\SSes, particularly in an 
industry wrwn~ workers sit or squat on thn floor thronghout the work
ing rby. Sanitary eonveniences and adequate arrangements for re
moval of refuse are generally absent. Payment is almost universally 
made by piece-mtes, the hours are frequently unregulated by the employer 
anrl many smaller workshops am open day and night. Regular inter
vals for meals a.nd weekly holidays are generally non-existent. In 
the case of adults these matters are automatically regulated by indivi
dual circumstancetl, the worker eoming and going as he pleases and 
often, indeed, working in more th>tn one place in the course of the week. 
Nevert;hd(~tls in thH case of full-time workers, i.e .• those not using bidi 
ma,king as a supplementary source of ineome, the hours are too frequent
ly undnly long, the length of the working day being determined by 
the worker's owu powrty and the comparatively low yield of the piece
rat.es paid. 

Child Labour in "Bidi '' Factories. 

The llaramountj matter for concern, however, in a number of 
areas, particularly in the Madras Presidency, is the question of chiJd 
(i.e., boy) labour. In many cities large numbers of young boys are 
employed for long hours a.nd discipline is strict. Indeed there is reason 
to believe that corporal punishments and other disciplinary measures 
of a reprehensible kind are sometimes resorted to in the case of the 
smaller children. Workers as y01mg as five years o:£ age may be found 
in some of these places working without adequate meal intervals or 
weekly rest days, and often for 10 or 12 hours daily, for sums as low as 
2 annas in the case of those of tenderest years. This recalls some of 
the worst features of child apprenticeship in England at the time of the 
agitation prior to the passing of the first Factory Act, particularly when 
it is realised that many of the parents of these child workers are in 
debt to the employer. As a result they are not in a position to enquire 
too closely into the treatment meted out to their children or to do other 
than return an absconding child. Although it is impossible to give 
even an approximate figure of the numbers of such child workers in the 
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provinces where this type of labonr is most prevalent, we are confident 
from the evidence submitted to us, as well as from our own personal 
observations, that it is sufficiently large in certain areas to constitute 
an evil which demands immediate remedy. 

Carpet Weaving. 

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

Children in Amritsar Carpet Factories. 
The main point to be observed in this industry is again the 

employment of young children. In the carpet factories of Amritsar 
these children are employed not directly by the factory owner but 
by the weaving masters, who are responsible both for engaging them 
and for· paying their wages. The manager concerns himself solely 
with the master weaver who is paid on a contract basis, i.e., so much 
for each carpet, according to its size, quality ~md design. There is 
for the most part no limitation on the children's hours, other than that 
imposed by the exigencies of daylight and the need of rest intervals, 
though holidays are generally obtained by taking advantage of both 
Hindu and Musalman religious festivals. No girl labour is employ~ 
ed. For the most part boys start at 9 years of age, t.hough in some 
cases it may be as low as 6 years. Although the method by which this 
boy labour is obtained varies in dBtails in different parts of the district, 
its essential characteristics are the same throughout. When> the 
child is not the son o:r a near relative of the weaving master, he is 
normally the child of a man who, in return fo:r a loan of money from the 
weaving master, contracts out the labour of his child at so many mpees 
(7, 9, etc., according to the age of the child) per month. The duration 
of the contract, which is sometimes set out in a :formal document, 
would appear to be determined by the repayment of the loan. It is 
not without significance that one witness, who was Managing Director 
of a leading carpet manufacturing firm, declared, when shown such a 
document found by us on his own premises and drawn up only a few 
weeks previously, that that was the first time he had ever heard of the 
existence of -w-ritten contracts of the kind, excusing his ignorance on 
the ground that he had " nothing to do with the children " and dealt 
only with the master weavers. Yet, on his own admission, in this in
dustry two of the four persons on the normal-sized loom are generally 
children under 12 years, the remaining two being a boy of over 14 years 
and the master weaver himself. It was clear to us from the evidence 

1! 
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that these c1Jilclren were in the position of being obliged to WOI'k any 
number of hours per day required of them by their masters. They 
were without the protection of the law as regards their physical fitness 
to labonr, the number of hours they might be required to work without 
any interv:nl or, indend, any other of the more elementary protections 
afforded by the Factories Act in respect of child workers, and they were 
subjecterl in some cases to corporal punishment. Yet the bulk of such 
children were 2 to 5 years below the st:1tutory working age in respect 
of child worlunc; employed in factories under the Act. We understand 
that tlw loen.l Govt~rnment drew the attention of the industry to the 
posit;ion of the,c:e children as long ago a.s 1923, and that in 1927, after 
an enquiry which khewed that conditions were unchanged, made sug
g{>.stiomi for thn rngn bt ion of child labour. 't'hese included the fixing. 
of n minimnm age of !J years n.nd a maximum day of 8 hours for children 
np to I :2 years. Thn f:v~tory ownm·R wnre prepared to accept a minimum 
a.gi' of ;) year.~ awl to provide educational facilities, but the opposition 
of thn mast;nr wea.verk prevented any agreement by thoir unwilling
ness to acci;pt, either then or subRNJUentiy, any reduction in the work
ing hour . .,. The matter o[ a voluntary trade agreement in respect c,f the 
working conditions of the~e children is believed Rtill to bo under consi
deration. We arc convinced that here, as in the bidi faetories, official 
regulation is rPquirnd primarily in the interests of the child worker. 

Tanneries. 
Wt) ret:t i\'ed a eonsidm·able volume of evidence in respect of 

the conditium of t.,wuerv worker,-.; nml took occasion to visit a number 
on the oui;skirt.s of the ~hief industrial eities. As the handling of skins 
and hides is obnoxious to most castes, tho workers in this industry 
come largely from the depressed classes. In every case (in contrast 
to some of the larger tanneries which came under the Factories Act) 
we were struck by the lack of adequate sanitary arrangements, which 
make the bulk of snch places even more offensive than is inevitable 
from the naturn of the industry. Adequate drainage was absent and 
often the whole earth-floor space, spread over a wide area, was littered 
with heaps of evil-smelling refuse and sodden with pools of filthy water. 
There were no washing arrangements and, in the majority of cases, 
no latrine accommodation. In a number of instances the workers 
had no alternative but to eat the food they had brought with them in 
the midst of such surroundings. Hours were long, often 12 and some
times in excess of 12, and, whereas few women were employed, in the 
Madras Presidency children of from 8 to 12 years, as well as older boys, 
were found at work in the vats and elsewhere. Their howrs sometimes 
exceeded those of the adults owing to the necessity of perfmming 
certain additional tasks such as water carrying, vat filling, etc., for which 
they receive no additional cash wages but merely two dhotis a year. 
We feel that the statutory protectiiDn o~ the workers in this industry 
is essential because of the nature o~ the work and the class of worker 
employed, which from long social tradition is peculiarly powerless to 
help itself. 
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The Principle of Gradualness. 
We do not seek to minimise the difficulties inherent in the 

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

Compulsion and the Parent. 
As far as the parents of the child workers typical of these industries 

are concerned, we realise that we are here dealing with a class wholly 
illiterate, exceedingly poor and only too often heavily indebted. It is 
inevitable that to these the child's right to its childhood and even to such 
education as may be available should make no appeal comparable to 
that of its earning capacity, however small. There would appear in 
their case, as in that of the employers, no course open but that of com
pulsion by means of legislation so framed and so applied as to achieve 
the necessary end with the minimum of dislocation and hardship. Yet 
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we realise that far-reaching changes, which involve not only serious 
economic dislocation but also a radical alteration in social custom, 
cannot be achieved successfully, if imposed too drastically and rapidly. 
It is as essential to society as to industry to allow time for adjustment 
to new standards. If this is not done the true purpose of governmental 
interference is defeated, resulting either in ' paper ' legislation or in 
legislation the very reality of which results in oppression and dislocation. 
The recommendations that follow are designed to achieve the desired 
end whilst avoiding both these dangers. For this reason, while many 
rcfoemH in tlv'sc f;tctories arc desirable, we would concentrate in the 
first instann· on tiP~ two most outstanding aml urgent needs, namely, 
protection of: tlH· cltil,1 and the elimination of the worst dangers to the 
henlth of tltc 1vork1·r~ g•.·lV'r:tlly. 

'£ype of Regulation Recommended. 
\\"1: ha.\<' t UJt.-;idt•recl how best to <li~ViBe proposal~'> for con

trolling ldat·<:s "f l his ].; ind whicl1 would noL only secure the largest 
measm·t· of compli;t.nee bnt would also lJo capable of enforcement. 
'!'wo alternaiiiws pr0St·nt themRelve;;, !1l1mely, the extension to them of 
certain clauses of the Faetorie:> Act, including the provisions relating 
to the rcgnlation of the employment of chilclrnn, or the initiation 
of a fresh Act of a simplPT kind. vVt~ are eonvinced that the former 
proposnl, if inJ.rodncPd as a fin;t Pssay in statutory tegulation of such 
places, would b1· d,.f,·at<>d hy what is known n;.; 'double employment' 
of children, ·i.e .. ),y the cmploymcmt of thn half timer in two separate 
estahlis}mJc·nts on 1 !:t· ;.:n.m1· day. Moreovc;r, tltf· provision of an adequate 
inspectorate in :-all' !1 r-in··1! rnRt.>Llll'·PS ;tncl in ind ttHtries so widely scattered is 
not a pnwt.icnl p1·opo.';ition at i;hn prcNent time. We tlwrefOl'l\ recommend 
the adoption of a s•:p<errcte Act of a difl:erent typ(\ whieh should he as brief 
and simple a::; pos;;ihk an1l whieh should apply in t,}le first instance to all 
plaeos without pow<•r mn.chinery employing 50 or more persons during 
any part of the _Y<'«r*. \ Y c consider that such a measure is less likely than 
legislation hy rof<'l'NH·n to c:ompliente the unden;tanding of the law for 
a class of em plover brought under regulation for the first time. In making 
this recommendation it is not onr intention to suggest that, if Government 
find it praetieah1e to apply the provisions of the Factories Act respecting 
the employment of children to any particular industry or section of an 
industry, their po1ver shonl<t be in any way limited. Here again. 
as in the ease of the smaller power-driven factories, reliable statistics 
aro not ava.ilable as .to the precise number of such establishments, but, 
from the information supplied by most of the local Governments, 
we believe that it is in the neighbourhood of one thousand. This 
number would lw somewhat increased if our subsequent recommend
ations in respect of the extension of regulation to smaller places in 
the case of offensive trades and of places employing an appreciable 
number of young children, were carried out. 

*Mr Cliff, Mr Joshi and Diwan Chaman Lall consider that this re
commend<ltion should be extended so as to .include all places employ
ing 25 or more persons. 
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Exclusion of Young Children. 

\Ve have already shown in an earlier part of this chapter how 
the first Indjan Factories Act started with the regulation of child labom 
and how each succeeding Act for several decades improved upon those 
regulations, not only by raising the age at which children might work in 
a factory, but also by reducing their nmximum Ymrking hours a.nd by 
postponing the age at IYhich they should be regarded as adults. Where 
the regulation is concerned of child labour in factories employing 50 per
sons a:rid upwards but,employing no power machinery, we are confronted 
with a position comparable with that of the power-driven faetories half 
a century ago. In such places there has hitherto been no regulation 
as to either the starting age or the maximum hours of labour, and a 
considerable volume of employment exists throughout the country of 
children of tender years for excessive hours. Unfortunately, as we have 
shown, there is in many cases, though not in all, an ea.sy avenue of 
escape from such regulation, particularly in a country "\\-here compulsory 
education is still the exception rather than the rule. Realising, 
therefore, the necessity of educating both employers ancl parents to 
a higher standard. of consideration for child welfare, and for the passing 
only of such legislation as is capable of enforeement, \Ye recommend 
that the starting age for children in such places shaH in the first instance 
be lO years. 

Hours of Children. 

We recommend that, for the present, protection in the matter 
of hours be confined to children bet·ween 10 and 14 years of age. 
Fourteen years is not an ideal limit, but here again it is well 
to proceed gradually. Generally speaking, the hours of adult workers 
in places of this kind are not excessive, and their regulation would 
involve an extension of administration at a cost 1vhich would be 
difficult to justify at this stage. It is also necessary to realise that, 
whereas in power-driven factories the pace of >vork is determined by 
the mach:ine, in many of the places of the kind now nncler contempla
tion the pace is cornparatively dilatory and discipline often not strict. In 
regulating the hours of children, it is desirable to have a provision that is 
easily intelligible and that lends itself to as little evasion as possible. In 
this last connection, as has been already stated, the most serious risk is that 
children may he employed in two factories on the same clay, as occurred 
in a number of the larger factories when children's hours -v...-ere substan
tially reduced. We recommend, therefore, that for the present the h:tw 
should enact that the hours of children employed in these factories 
should fall within the limits to be specified by the provincial Governments. 
These limits, which should be the same for all factories in one district 
but might vary from district to district or from season to season 
as need arose, should be such that in no case should the working 

,hours of a child exceed seven or fall outside a period of nine hours in 
the day, with a rost interval of at least an hour. These limitations 
should, of course, be embodied in the Act. Thus, a provincial Govern
ment could prescribe that in a particular district children should not 
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be employed except between 9 A.M. and 12-30 P.M. and again between 
1-30 P.M. and 5 P.M., and the manager of any factory in which children 
were discovered working outside those limits would be liable to prosecu
tion. We believA that a provision of this kind would prove as easy to 
enforce n,s any other tlmt could be devised, for surprise visits to factories 
at hours lying ouLRide those prescribed by the provincial Government 
wonl<l or(liiMrily bP snfficifmt to ensure compliance with the law. 

Homework and Overtime. 

We furth<lr re<~ommentl that no child who had been mnployed 
Jnll time iu u Jac:tory Rhould be allowed to work overtime or to take work 
horne after fuetor.y hour:->. The eritinism of unenforeeability might be 
1nade agaiusi il1is lattl'l' Teqnirement sin<·.e it iR poRsible for work to be 
tak•~n away h.Y tl1e ehild ost(\nsibly :for a hmncworking member of 
til<' family, <~Hd llO control could be~ oxerciRed on tho child's activities 
one~> he !;ad left the faetory prmniseH. 'l'his critieism, however, has 
appliPd in tlw p;1;;!" with almoRt cq\ml strength in other countries, and 
yet> the y(~!'Y ('Xisteli(:e of :melt a. ebuse, taken in conjunction with 
factory Jegic:lntioH, !ws ultimately proved to have an edueative effect. 
'l'lwro is no need to antieipate less good results in India. 

Pledging of Child Labour. 

H de renee has been JWt<le to the existence in some of these· factories 
of a system of mortgaging the Ia hom: of children. The system is indo~ 
fensible; it is wor::;e than the system of inrhmtured labonr, for the inden
tured labourer is, when he en.ters on the contract, a. free agent while 
the child is not. The State would be ;justitled in adopting strong measures 
to eradicate this eviL Tho giving of advances to secure the labour of 
children and the execution ofbonds pledging such labour could both he 
made criminal offences. But, as there may he other questions of policy 
to he taken into aecount, we commend the proposal for examination 
by Government, In any case we recommend that a bond pledging 
the labour of any person under the age of 15 years, executed for 
or on account of the receipt of any consideration, should he void. 
This will not interfere with any honest system of apprenticeship, for 
in the cases where a bond is executed on behalf of an apprentice, any 
preliminary payment is made by and not to the parent or gmtrdian of the 
apprentice. This recommendation is intended for application not merely 
to work in the factories mentioned in this chapter, but generally. Un
fortunately, there is evidence that similar abuses have occurred in 
connection with the employment of children in some of the Ahmedabad 
cotton mills. 

Weekly Holidays. 

We also recommend that in every factory of this kind there 
should he a weekly holiday. This is particularly necessary for 
children, but there is no reason why it should not apply to adults also, 
and we recommend that all such factories should be entirely closed 
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on one day of the week, to be specified beforehand by the provincial Gov
errunent. This day should orclina.rily be the same for all factories in the 
same district, but the provincial Government might grant parmission to 
particular factories to substitute another day where adequate cause was 
shown.. 

Protection of Health. 

The second urgent need is the enforccn1ent of \Vhat n1ay be terrn-
ecl the minimum standards necessary to ensure the health of the \Yorkers. 
This would include such matters as the necessary structural alterations or 
repairs to the building, the supply of adequate latrine accommodation, 
ventilation, lighting and drainage. 'rhe Act, in addition to requiring the 
observance ·of suitable standards in respect of these matters, might 
give power to the provincial Governments to apply welfare orders of a 
simple nature to particular classes or groups of industrial establishments. 
This would ordinarily be done only when the Government \VetS satisfied 
from the report of the inspecting authority of the prevalence of certain 
conditions, which, although detrimental to the health of the workers, 
could not be remedied under the parent Act. There is no need to enlarge 
further on this matter here as it has been discussed in the chapter dealing 
\Vith the working conditions in the factory. Suffice it to say that this 
is a power which we contemplate would be used moderately and 
only after careful examination of the facts and of the economic condition 
of the particular industries or establishments concerned. 

Inclusion of Smaller Factories. 

'l'he proposals made above are designed for application in the 
first instance only to factories employing not less than 50 persons, but 
provincial Governments may be given power to extend any of the pro· 
visions of the Act to factories employing less than that number where 
in their opinion conditions justify such action. We recommend that this 
be done forthwith in the case of offensive trades such as tanneries and 
shellac manufacture, irrespective of the number Pmployed, in view of 
the fact that in such trades the smaller places, which sometimes 
predominate, are almost invariably the most insanitary. We also 
recommend similar action in the case of industries, classes of establish
ment orindividual establishments where ::tn appreciable number of young 
children are employed or where larger places have been broken up in order 
to escapP regulation. Again, it might be necessary to include certain smaller 
factories in special cases in order to give proprietors of larger factories 
adequate protection against unfair competition. 

Further Advance after Five Years. 

Before passing on to administrative matters arising out of our 
proposals, we desire again to emphasise that legislation of the sort re
commended is to be looked upon essentially as a first step. A starting 
age of ten years or a maximum working day of seven hours in the 
case of child workers is by no means satisfactory, or anything other 
than the :first and very transitory halting place along the road of progrt~s~, 
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The snme ma.y he said of the restriction of such legislation, with 
certain exceptions, to places employing fifty persons and upwards, and, 
as far as adults of both sexes are eoncerned, to the regulation of sanitary 
conditiOJlR only. Indeed so great is the necessity of raising the 
standard of protection for all workers employed in places of this kind 
to the level afforded by the Factories Act to their fellow workers 
in the larger power-driven establishments, that we would put a time 
limit of five years on the operation of the first Act. By the end of that 
period both employers and workers should not only have accustomed 
themselves to statutory regulation but have made the necessary 
adjustments. 'l'he second stage should accordingly prove easier than 
the first. We therefore urge that, when the Act recommended shall 
have been in operation for five years, Government be. prepared to make 
such further advances as experience will have shewn to be possible. 

Registration of Factories. 

Hithnrto establishments coming under the Factories Act have 
been required to register themselves with the factory inspection depart
ments of their particular province. We would extend this requirement to 
those smaller places for which the extension of certain clauses of that Act 
has been advocated. Furthermore, we would make the same requirement 
in respect of thosr~ othor establishments for which we "have suggested a 
simpler form of rogulation under a Fleparato Act. W care aware that, for 
many yea,rs to come, compliance with this roquitcment will be imperfeoj; 
in respect of both claRses of esti1hlishment, owiug to the extent o£ illiter~ 
acy, the prejudices of persons who have never previously been called 
upon to register and who may fed that sucJJ registration will beusedfora 
number of unspecified purposes, and the desiro of mnny to evade compli~ 
ance. NevertheleRs it is imperai;ive that the onufl of compliance with the 
law should rest on the individnals concerned and that Jrom the beginning 
the duty oJ acquainting the Government with their whereabouts, and 
thereby obtaining the abstract o{ the particular Act t.hey will be required 
to poHt, should lie with them. At the same time it will be evident that 
here, as in other countries where such regulation operates, the dopa~ 
ment in eharge of the a.dministra.t.ion will have t,o eoncern itself with the 
gradual perfecting of these lists as a result of routine visits of inspection. 

Extent of Inspection. 

In referring to such visits it should not be presumed that we 
visualise the necessity for the immediate creation of a. large additional 
staff of factory inspectors. In making these proposals we have kept 
in view the desirability of reducing to a minimum the requirements 
in this direction. In the case of the smaller factory employing 
power, all that should be required is an occasional vi::;it to ensure 
that the machinery employed is not a source of danger and that a 
reasonable standard of sanitation is maintained. The great majority of 
these factories are situated in towns, and inspection will require no ela
borate technical qualifications. As there would be no question of evad
ing regulations in respect of hours of employment, etc., there will be no 
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necessity for frequent visits, and to begin with at· any rate, it will be suffi
cient to cover only a proportion of the fa0tories each year. Those which 
do not use power and which employ children in appreciable numben; 
will require more attention, but even here ·dsits can be brief, particularly 
if they are made outside the horus within which the employment of 
children is permissible. Here also the inspector would not require 
any large amount of technical knowledge. Much of the inspection of 
such places could be done by part-time inspectors, and we suggest 
the empowering of municipal health officers, who are already con· 
cerned with house to house visitation for the pmposes of sanitary inspec
tions, sub-divisional magistrates and other officers who may be available. 
Their work should be co-ordinated by the Chief Inspector of Factories 
acting in consultation with the medical authorities, and the qualified 
inspectors maintained for the administration of the Factories Act might 
inspect or re-inspect a small proportion of each class of factory. Where 
the factories are so numerous as to necessitate the employment of a whole
time inspector, we suggest the use of the grade of assistant inspector 
for the pmpose. These should be selected, not so much on account of their 
technical (e.g., engineering) qualifications as for chatacter and address. 
They should be remunerated on a scale which enables them effectively to 
ignore the tempta~Jons to which they may be subjected at first by a cert11jn 
type of employer an:x:ious to avoid compliance with the new requirements. 
If filled by properly selected persons in the first instance, this . 
should prove a useful trainjug ground for inspectors under the Faetones 
Act, to which senior grade there should be a free avenue of prornotion 
where this is warranted by individual ability. 

Sympathetic Administration. 

In conclusion, we suggest that the policy of gradualness IYhich 
undeTlies our proposals for legislation should also influence its en
forcement. If our recommendations are adopted, the result will 
be to bring a large number of establishments under control for the first 
time. These will be owned in many cases by proprietms of limited edu
cation. In matters other than those affecting child labom, the a,im should 
be the gradual raising of standards rather than the immedia,te enforcement 
of any ideal, and it is important that the beginning of enforcement of con
trol should be actuated by sympathetic understanding ofthe difficulties to 
be encountered. To begin with there are bound to be many contraven
tions of the law resulting from ignorance of its provisions, and until a know
ledge of tl1ese has become fairly general, prosecutions should ordi
narily be instituted only for an offence cc.mmitted after a previous warn
ing. We are convinced that,, if the administration is animated from 
the beginning by such a spirit, legislation on the lines advocated 
will do much to improve the health and physical welfare of those who 
are at present among the least protected and most helpless of the industria} 
workers of India. Moreover, it will have been effected without the pos
sibility of the cry being raised that the law has achieved the betterment· 
of the few at the expense of the livelihood of the many. 
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CHAPTER VIII.-MINES. 

vVe turn now to the question of labour in mines. The 
printed on page 106 gives the number of mines and the average daily 
numbers employed for the principal minerals worked, with the distribu· 
tion by provinces. This table shows the predominant position occupied 
by the coal mining industry. In British India (excluding Burma) coal 
mining accounts for two-thirds of all the employees in mines a._nd 88 
cent of those who work underground. Apart from stone quarrying, 
only other mining industries which employ as many as 10,000 persons are 
manganese and mica mining. In the first part of thi8 chapter we refer 
briefly to what are officially lmown as metalliferous mines, that is to say, 
mil;les other than collieries. The second part is devoted to the collieries, 
and in the last part we discuss the operation of the Mines Act and oth;:er 
questions common to both classes. 

Manganese Milles. 
Manganese ore is obtained from a few large units and manY 

small mines scattered over a number of rural areas. As used officially 
in India, the term "mine " includes quarries and in this industry nearly 
all the mines are open workings. Only about 4 per cent of the total 
labour force works underground. The mines lie mostly in a narrow strip 
of the Central Provinces running for 100 miles north-east of Nagpur, but 
others exist in Bihar and Orissa, Bombay and Madras. The smaller 
mines everywhere draw most of their labour from the immediate neigh· 
bourhood. The bigger concerns in the Central Provinces employ anum
ber of local people but the greater proportion come from the north and east 
of the Central Provinces and adjoining districts of the United Provinces. 
The workers tend to remain at the mine with occasional visits to their 
villages. Both recruitment and the extraction of ore are entrusted to 
contractors, who attract and apparently retain their workers by a sys
tem of advances. \Ve found here traces of the defunct Workmen's 
Breach of Contract Act in the terms of engagement; we recommend 
that adequate steps be taken to apprise the workers of its repsal. 
Madras also, a number of mines depend on contractors' labour brought 
from a distance. The work is very similar to ordinary earthwork Bxcava
tion and calls for no special comment. W agel'l are low and seem to he 
little above agricultmal rates in the surrounding country. Hours 
open quarries are subjected to little official checking, but do not appear 
to be unduly long. 

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

situated in rural surrounding!", they differ in that there are no large units 
and that about two-thirds of the workers are employed underground. The 
mines n,re principally in the Hazaribagh and Gaya districtl'l of Bihar and 
the Nellore district of lVIadras. The Bihar mines are largely worked 
from shafts, one to each working place, none of them of any great depth 
and mostly with the simplest hand-worked winding gear. :Many of 
them are buried in the jungle and by no means easy of access. They are 
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worked by pmt-tin10 ap·ieulturn 1 workers between crops and. are often 
closed dming the ntim;. The Madras mines include a number of open 
pits in \vhid.l (jllarrying is done by unRkilled and often casual workers 
drawn from t.Jw neighbouring villages. From the labour point of view, 
mic:a mining hardly falls within the category of orga.niscd indus
try as the Vi'orkers are not wholly or even primarily dependent 
on tJ1e industry. One large mica firm maintains its own hospital, 
and a number of firms contribute towards a Govemment dispensary 
and hospital. The small Reale of nearly all the mines makes the provision 
of adequate medieal facilities difficult. But many of the mines are 
situated at considerable distmwes from the nearest hospital or dispensary, 
and an extension of medical facilities, which might be secured. by 
co-operation between employen;, ifi necm;sary. 

Salt Mines. 
Some J ,GOO persons are employed in the rock salt mines of the 

Punjab. Thr~ mines are owned by the Government of India and 
worked by the Salt Department>. ln tlJC most important, the Mayo Mine 
at 1\hewra, salt is cxtraeted from great chambers in thick seams of 
almost pure salt, wl1ieh i::; eut or blasted from the floor of the chamber, 
conveyed to a loading station on tl1e haulage road and there loaded into 
tubs. In some eases this involves women carrying salt in baskets for a 
considerable distance up and down steep inclines in which rough steps 
are cut. The cham hers are connected by umlm~ground haula.ge worked by 
steam locomotives. The output of salt is limited only by the demand, 
which is at prcs0nt illsnffieient to keep all the workers employed. 
As these men are 1~ereditary miners, entirely dep<mden.t on the mine for 
their livelihood, and have no alternative occupation available, the result 
is a serious degree oJ under-employment, accentua.ted by the importation 
of tieket-of-ka.ve men for loading work at the ra.ilwn,y siding. We were 
informed that the miners were not prepared to undertake this work 
at the rate offered by the mana.gemeni;. We recommend that this 
matter be re-exmnined with the object of offerin.g this work to the mine 
workers and mc•mbers o[ the rer;idcnt community. '!'here was no system 
of checking the work<•r8 wllO enter the mine or the hours worked. Were
commend that an eireetive cheek be instituted and that, when u, proper 
register of the workers is a.vailuble, new workers be prohibited from enter
ing the mine in excess of the numbers necesRary to produce the required 
output. Measures for the relief of under-employment would be facilitated 
if means were available for effective consultation between the 
management and the workers. The present body of four lambar
dars, nominated by the manager, is in our opinion ineffeetive for. 
the representation of the workers and should be replaced by an elected 
c:ommittfle. 

Health and Sanitation at Khewra. 
During our visit to Khewra, we were struck by the poor health of 

the miners and their families. Anremia is prevalent, and it appears from a 
report made by Col. Gill, Director of Public Health in the Punjab, in 1922, 
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that neither hookworm nor malaria is responsible. Col. Gill also pointed 
out defects in. diet and a complete absence of sanitary arrangements .. 
At the time of our visit, conditions seemed to be much as this report 
presented them, and \VG have been unable to find that any action had 
been taken on it. Health conditions in the mine are no more sati;:;facto.ry 
than in the settlement itself and the inadequacy of the sanitary arrange
ments and the pollution of the atmosphere underground may be re
garded as contributing to t.he low standard of health of the com
:mu...'lity. A special obligation lies upon the Government of India, who 
own a:nd work this mine, to see that health \':\tll,ndards and wo:rking 
conditions are improved; vV e recommend that, in addition to ap
plication of our general recommendations as to health, early steps be taken 
to conect defects and to bring the sanitary conditions of the working.:> 
and the settlemen·b up to a reasonable standard. '\Ve also recommend the 
provision of latrine accommodation near the entrance to the and 
improved latrines underground. A small sanitary staff should be 
provided and placed under the supervision of the medical officer in charge 
of the hospital. We understand that a system of electric haulage in 
the main gallery is awaiting sanction, and this, with a more effective 
method of ventilation, would greatly improve the health of the mine. 

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

Bawdwin :mine in the Northern Shan States in Burma, si-tuated 
600 miles from Rangoon and far from any other centre of population. 
Its own railway covers the fifty miles between the mine and the main 
line, and, with its ore mills, smelter and subsidiary plant, the mine forms 
a large self -contained settlement. There are sixteen thousa.nd 
in employment, with an unknown number of dependents. The miM 
itself is a highly organised concern working on three 8 hour shifts. 
Six thousand men a.re employed, 85 per cent of them 
Wages are paid on a system of contract bonus. :Eighty-two per cent 
of the stopes are let on contract to a crew of normally 15 men (5 on each 
shift) and the rate per " set " of g-round is ag-reed between the company 
and the three leading :miners. The work is measured up at the end of 
each month to ascertain the amount earned. During the month 
miner is paid half-monthly at a daily rate and the difference between the 
amounts so paid and the contract earning is distributed pro mta amongst 
the crew, less 10 per cent which is divided between the three leading 
miners in addition to their share. This balance is paid with the second 
half-month's wages. The lowest daily rate paid in the mine is Re. 1-4-0 
and, in the case we saw, men on this rate received Rs. 20 each as their 
share of the monthly balance. Apart from workers who come from India, 
mainly from hill districts, there is a substantial number of Chinese from 
Y un.nan in the mine. The company provides free housing, an excellent 
hospital, to which the inhabitants of the surrotmding country also come, 
clubs and stores for the sale of food. 

The Bawdwin mine and the ~works dependent on it at Namtu 
are unique in mo:re ways than one. The local administration of this 
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great entexprisc impxcssed us as mme autocratic than anything we saw 
e]sewhere, and we doubt if anything of the kind would be possible to-day 
in industry in any Indian province. We readily admit that the auto
cracy is, in a large measure, benevolent, and that the workexs' physical 
needs receive a large amount of care. Wages by Indian standards arc 
high and hours generally satisfactory, welfare activities of various kinds 
l].re carried on with vigour and success, the standard of living is com
purut.ivcly high and, if a mnch stricter discipline is demanded than i& 
mual in Indian indm;try, the increased efficiency of the workers is reflected 
in thc•ir material betterment. 'l'he wmkers made no representation to us, 
but. \le note that a petition presented to the Governor of Burma on their 

of which copic)i"\ >vPre given to ns hy the Corporation, stated that 
they "have no grievances to reeite, no cause to represent". Although 
,,,. liud it difficult to accnpt this as a eomplete st~dmnent of the position, 
'il •.· nn1::-J. n·ganl the fact that the Corporation, without any recru:iting 
£ccti\·ity, cnn .secure a. large labour force i11 a mo.st isolated spot, as clear 
t\'idf•JJCC of the attractions it oflers. But there is another aspect of the 
po6ition. \V e were infonned by the General Manager that the management 
had built up a sort of patriaxchal system and that they weTe convinced . 
tl:w.t it i::; far more to the interests of the workers and the industry generally 
tha11 a system where there are trade unions and political organisationl:l. 
Hr· also said that, Juring his service with the Corporation, there had 
J:Jy;:\·er been any collective representation made by the workers on matters 
conncdetl with their employment. Oceasionally a man would approach 
him with n. petition written by a petition-writer saying he had been un
justly dismissed and praying that he might be reinstated, but, when the 
matter was investigated, it was always found that tho man had no cause 
of con_1plaint and that, he had been justly dismissed. In this settlement) 
to wluch access is at times not easy without the assistance of the manage
ment and in which residence without theiT consent is difficult, the contxol 
o.f the employers over the work and life of the workers is comprehensive. 
\Ye recognise that the circumstances are altogethex exceptional and that 
with an extraordinary mixture of races, each housed in separate camps, 
efiective combination would not be easy to establish, even if the employers 
favoured its creation. But we consider that there should be some re
cognition of the workers' collective rights, and some means by which 
when necessary, they can effectively present their case. We recommend 
the appointment of a labour officer, who, amongst his other duties, should 
direct his attention to the formation of suitable works committees. 

Official Regulations. 
Two questions in connection with the regulation of labour con

ditions in this enterprise call for comment. In the first place, lead poison
ing is a factor which has to be considered in connection with the health 
of the settlement. We recommend that government should frame re
gulations, after consultation with the Corporation and after examining the 
rules in force in other countries. We do not intend to imply that the 
Corporation has taken no action in the matter. We understand that no 
person is employed until he has been examined and passed as fit for work 
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in a lead process by the medical staff of the COTporation. Tlw manage" 
ment has also established a system of periodical medical inspection with ai 

view to excluding persons who appear to be suffering from lead poisoning 
or constitutionally unsuited to employment in a lead process. In spite of 
these precautions, however, a number of cases ofpoisoning arc report
ed annually and additional measures appear to be necessary. Secondly, 
we obsm:ved that, in applying the Mines and Factories Acts to the Shan 
States, sections 23 and 28 of the former and sBcti:ons 21, 22, 27, 28, 31 and 
35 of the latter have not been applied. These sections include the pro
vision for a weekly holiday and the limitation of Weekly hours in mines1 

and all the important provisions relating to hours and holidays in fac" 
tories. We were unable to ascertain the grounds on which these exemp• 
tions were made, and we recommend that the omission of these sections 
be now reconsidered. 

Mineral Oil. 

Petroleum is produced in India in the Punjab, in Assam and in 
Burma, nearly 9/lOths of the output coming from Burma. We received 
very full memoranda and every facility for enquiry from the Burmah Oil 
Company, which, with its associated Company in Assam, is responsible for 
about 4/5ths of the Indian output. We visited a small subsidiary fielci 
in Assam, and the main field at Y enangyaung, on the enst bank of the 
Irrawaddy. What we say below must not be read as necessarily appli
cable to other companies, from which we received no mridence. Yenang
yaung is dependent entirely on the oil wells and a, pipe line 260 miles long 
conveys the oil to the large reiinerieR near Rangoon. Th0 field is thickly 
studded with rigs, the wells numbering nearly 2,500 in this small area. 
The settlement of the Burmah Oil Company includes offices and workshops, 
housing for the staff and more than half the workers, recreation grounds 
and a large and well-equipped hospital. Approximately half the em 
ployees are Burmans and half Indians, the proportion of skilled labour 
being high. The normal week is one of 56 hours, worked either in 
8 hour shifts or in five 10 hour days with a short Saturday. Some 
15% of those employed work 8 hour shifts on continuous processes. 
without a rest day. Practically no women or children are employed. 

After a period of labour mm:st, the Company decided in 192& 
that it was essential to get into closer touch with the workers and the 
conditions under whieh they work. They therefore established a labour 
bureau with a labour superintendent in charge, whose duties include all 
engagements and dismissals as well as the numerous tasks ordinarily 
undertaken by a welfare officer. 'vYe were informed that, from the 
Company's point of yiew, the superintendent is the representative of the 
workers, and it is his business to find ottt their needs and aspirabions 
and to endeavour to obtain justice for them. The experiment appears to 
us to be justifying itself by the results obtained. Of the 17,000 workers 
employed by this Company on the actual oilfields, about 12% are sub
ject to the Factories Act, but the bulk of their workers and of those em
ployed by other oil companies are subject to no statutory control in the 
matter of hours and health and to few statutOTy regulations in respeet of\ 
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rmfety. Oilfielcls both in India and Bunna are given complete e:s:emp-, 
tiou from the operation of the Mines Act, which would otherwise apply to 
them. In Burma there is an Oilfwlds Act. which is directed to the preser
V<Ltion of the Oii SaUdi> aU(\ ili.Cl\ldes provisions -for the I)l'CVention of fire, 
but is not designed. for the protection of labour. We are of opinion that 
the protection of the law in regard to rest da,ys, hours, health and safety 
should be extended to workers on the oilfields. We also think that labour 
statistics analogous to those for factories and mines should be compiled 
and published. We therefore recommend that conditions on the oilfields 
b() examined by Government with a, view to determining whether the end 
crm be ;w.hieved by modifying the present exemption and apptyin.g a.prlro
pl'intc provisiom; of the M.ines Act, or whether separate legislation should 
lie pa.~scd for the regnbtion of hours, rest days, safety and health on oil
fil:ld:-;. Whichever eom·se may ptove more snitable, some :form of inspec
t.i(>n will be noenselary. In I nrlin, excluding Burma, the mines inspectors 
H:w1dd lH~ al!le. to make the neeessa.ry inspections: in Burma the inflpec
tinu of the oilfieldci, eornhirwd with the inspection of mines in the pro
viw·e, will rerptin~ the appointment of a sevu:mte }nspe<\tO!'. 

Other Mines. 
'l'hc quarrying of sto]l(;, including slate and limestone, and the 

n:\traction of iron ore employ a large number of workers. The former 
inclnst.ry iB widely d iELrihnte<l over India and .Bmma and employs 28,000 
pcnons in those quarries ;vhich come under the Mines Act ; quarries less 
tlwn 20 feet dPnp aml in which kRs than 50 pcrRons are employed are 
exemptt~rl hom the operation o£ the Act. Slate is quaniecl mainly in the 
Monghyt· dil'ltriet. rJJ Bihar. Limestone comes principally from the 
I'11njah, t:he Central .Pmvh1ees, Bihar and Sind. Other kinds of stone are 
workr-d in all parte; of India, though none of the excavations for stone in the 
Marlraf> .Pre::;idency has been reported as coming under the Act. The 
work iu :-d<JJW qw.uries is lnrgely in the handR of contractors; little machin
ery is HC'cd and, since iu almost ali cases the worke-rs come from surround
ing dbge;s, no special arrangements are l"D;ade for housing, sanitation and 
henlth. The majority of the quarries are in scattered localities difficult of 
aeee:>s ~~ nd frequent inspection has not been found possible. There wero 
11 fat<.<l accidents i:n stmw quarries and 4 in limestone· quarries during 1929. 
In iron ore mines, which are all open workings, some 8,000 persons are 
employed, including 2,700 women. Except for one mine in Burma, the 
production is almost all in the hands of three large firms who quarry ore in 
the Singbhum district of Bihar and Orissa. The majority of the workers 
are recruited in the district and many attend therr work daily from their 
villag~s. It is reported that s11me housing is provided at the mines, and 
that hospitals and medical officers are maintained, while two out of the 
three large concerns have piped water supplies. 

The Coalfields. 
Coal is worked in Assam, Baluchistan, Bengal, Bihar and Orissa, 

the Central Provinces and the Punjab ; but the great bulk of the 
collieries of India are concentrated in a comparatively small area, the 
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outlying fields being of much less importance. The Raniganj, Jharia and 
Bokaro fields, which together produce nearly 90% of the present total coal 
output, lie in a narrow strip running roughly from Raniganj in Bengal 
(about 160 miles north-west of Calcutta) we'stwards for about a hundred 
miles. Adjoining them still further to the west is the less important but 
expanding Karanpura field, while about 50 miles to the north of the 
Jharia field is the Giridili field. The greater part of the Raniganj field 
lies in Bengal ; the remainder of it and all the other fields mentioned are in 
the Chota Nagpur division of Bihar and Orissa. The figures of output, 
in tons, for these fields and for the remainder of British India in 1929 
are given below:-

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

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

Production in Recent Years. 
The figures of coal production, of the number of mines and 

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

Years. 

*1896.1900 (Annual .Average) .. 
1901-1905 (.Annual .Average) 
1906-1910 (.Annual .Average) .. 
191!·1915 (Annual .Average) 
1916-1920 (Annual Average) .. 
1921 . . • • 
1922 
1923 
1924 
1925 
1926 
1927 
1928 
1929 

Produc
tion 
(tons). 

3,975,475 
7,037,312 

10,894,019 
14,731,904 
18,486,988 
18,358,934 
18,168,988 
18,763,967 
20,256,034 
19,969,041 
20,093,024 
21,108,976 
21,515J96 
22,308;~74 

l Number I Average daily 
of number 

Mines. employed. 

191 I 297 
437 
554 
700 
884 
953 
942 
846 
810 
722 
644 
556 
548 

I 

61,367 
83,186 

105,506 
128,884 
167,881 
190,647 
184,355 
182,601 
187,088 
173,140 
170,628 
165,213 
164,139 
165,658 

* Average for 4 years, figures for 1898 not 'being available. 

The in~ustry is largely the creation of a single .gen~ration. 
Although orgamsed .•. coal mining began in the Ramgan] field 
early i.n the nineteenth century, in no year prior to 18~5 did 
productiOn reach three million tons, whereas since 1906 1t has 

I 
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more than doobled. Conditions durin~ the war and in the years 
immediately following it encouraged the opening of a large number 
of small mines, working for the most part inferior coal, and 
production reached a peak at 21! million tons in 1919. This was not 
passed tilll929, when a new record was made. The recent expansion 
has taken place during a period of depression, which has resulted 
in the closing down of the weaker mines, while the stronger mines, with 
improved methods of working, have increased their output. The total 
output has thus increased, while the total number of mines and workers 
has decreafled, the decrease in the latter being confined to surface workers. 
All the frgures given refer to the average daily numbers employed, and it is 
unfortunately impossible to give accurate figures of the actual number of 
individuals who work in the coal mines in any year. Owing to the fact 
that few miners work regularly throughout the year, the aggregate 
number of workers far exceeds the average number of workers given in 
the statil'ltics. 

Working Conditions. 

'l'he Indian miner is in some respects more fortunate than the 
miner in Europe. Most of the coal comes from thick seams of 10 feet 
and over, seams of less than 5 feet being rarely worked. In consequence, 
the main underground roads are generally spacious and the working 
places almost invariably Hllow the miner to stand upright at his work. 
As yet the mines have not reached any great depth, those of over 500 feet 
in depth being exceptional, and the leftd to the working face is seldom 
unduly long. As the mines develop work is carried to greater depths 
and greater distances, and, as a result, some working places are 
hot and ill-ventilated. 18,000 workers are employed in quarries, 
two-thirds of them in the Bokaro field. In this field 95% of the 
output is mined by the railways, whose workings include an immense 
excavation where a seam 100 feet thick is worked from the surface, after re
moving some 60 feet of overburden. This quarry produces nearly a million 
tons a year, the largest output of any colliery in India. Inflammable 
gas is not common, and most of the mines can be safely worked with 
naked lights, while a number of the larger ones are lit by electricity. In 
most of the coalfields there is an almost complete lack of system in 
respect of mining leases. Patches of coal, which, by reason of their 
small size, cannot be worked separately except by the most primitive 
equipment, can be found in close proximity to large mines equipped with 
electric power and using machinery of the most modern kind both above 
and below ground. We recommend an examination of the Mining 
Industry Act 1926, enacted in the United Kingdom, for the purpose of 
considering how far its provisions would be to the advantage of the in
dustry in India in this connection. 

Ventilation. 
The health conditions p.nderground vary from mine to mine 

to a considerable extent, especially m regard to ventilation 
and sanitation. In many, probably most, cases the ventilation 
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system is ~ifective, but this is not the case everywhere. When the working: 
face is at a long distance from the shaft, the problem of ventilation be
·Co:mes difficult and requires all the more attention. One instance of the 
lack of such· attention was in the mines worked by the East Indian 
Railway at Giridih, and this is probably in part responsible for the 
unsatisfact()Cy physical condition of the miners employed there. In some 
.of the smaller mines, also, ventilation is inadequate. Unhealthy condi
tions a:ffect the health of the worker, not only directly but also 
indirectly, by diminishing his output and consequently his income. 

Sanitation. 

As regards sanitation, attempts have been made to improve 
eonditions underground, but as the percentage of infection with hook
worm is a reliable guide to the degree of sanitary control, the evidence 
given to us in this conneetion by the Jharia Mines Board of Health is 
instructive. It appears to be agreed that probably over 90% of the 
adult labourers in this area are infected, although illness is produced only 
in a very small pl'Oportion 0f cases. An investigation in the Asansol 
area. showed that 83% of the mines examined were infected with hook
worm larvre, that 73% of the male undergrow1d workers were infected 
as compared with 54% of the surface labourers, and that, although 
hookworm infection is widespread in the collieries, hookworm disease is 
apparently altogether absent. It is evident that many of the mines are 
constantly being contaminated and that sanitary conditions underground 
call for improvement. As most of the galleries are spacious, there should 
be little difficulty in providing bucket latrines at convenient spots. 
Although at first it may be difficult to persuade the miners to make use 
of these conveniences, we have little doubt that in time improvements 
could be effected, and the attempt should be made. A small staff of 
sweepers should be employed to keep the latrines clean and to remove the 
contents of the buckets to the surface daily for final disposal. 

Industrial Disease. 

We have no evidence to indicate that the miners suffer from the 
industrial diseases and disabilities met with in other countries. Miners' 
nystagmus is also apparently unknown. This is probably due to the fact 
that it is most unusual to work seams of less than 5 feet in thickness and 
that the miners are ordinarily able to stand upright at their work. 

Sources o.f Labour. 

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

I2 
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Raniganj than in the Jharia field. Other aboriginal workers live at 
varying distances from the coalfields. Some inhabit villages in the neigh
bourhood and walk into the coalfields to live and work there for varying 
periods. 'fhus some return to their villages at least once a week, whilst 
others return for comparatively long periods when agricultural work 
is plentiful. Wherever their permanent home may lie, :aearly all the 
aboriginal workers are also agriculturalists and spend a considerable part 
of their working hours in every year in agriculture. The non
aboriginal workers form an increasing minority of the labour force. 
They are drawn mainly from Bihar, the north-east of the Central Provinces 
and the east of the United Provinces and are known as C. P.* miners. 
Possessed of greater adaptability than the aboriginals, they are aoous- . 
tomed to the use of explosives, can be employed on coal-cutting machines, 
and are more assiduous and regular workers. The introduction of more 
modern methods of mining and the tendency to more systematisation 
of working hours give this type of worker an increasing advantage 
over aboriginal labour. While nearly all these men look to other parts 
of India as their "home " and have some connection with agricultural 
land there, they are not usually agriculturalists in the same sense as the 
aboriginals. They approximate more nearly to perennial factory workers 
and may properly be regarded as miners dependent on mining for their 
livelihood. 

Recruitment of Labour. 
We have observed that, for the most part, perennial factories 

have now passed the stage at which it is necessary to go beyond the factory 
gate to secure labour. Conditions in the coalfields, however, are very 
different. Although, in respect of the demand for labour, the position 
has beconw easier in recent years, many of the workers have still 
to he engaged away from the colliery. In consequence colliery proprietors 
still find it necessary to spend, directly or indirectly, substantial sums 
in recruiting. Most collieries recruit through a contractor. Some make 
a special contract for the supply of labour, which is then employed and 
paid by the mine management ; but the niore usual method is to employ 
a raising contractor to whom are assigned other important functions 
which we discuss later. Two other systems exist: under one, a miner 
sardar brings a gang to the mine and is responsible to the manager for the 
work undertaken by the gang; under the other, the management sends 
out its own recruiters. Whichever the system adopted, the actual procedure 
of securing recruits is much the same. The recruiter or his agent visits 
the village-which is generally the one with which he has a steady 
connection-makes advances, pays railway fares and brings the workers 
to the coalfield. An increasing number of miners find their way to the 
coalfields from outside without the assistance of a recruiter. This class 
includes some of those who come from farthest away, e.g., from the United 
Provinces. These workers frequently return year after year to the same 
rome. 

* The letters are not an abbreviation of " Central Provinces " in this case, but 
denote" Compressed Pellets" a commonly used form of gunpowder. 
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Mining and Agriculture. 
We have referred to the fact that the great majority of miners 

are also agriculturali<:~ts. Some come from villages near enough to allow 
them to work in the fields as occasion a!ises; others, when they come to_the 
mines, leave members of their families in charge, retmning only when 
their supervision and labour are most necessary. Yet others, who may 
have no land of their own, find work in agriculture at harvest time, 
when there is naturally a substantial rise in agricultural wages and work 
of this kind becomes temporarily more profitable than mining. In conse
quence, there is a marked variation in the supply of labour throughout 
the year. The number of workers in the mines is at its height about 
the end of February. Thereafter there is a steady diminution as 
the winter- crops mature. The exodus is checked in April, when 
there is little agricultural work available, but begins with renewed 
strength about the middle of May, and employment is at its lowest 
point about the middle of July, when the sowing or transplanting of 
monsoon crops is at its height. Thereafter large numbers return to 
the mines and another peak is reached by about the end of September. 
From this stage there is again a decline and by the middle of November, 
when the rice harvest is at its height, the labour force reaches almost as 
low an ebb as in the middle of July. Thereafter it rises rapidly through
out the winter to the peak about the end of February. These movements 
of labour can be measured with fair accuracy by reference to the monthly 
raisings of coal for British India. In a normal year the amount raised 
in February or March is about 50 per cent above that raised in July, 
while the September raisings may exceed the July figures by about 30 
per cent. These differences naturally vary with the vagaries of the mon
soon. Defective rainfall, besides making labour rather more plentiful 
throughout the year, diminishes the extent of the exodus to the fields. 

Irregularity of Working. 
Apart from seasonal absences, there are other irregularities 

in the miners' working time which have their e:ffect both upon their 
earnings and upon the industry. In earlier days it was the miner's 
custom to come with his family from the village and to go underground 
for a period which might extend to one, two or more days, returning to 
the surface and to the village when he had earned as much as he desired at 
the moll);ent. This manner of working has largely disappeared, though 
it survived in some degree up to the introduction of the daily limit of 
hours in 1929. But even abandoned customs leave their mark, and it is 
probable that the present lack of discipline in regard to working times 
is due, in part at least, to the tradition of the past. Whatever the cause, 
few miners work si:x days a week and few mines have hitherto been, able 
to count on the punctual attendance of their workers, even on those days 
when they present thelllSelves for work. The mines do not work , on 
Slliiday. On Monday very few miners put in an appearance, many are 
~:~tillabsent on Tuesday and it is not tj,ll Wednesday that a good attend~ 
ance is secured. :U.easonable estimates indicate an average of 4 to 4! 
days' work per week for the individual miner during the weeks he is at 
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work. We should add, however, that, if the miner attended for the full 
working day on six days a week, he would in most mines exceed the 
legal weekly limit of hours. 

Cost of Recruitment. 

The cost of recruitment ~aries widely from mine to mine, but 
it appears to be frequently in the neighbourhood of 3 or 4 annas. per ton 
of coal raised. It is occasionally 1 anna per ton or even less and IS some
times as high as 6 annas per ton. When regard is had to the wages 
paid, the amount spent on recruiting must be considered high. Each 
anna per ton of recruiting costs is equivalent on the average to about 
10-12 anmtR a month for every worker employed. Although a sub
stantinl part of these coRts, if it doeR not find its way to the labourer 
in cnsh, · meets expenses which he would otherwise have to bear, 
the aim ,hould be the elimination of all recruiting costs. We do not 
think this an ideal impossible of attainment. In present conditions 
a shortage of labour and the necessity of sending out emissaries to recruit 
indicate that all is not well with an industry, and we would emphasise the 
importance of making conditions sufficiently attractive to secure labour 
without recourse to systematic recruitment. But some managers have 
already found that the best advertisement for recruiting is not the 
emissary in the distant village, but good conditions at the mine itself. 
During recent years improvements in underground working, better wages, 
better how.;ing, water-supply and sanitation, a.nd more reaBonable hours 
have all contributed to make the mines more attractive to labour, 
with the result that, although there is now more labour employed than 
in any year before the war, it is more easily obtained than it was then. 
Some of the recommendations made below should have an effect in further 
improving conditions and every such improvement should reduce recruiting 
costs. Indeed, some of the money so spent would be more effectively 
invested in ameliorating the conditions o:f labour at the mines. 

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

above the mine and are able to assign small holdings to a proportion 
of the miners, and for a number of tenants the rendering of labour in the 
mine is a condition of holding their land. This practice is fairly general 
in the Giridih field, which is largely held by the East Indian Railway. 
Here there are colliery villages entirely peopled with service tenants, 
who retain their holdings at a low rent on condition of rendering a certain 
number of days' service in the mine. A few colliery owners in the 
Jharia field acquired proprietary rights in land lying outside the co~l
field~ with a view to securing labour for their mines from the tenants. 
Enquiries made at our request by the Government of Bihar and Orissa 
ind~ca~e that this meth<?d of securing .labour is no longer utilised by the 
colhenes themselves, but at the time of our visit we understood that 
con~racts were still given to pers~s whose interest in land ma<Je it 
easier for them to secure labour from their tenants. We a.:re informed 
that tenants are incre~singly ready to avail themselves of the safegmirds 
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afforded by the law, but in a service tenancy the rendering of service 
is a legal obligation in return for the holding of the land. An under
taking to render service in a mine as the condition of holding land 
is, in general, an undesirable form of contract. We recognise a 
difference between lands away from the colliery and actual colliery 
lands, including those held to protect the owner from claims for damage 
arising from his underground operations. In regard to the first, we 
recommend that, for the future, the law should prohibit the creation of 
tenancies with colliery service as a condition of the holding. We recom
mend also that existing tenancies should be examined by Government 
to see whether they can be converted to rent holdings with equity to 
all concerned. The position in respect of lands held for the purpose of 
working coal is different. In many cases the colliery owner must retain 
full control and cannot afford to lease it on terms which would 
give rise to permanent tenancy rights. The grant to miners of 
permission to cultivate it is usually in the interest of both parties, 
and there is no reason why such lands should not be held by colliery 
employees as an amenity or part remuneration of their service so long 
as they continue to be employed. The determination of the lands 
held for the purpose of working coal should be made by Government. 

Raising Contractors. 

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

Labour Officers. 
If the ra1smg contractor is eliminated, it will ordinarily be 

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

Regularity of Working. 

So far as working time is concerned, the principal aim should 
be greater regularity. The combined effect of seasonal absences and the 
short week worked by most miners is to reduce the number of the average 
miner's working days to well below half the days of the year. Hours 
of work (with which we deal later) are also frequently irregular. These 
irregularities are disliked by coal owners and managers, but it is possible 
that the employment of raising contractors tends to obscure the extent 
to which they handicap the industry. In overhead charges, in the cost 
of housing and sanitation and in other ways the employment of men 
working, perhaps, on 150 days in the year greatly enhances the cost 
and lowers the remuneration of labour. Greater regularity of work 
would be to the immediate advantage both of employers and employed. 
We can put forward no panacea which will effect a revolution in 
the present irregular methods of work ; but there are directions along 
which progress is possible. In the first place, irregular daily attendance 
ip associated with long working days. So long as a man, on the days 
when he goes underground, is required, or even permitted, to remain 
there for 12 hours at a stretch, it is unreasonable to expect him to present 
himself for wmk on 6 days of the week, even if it were legal for him to work 
more than 54 hours a week. No worker, least of all one who is drawn 
from the open fields, is likely to be ready, save in cases of dire necessity, 
regularly to spend long hours underground. The shortening of hours, 
therefore, to which we refer later, appears essential if greater regularity 
of attendance is to be secured. 

Drink and Drugs. 

A second factor, which has some influence on the regularity of 
work, is the consumption of intoxicating liquor. The extent of the 
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present evil may be gauged from the following figures, which relate solely 
to the colliery areas of the Dha.nbad sub-division. In 1928 the average 
number of male persons employed in coal mines in that sub-division was 
about 55,000. The consumption in the colliery areas of country spirit 
alone during the excise year 1928-29 represented an expenditure by the 
consumers of Rs. 6,70,000. In addition to this, there was l.l, large con~ 
sumption of rice beer ; expenditure on this cannot be estimated, but in 
license fees alone Government received on this account over Rs. 1,20,000. 
When allowance is made for the consumption of ganja and intoxicating 
drugs in other forms, the total expenditure on drink and drugs in that year 
cannot have been less than Rs. 10,00,000. We make proposals regarding 
the sale of drink in industrial areas in a later chapter, but we would 
emphasise here the harm done, particularly to the aboriginal population, 
by the sale of spirits, and the loss in efficiency for which drink is responsible 
in the coalfields. 

Payment of Wages on the Rest Day. 

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

Shortage of Tubs. 

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

Payment for Standard Output. 

We have dealt with the possibility of securing more regular 
work ; but there are two aspects to the case and it should be recognised 
that the miner on his part has cause for complaint. Practically all work 
at the mines is paid by the piece, the unit for coal cutters and loaders 
being the tub. The remuneration of both depends, therefore, on the 
number of tubs that can be filled ; but there are many causes lying outside 
the worker's control, which may prevent him from securing an adequate 
day's wage. Examples of such causes are deficiency of tubs, difficult 
working places, long leads, stone and shale and mechanical breakdowns. 
An allowtLnce on these grounds is sometimes paid, but this is by no 
means universal. For example, we found in the Giridih field instances 
where lt miner in a da.y of 12 hours could produce no more than one small 
tub of coal. Statutory provision is necessary to ensure that the 
worker, whose wages fall short from causes outside his control, 
shall not he penali~ed. W c recognise the difficulty of making 
provisions of this kind without offering encouragement to the slack or 
incompetent worker, but our conclusion is that statutory distinction 
between the causes of short output is impracticable and that the manage
ment is in a position to protect itself against deliberate idling. Our 
recommen<btion is that every worker on piece-work who goes under
ground shall automatic~tlly be credited, for purposes of payment, with a 
certain minimum output for every shift of eight hours or more worked. 
Under the present system this minimum output would be expressed in 
tubs. We should leave to an authority well acquainted with local 
conditions, the amount of this guaranteed minimum output and also the 
determination of the armt over which the same rate should apply. 
The standard fixed should in no case exceed the normal daily output of a 
man of average skill and industry. Being anxious to avoid setting up 
new authorities where existing bodies will serve the purpose, we consider 
that the Mining Boards might be utilised for this purpose over the 
areas which they cover, pro'Vided that, whatever the constitution of the 
Boards for other purposes, they contain an equal number of representa
tives of employers and workers when sitting to determine standards. It 
will be necessary for these Boards to frame rules to prevent abuse of the 
provision recommended in this paragraph. 

Sir Alexander Murray is unable to accept the recommendation 
contained in this paragraph. He draws a distinction. between difficulties 
which are due to hard working places and other causes incidental to 
mining operations in all collieries, and those which are due to temporary 
shortages of tubs. The former difficulties can be provided for, and, so 
far as he is aware, are generally !fiet, by special rates or allowances. As 
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regards the deficiency of tubs, he believes the cases where piece-workers 
in mines are prevented from earning normal daily wages on this account 
are comparatively few. They are confined to a short period about the 
month of February when, in the absence of other employment in agri
cultUl'e, surplus workers :Hock into the coalfields. In his opinion the 
solution of this problem is for managers to refuse to permit workers to 
enter the mines in larger numbers than are required for efficient working. 
He do~s not consider ·that the difficulties referred to or the conditions 
generally obtaining in the coalfields justify the provisions which we re
commend for the introduction of a system of guaranteed minimum output 
£or every piece-worker who goes underground. 

Variations in Tubs. 
Another source of irregularity in the payment to miners is the 

extent of the variations in the size of the tubs and in the amount of coal 
loaded into them. An inquiry conducted by the Chief Inspector of Mines 
on our behalf shows that, while tubs of 30 c. ft. capacity are used at 
256 out of 296 collieries examined, other sizes are used, exclusively or in 
combination, bv 210 of these collieries. No less than 107 collieries use 
two or more si~es of tub, two collieries at Jharia having no less than 6 
different sizes each. Not only does the size vary but the standard load 
of the common 30 c. ft. tub is far from uniform. Thirteen cwt. is 
the load at more than 2/5 o£ the collieries using this size, 14 cwt. at 
slightly less than 2/5, while the remaining fifth carry 10, 11, 12, 15 or 
even 16 cwt. in each. Miners' wages are sometimes cut for under-loading 
and in some mines there is a form of payment for ' surplus ' coal, where
by a bonus is given to the supervisory staff if the aggregate output ex
ceeds the standard tub load multiplied by the number of tubs filled. One 
of our witnesses, an underground munshi, estimated his income from this 
source at between 8 and 12 rupees per month at a colliery where 14 cwt. 
was the standard load. The effect of this practice is to deprive the miner 
of some of his legitimate earnings. He may be penalised for under-loading 
and is sometimes induced to overload without any benefit to himself. 
On the other hand, in some mines the miners benefit from the surplus 
allowance, and there is evidence that in other cases there is no deduction 
for shortage. We recommend that the Mining Boards should examine the 
question of securing greater uniformity in the size of tubs and of in
suring that remuneration bears a closer relation to output. The intro
duction of a system of check-weighing may be practicable in the larger 
mines and the possibility of instituting such a system should be explor-
ed. ' 

Legislation and Administration. 
We now come to the operation of the Indian Mines Act, which 

is applicable both to coal mines and to other mines in·'British India. 
The first Act, which was passed in 1901, contained provisions relating to 
safety and health, but it was not until the present Act was passed in 1923 
that any restrictions were imposed on the employment of labour. The 
1923 Act, whi.ch is still in force, contains inter alia provision for the 
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exclusion of children under 13 years, grant of a weekly holiday and the limi
tation of weekly hours to 60 above ground and 54 below ground. The 
Act has been supplemented by two elaborate series of regulations framed 
under it by the Government of India ; one of these relates to coal mines and 
one to other mines. In addition, rules have been framed by provincial 
Governments relating to a number of matters falling within their purview. 
Since 1923 two important changes have been made in the law. 
The amending Act of 1928 provides that no mine shall be open more 
than 12 hours in the 24, unless on a system of shifts, that shifts must 
not exceed 12 hours and that they must not overlap. The regula
tions of Mard1 1 929 prohibit the employment of women under
ground. 

Existing Hours. 

At the time of our visitr. to the mines, only the weekly limit 
imposed by the Act of l 923 was in operation. A number of mines were 
working on n systE.rtl of shifts, but, in the main, hours were irregular and 
cases came to our notice where the legal limit was exceeded. Indeed, the 
registers in use up to two months before our visit made any effect.ive 
check extremely difficult. Mica mines and some iron mines in Bihar 
and Orissa were normally working two 8 hour shifts and the Bawd win 
mine in Burma was working three such shifts. The manganese mines 
in t]Je Central Provinc<os <tnd minrs in Madras do not generally work 
more than one shift, in 24 hours. In the latter province hours were re
ported to vary between 7! and 9 per day, while the day's work in the 
manganese min<'s waR said to average 7 to 8 hours. 

Shifts in Collieries. 

It appears likely, therefore, that the change in the law will be 
felt mainly in the coal mines where the worker, although not yet used to 
regular hours, will no longer be free to carry on the old system of 
remaining for long spells underground. Thus, if the shift is from 6 A.M. 
to 6 P.M., it may be 9 or 10 in the morning before all the workers are in 
the mine, and we can well understand that late arrivals, being piece
workers, may be reluctant to leave work with the other workers 
of the shift as the Act enjoins. This will arise particularly in the case 
of those who walk some distance from their homes. But, where 
voluntary shifts have been worked, these difficulties have already been 
overcome and, now that the law removes the possibility of dis
satisfied workers avoiding the shift system by moving to another 
mine, they should n6longer be a serious obstacle to satisfactory work
ing. 

Registration of Hours. 
'* 

The first necessity for the enforcement of proper hours is a satis-
factory system of registration, for which forms. are prescribed in the 
rules made by local Governments. Prior to 1929 the form left much to be 
desired, and in the salt mines of the Punjab and the manganese mines of 
the Central Provinces we found practically no check on hours. In the 
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coalfields a new form of register, showing daily hours, had been introduced 
shortly before our visit. At that time some of the clerks were not 
keeping this register properly. The register appeared adequate for 
the purpose and if accurately kept should provide a reliable basis 
for checking the observance of the law as well as the necessary safety 
record of the number of men underground at any given moment. We 
think that the personal responsibility of managers for the accuracy of 
these registers should be impressed upon them and that, for a time at least, 
the special attention of the inspectorate should be given to checking 
them. We recommend that new registers, in the same form as those in 
use for coal mines, or with such modifications as may be found necessary 
to meet varying circumstances, be prescribed for all mines under the 
Act. 

The Working Day. 

We have now to consider the suitability of the legal limits on the 
working day and the working week. The provisions of the Bill 
which was passed as the Act of 1928 met with criticism becausr. with 
an existing weekly limit of hours of 60 above ground and 54 below 
ground, the introduction of a 12 hour day meant no advance. On the 
other hand, it was urged that the object of the Act was not the reduction 
of working hours, but the enforcement of some regularity in their arrange
ment. The whole case for and against a shorter daily limit was examined 
with care by the Select Committee of the Legislative Assembly, which 
considered the Bill in 1928. The members of that Committee were agreed 
that the 8 hour shift is the system towards which advance should be 
directed. But, for reasons given in their report, the Committee decided 
to adhere to the 12 hour shift, recommending to Government that, 
after the Act had been in force for three years, the situation should again 
be examined to see whether an 8 hour shift could then be introduced. 
As the three years did not commence to .run till April1930, we have had 
no opportunity of seeing the Act in operation and it is not possible, 
therefore, to say that the considerations which led the Committee to sug
gest an experimental period have lost their force. We do not suggest that 
twelve hours is a suitable working day for a miner working regularly, but 
under the present law the miner working regularly cannot work more than 
nine hours. The smooth working of the statutory system of shifts, com~ 
bined with other changes recently introduced, will not be an easy task 
either for the industry or for the administration. There is the further 
Donsideration that, during the next few years, many miners will have 
difficulty in adjusting their work to meet the position caused by the exclu
sion of their women; and a fresh and drastic limitation of the kind involved 
in an 8 hour day might make adequate adjustment impossible; 
Finally, the industry still depends to a considerable extent on the miner 
who comes in for a few days from a village some distance away and desires 
to put in the maximum of work during that time in order to secure as long 
a period as possible at his home. The introduction of 8 hour shifts 
will tend to eliminate work of this kind. While we are not prepared to 
:Say that compelling the industry to depend on those classes of miners who 
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wm live near their collieries and work regularly would ultimately prove 
a disadvantage, we do not think that the present is the best time for a 
definite step in this direction. On all grounds, therefore, we endorse the 
recommendation of the Select Committee. 

A Minority View. 

Mr Cliff, Mr Joshi and Diwan Chaman Lall dissent from our 
view and state that under the existing Statute a mine may open for 
twenty-four hours on each of the six working days. The statute permits 
daily shifts of twelve hours, but requires that the maximum weekly 
hours shall not exceed fifty-four for underground workers and sixty 
in the case of surface workers. The Chief Inspector of Mines admits 
that the checking of the number of hours worked by individual workers 
is difficult. In his view, this arrangement of hours, together with the 
number of adits at some collieries, lends itself to evasion and makes 
enforcement difficult, if not impracticable. It appears from the report 
of the Select Committee that, when the question of the limitation of daily 
hours was being discussed, one of the main considerations which led to 
the decision that it would be unwise to recommend a lower daily limit 
than 12 hours was the fear that the workers would be unable to main
tain the current level of earnings. Some of the larger collieries are 
already working eight hour shifts, and other collieries are working ten 
hour shifts. It is significant that at such collieries the attendance and 
the level of earnings tend to be higher than prevail at collieries working 
longer hours and it is not suggested that earnings at such collieries are 
below the general level. In no other country is a twelve hour shift 
permissible, though the weekly limit in two countries is higher. They 
incline to the opinion that, from the standpoint of the coal industry, 
a. reduction of the existing level of hours would be a paying proposition 
and hold that, from all points of view, it would be in the best interests 
of the worker. They therefore recommend that the present daily limit 
be reduced to eight hours. 

Action in the Meantime. 

In the meantime, we have two further recommendations to 
make. The weekly hours of work above ground should be reduced 
to 54, the limit suggested in the case of perennial factories. The 
enforcement of this limit should not give any serious difficulty. At 
present the irregular worker does not work up to his limit, and 54 
hours is a long enough week for those who acquire regular habits of 
work. We also recommend that employers should make experi
ments during the period available to them before the further reduc
tion of the daily limit is made. In particular, we should like to see the 
possibilities of 10 and 9 hour shifts explored, as well as the more usual 
8 hour shift. The 10 hour shift is already in operation in more than 
one mine and it may well prove a useful halfway step, if the interval 
between shifts is properly utilised in. clearing the output of the earlier 
and preparing facilities for the later shift. 
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The Exclusion of Women. 
The second important change recently made in the law relating 

to mines is the introduction of the regula~ions for the prohibition of 
employment of women underground. Power to make such regulations was 
given in the Act of 1901 and renewed in 1923, but it was not exercised until 
1929 when, after long discussion, the Governor General in Council made 
the present regulations. Their effect is to exclude women from underground 
workings forth""~Yith, except in exempted mines, i.e., except in coal mines 
in Bengal, Bihar and Orissa and the Central Provinces and salt mines in 
the Punjab. In these exempted mines the exclusion is to be gradual; the 
employment of women underground after 1st July 1929 has been limited 
to a percentage of the total underground labour force, 29% in coal mines 
and 40% in salt, to be reduced by 3% and 4% respectively each year, so 
that after 1st July 1939 women will be entirely excluded from under
ground workings. 

Effects in Metalliferous Mines. 
The exempted mines included all but 3,000 women employed 

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

Effects in Collieries. 
In collieries, the immediate results of the regulation have 

exceeded expectations and the table below gives the relevant figures 
of average numbers employed. 

Women. 
I 

Men. 

Category of workers. 
1928. 1929. 1928. 1929. 

~ 

Undergro~d .. .. .. 28,408 21,880 68,727 75;022 

Open workings .. .. . . 8,019 7,945 9,443 10,793 

Surface .. . . . .. .. 13,445 12,652 36,097 37,366 

Total .. 49,872 42,477 1,14,2671 1,23,181 

The effects of this change must be increasingly felt as ti~e goes 
on, Lut in some directions are not difficult to foresee. First and Jmost 
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obvious is tb.e loss of wages to the women, ·for whom alternative employ
ment is not available and, where these are the wives or connections of 
the male workers, a corresponding reduction in the family income. 
Against this, in the opinion o£ competent observers, must be set the in
creased effort evoked by the ilew conditions and greater regularity of 
attendance on the part of male workers. If this proves to be the case, 
the change will be all for the good; but the adjustment is not likely to be 
easy and, for some years, special importance must be attached to pro
viding every possible method of increasing the miner's ~fficiency. We 
recommend that, in order to mitigate hardship amongst women excluded 
or about to be excluded from underground workings, employers should 
reserve for them vacancies occurring among surface workers, .wherever 
practieable. Secondly, since the work of women underground has 
been the loading of the eut coal into tubs, in future this work will have 
to be done by some other means, either by the coal cutter himself, by male 
workm·, or by machinery. Figures for 1929 show that the ·number of 
male [emden.; has inerea£Jed from 8,774 in 1928 to 12,592 in 1929, i.e., by 
1Li)'j~, GO Umt this <tdjustment should not be difficult. Thirdly, the 
relc,t:';e of so many women of the miners' families from the industry 
sholllrl make possible the raising of the miners' standard of home life, 
with a consequent increase in their efficiency, to the benefit of employer 
and employed. But this advantage will not be gained without effort 
on the part of the employer, for, unless condition" of life on the collieries 
are improved, miners will not bring their women to the mining areas when 
their power to earn iR gone, and these areas will not escape the evils result
ing from a marked disparity in the sex ratio. In our opinion the intro
duction of improvements is not only a moral obligation but is also dictated 
by the interest of the employer. 

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

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

Open Workings. 
~rhe regulations for the exclusion of women do not apply to 

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

Method of Selection. 

We have one other recommendation to make in connection 
with the exclusion of women. It is clear that the next year or two 
wi1I raise a difficult problem in the selection of those who are put out of 
work in compliance with the regulation. One mine at least has evolved 
a workable system, but, on the whole, insufficient consideration has been 
given to this matter and we think that, having regard to the consequences 
of exclusion to the individual woman, as well as to her family, the industry 
should devise a fair and workable system which could be recommended to 
managers faced with the necessity of excluding considerable numbers in 
the near future. To this end we recommend early joint consideration 
of the matter by representatives of the employers, the workers and the 
inspectorate. 

Age of Employme.nt. 

Under the present law, children under the age of 13 years may 
not be employed in mines either above or below ground and there are no 
half timers. We are of opinion that the starting age should be raised 
yet higher and, since no large number of young persons is employed, 
this could he done without detriment to the industry. We recommend 
that no child under the age of 14 years should in future be permitted 
to work in or about the mines. 

Incidence of Accidents. 

As is proper, a large part of the Act, and of the regulations and 
rules made under it, are directed to questions of safety. Up to 1923 the 
inspectorate was almost completely occupied with safety matters and, 
partly in consequence, this side of the regulating machinery is in advan.oo 

X 
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of that which deals with conditions of labour. The table below gives 
figures of accidents in mines since 1919 :-

Collieries. Other mines. 

No. No. No. No. 
Year. per per per per 

Persons 100,000 Persona 100,000 Persons 100,000 Persons 100,000 
killed. em- injured. em- killed. em- injured. em-

ployed. ployed .. ployed. ployed. 

1919 260 127 314 165 52 88 58 98 
1920 172 98 240 136 53 91 61 105 
1921 257 135 278 146 36 61 71 120 
1922 209 113 243 132 34 77 57 129 
192:~ 332 182 241 132 55 105 103 197 
1924 230 123 299 160 51 72 125 176 
1925 186 107 373 215 47 58 123 152 
1926 171 100 367 215 56 63 173 193 
1927 181 llO 457 277 66 63 256 246 
1928 218 133 455 277 41 40 228 220 
1929 194 ll7 445 269 72 69 227 218 

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

Reporting of Accidents. 

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

Training of the Miner. 

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

.Mining Boards. 

Th't Mines Act provides for the establishment of Mining Boards 
for the consideration of proposed legislation, settlement of disputes 
between inspectors and owners as to bye-laws and consideration of cases 
referred to the Board instead of to a court. These Boards have a govern
ment officer as chairman and, besides the Chief Inspector or his represen
tative, include two nominees of employers and two nominees of Govern
ment, of whom one is to represent the workers' interests. We recommend 
elsewhere that these Boards should be given the task of deciding the 
minimum assumed output to be taken for the purpose of calculating the 
wages of underground workers; having regard to this additional 
function and to our general view that the workers should be given a 
greater voice in the industry, we recommend that the workers should 
have the same number of nominees on the Board as the employers, 
and that these should be chosen by Government after consultation 
with the workers' organisations, where these exist. 

Courts of Enquiry. 

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

x2 
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relatives, employers and trade union representatives to appear and 
examine witnesses in an enquiry into a fatal accident. We think this 
desirable. We also recommend that in Section 22 the word " shall " 
be substituted for " may ", in order to make publication of enquiry re
ports obligatory. 

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

the ::;taff of inspectors employed is Bmall. It consists of one chief ins
pector, three inspectors, five junior inspectors and one electrical inspector. 
li'or the administration of the Mines Act, unlike that of the Factories Act, 
the central Government is responsible and appoints the inspecting staff. 
The Chief Inspcdor, whose jurisdiction extends throughout India and 
Burma, has hiH headquarters at Dhanbad, close to the main coalfields, 
and his elosc eo-operation with the provincial Governments, together with 
the posting of certain in:-;pectors at convenient centres in other provinces, 
has rmmlted in the satisfactory working of the system everywhere except 
in Burm:1. In that province it has not been possible to station an ins
pector permanently, and, even if there were no question of the separation 
of the province, it would, in our view, be desirable for the Burma Govern
ment to take over the administration. Inspections increased from 564 
in 1919 to 2,388 in 1929, the number of mines being practically the same. 
Until 1 H23, the Department was almost wholly concerned with technical 
and safety questions, but the Aet of that year increased its work in every 
direction. Since then there has been considerable strengthening of the 
staff and additional relief a11orded by the reduction in the number of coal 
mines since 192:-1. The exclusion of Burma should also be of material 
assistance. But the proper enforcement of the regulations dealing with 
the exclusion of women and of the new provisions regarding hours will 
necessitate. a larger staff and our recommendations as to wages may also 
involve some further expansion. We think that the matter should re
ceive early and sympathetic consideration. The mining community 
owes much to the high quality of the inspectors, and we would be 
reluctant to see any reduction in the qualifications required. But 
some of the work, such as inspection of quarries and more frequent 
checking of registers, might safely be given to a class of assistant inspector 
and we recommend that this possibility be examined : we also recommend 
that provincial and district public health officers be given the power and 
duty of inspection in regard to health matters. We desire to call 
attention to one further point in connection with administration. When 
substantial changes are made in the law, the industry is entitled to look 
to the Mines Department for assistance and advice as to measures 
which it is necessary to institute to conform to the new statutory pro
visions. We recommend that, in such cases, the Chief Inspector 
should take steps to confer with representatives of the employers and 
workpeople. 

Boards of Health and Welfare. 

We have dealt in another chapter with the general subject of the 
health of the industrial worker and have made recommendations for the 
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improvement of health administration by Governments and local autho
rities. It seems appropriate, however, to deal here with another form 
of health administration which is in force in two of the mining areas we 
have visited and which was evolved to meet their special :rrneds. Owing 
to frequent outbreaks of cholera and small-pox among the mining popula· 
tions and with the primary object of preventing these epidemic diseases, 
new sanitary authorities in the form of Boards of Health were consti
tuted during 1915 and 1916 by the local Governments for the Asansol 
and Jharia mines areas. The membership of these Boards comprises 
officials, non-officials and representatives of the mineowners and royalty 
receivers. Both Boards have been remarkably successful in their main 
task. Not only have health organisations been built up to deal with the 
prevention of diseases, but medical arrangements have been improved, 
sanitation has been controlled and the question of housing of labour has 
also received considerable attention. The Jharia. Mines Board, hav
ing more adequate powers, has perhaps made greater progress. In addi
tion, the Jharia Water Board, specially constituted for the purpose, has 
been able to provide a large and permanent protected ws,ter-supply, 
which is now distributed over more than two-thirds of the area under its 
control. These are admirable achievements for which the mineowners 
must be given credit, the whole cost having been met from self-imposed 
cesses on mvners and receivers of royalties. 

Extension of Health and Welfare Activities. 

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



CHAPTER VIII. 

Health in Giridih. 

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

Educational Facilities. 

Another activity of the Boards of Health and Welfare 
should be co-operation with the Government in uuproviug and extend
ing educational facilities. During our tour we visited a number of 
schools and heard a considerable amount of evidence as to the available 
educational facilities for the children of miners. In the Asansol area we 
came across a school run by the miners themselves, and evidence was also 
given of another such school in the Dhanbad area. W c were throughout 
struck by the fact that success depended very largely on the attitude 
of the company managers, and that, in some cases, colliery schools 
were attended only by the children of clerks and higher grade 
workers, especially where managers did not directly encourage the 
attendance of the children of actual workers. In the Giridih colliery 
area no less than 17 schools are being run, and the extent of education 
among the children was markedly in advance of other mining areas. 
The Superintendent of the East Indian Railway Colliery Department 
stated that the management had exercised a form of compulsion in the 
matter of education for more than a generation, but that the miners now 
willingly send their children to school. In the Jharia area, where many 
different companies are involved, no such scheme operates and, indeed, 
the number of schools, both Government and colliery, has fallen since 
1927 from 99 to 88. In his most recent report, the Chief Inspector of 
Mines emphasises the absence of any concerted movement in this area 
to bring the children of the workers under the provisions of the Bihar and 
Orissa Primary Education Act of 1919, although children under 13 
years have been excluded from the mines since 1924. In view 
of this fact and as alternative employment for even the older children is 
scarce, we would press for the introduction of compulsory primary educa
tion in the coalfields. We have suggested elsewhere that Government 
·should adopt the British practice of giving percentage grants towards 
expenditure on health and welfare measures, and this method 
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might be extended to approved activities of Boards of Health and 
Welfare in relation both to health and welfare and to educa~ 
tion. In the salt mines of the Punjab no educational facilities are 
provided either by the Salt Revenue Department or by the Punjab Govern
ment. There are, however, District Board Scheols both at KheWl'a 
and at Dandot, and an infant school at Warcha. We suggest that the 
Salt Department and the Punjab Government should co-operate with 
a view to the introduction of compulsory education in the Salt Range, 
We agree with the Chief Inspector of Mines that, in the case of the here
ditary salt miners of Khewra, there is a field for the introduction of ele
mentary education for both boys and girls on lines suited to their special 
circumstances and geographical isolation. 

Conclusion. 
Before we leave the mines, we wish to emphasise the 

fact that many of our recommendations, while designed to benefit 
labour, should equally benefit employers. In India, minerals and 
especiaiiy coal are so disposed that a large output per head should be 
possible. Such output is not obtained, nor can workers with a low 
standard of life be expected to produce it. Improvement in the standards 
and efficiency of the workers will solve many of the difficulties of the 
mining employer and must be secured by better health, shorter and more 
11egular hours and more mechanical assistance. We are convinced that 
Qur proposals and better organisation will bring about a substantial 
improvement in the economic position of all engaged in the industry. 
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CHAPTER IX.--RAJI,WAYS. 

In this and the following chapter we deal with questions affecting 
labour on railways. During the three quarters of a century of their 
existence, service co:aditions have been created which now constitute 
numerous and varied problems requiring special attention. In this 
chapter are indicated the extent of the railway systems and the nature 
of the administrations responsible for their working. We describe the 
methods of recruitment of workers and recommend more extensive 
use of employment officers and selection committees with a view to the 
elimination of eomplaints regarding appointments and promotions. We 
deal with the lack of uniformity in holiday and leave rules and go on to 
discuss in some detail questions ol' wages, including methods of pay
ment, standardisation, provident funds and deductions from earnings. 

In the following chapter we refer to hours of employment and 
to the desirability of giving fuller effect to the provisions of the ratified 
conventions relating to houn.; of work and rest periods. ~nggestions 
are made for dealing with appeals against disciplinary actions with 
a view to removing wievances about inseeurity of service, and then pro
posals for improved methods of regulating the relations between admin
istmtions and worker:-; are dismu;sed at some length. We make recom
mendations for Betting up joint !:!tanding machinery, including Local and 
Divisional Committees, Railway Councils, a Central Board and finally 
a Tribun11.l to which reference may ultimately be made in the event 
of preceding negotiations not resulting in a settlement. The chapter 
ends with a reference to health and welfare activities and to other 
matters which are dealt with in greater detail elsewhere in our 
Report. 

Railway Systems. 

Railways in India cove.r a wide expanse, the total route mileage 
of 41,000 miles being in excess of that in any other country sa.ve the 
United States of America. With a total staff of over 800,000, the rail
way administrations are the largest employers of organised labour in 
India, and their working policy as regards wages and other terms of 
employment reacts to some extent on industrial labour conditions through
out the country. The earliest railways in India were short lines con
structed in the vicinity of Bombay, Calcutta and Madras between the 

. years 1853 and 1856 by companies incorporated in England. It was 
not long, however, before the Government of India definitely adopted 
the policy of direct construction and ownership, and although a system 
of construction and management by the agency of companies continued, 
there has been a gradual change-over, until now 72 p~r cent of the total 
route mileage is owned and 45 per cent is directly managed by the 
State. For statistical purposes, Indian Railway systems are divided into 
three classes, namely, Class I, where the gross earnings of the system 
reach Rs. 50 lakhs in a year ; Class II, where they are less than that 
amount and more than Rs. 10 l~hs, and Class III, where they are not 
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more than Rs. 10 lakhs. Class I systems have a total route mileage 
of 37,000, and the others of 3,000 and 1,000 miles respectively. 

In accordance with our terms of reference, our enquiries have 
been limited to the lines running through British India only, thereby 
excluding from our survey two Class I railways with a route miler.ge 
of 2,000 miles and employing about 23,000 workers. Of the remaining 
twelve Class I railways, five are state-owned and state-managed, five 
are state-owned and company-managed, and two are both owned and 
managed by companies. We have received written evidence from each 
and in addition have had the advants,ge o£ hearing evidence given on be
half of nine of the administrations and of workers' organisations connect
ed with eight of them. Our arrangements did not permit of oral evidence 
being taken in connection with the two company-owned railways or 
the smallest state-owned company-managed line, employing between 
the three about 50,000 workers and covering a route mileage of less than 
4,000 miles. There was also submitted to us written and oral evidence 
from the members of the Railway Board, and we desire to express our 
appreciation of the assistance rendered us by them and by railwaymen 
generally, while making detailed enquiries into the working conditions on 
the different :railways. 

Railway Administration. 

Before proceeding to ~tate the result of these enquiries, it is 
necessary to refer to the position occupied by the Railway Board in the 
administration of Indian railways. Control over the operations of the 
railway companies was at first secured through the appointment by the 
Government of India of consulting engineers and later through adminis
trative and secretariat appointments in the Public Works Department 
of the Government of India. A Railway Board was constituted in 1905 
and reorganised in 1922 when a Chief Commissioner was appointed to 
act as President without being liable to be over-ruled by his colleagues 
on the Board. In 1924 a Financial Commissioner was added and from 
that date until the spring of 1929 the Railway Board consisted of four 
members, one of whom dealt with general administration, personnel 
and traffic subjects. The transfer of more :railways from company to 
State management and the increasing complexity of the labour prob
lems necessitated the addition to the Board of a special member to 
deal with questions concerning staff in general and labour in particular. 
This member has the assistance of a Director and Deputy Director o£ 
Establishment and since 1929 the problems of railway labour have been 
receiving special attention. . 

The Railway Board is directly responsible to the Government 
of India for the administration of state-owned railways managed by the 
State and have complete administrative authority over the general 
managers or agents ofthese railways, to whom considerable powers have 
been delegated. Within the grants at their disposal, the agents are 
competent to create most of the higher subordinate and all the lower 
posts and to grant additional pay to individuals; they also have full 
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control over the non-pensionable subordinate establishment in matters 
of appointment, promotions, dismissals, leave, etc. In the case o£ 
company-managed railways, the agents are primarily responsible to 
their respective Boards of Directors, who enjoy extensive powers in 
administrative questions. In financial matters their powers are on a 
par with those exercised by the agents of state-managed railways and 
the budget demands of company-managed lines are subject to scrutiny 
and approval by the Railway Board. In establishment and labour 
questions, the Railway Board states it is not in a position to enforce 
its policy on the company-managed railways. It can suggest reforms 
and improvements, but the men employed on such railways are the 
sm:v<mtR of the companies eoncerned and, while it has been the 
custom for company-managed railways to give due consideration 
to tlw suggestions of the Railway Board, there has been no 
nniformii1y of pmctie(~ in the treatment of labour matters. There 
are factor;.; peculiar to each railway which have an important 
bearing on the conditions of labour pertaining to that particular 
line. Among these are the length of the railway, the territories 
through which it passes, the climatic, ethnological and other 
features peculiar to those territories the intellectual and industrial 
progress made by the people living therein, the scope sucl1 progress 
affords for the satisfactory recruitment of railway labour and the other 
avenues of employment open to labour. Not less important are varia
tions in the nature and extent of the traffic available and in the earning 
capacity of one railway as compared with another. As an offset to these 
factors may be placed the natural tendency for each railway to be 
affected by any scheme of improvement in conditions on an adjacent 
line, a tendency strengthened by the workmen's associations which are 

. not slow to claim, and press for, the extension of similar schemes to 
their railway. The general working policy of the Railway Board, as a 
central controlling body representing the Government of India, acts 
as a co-ordinating force, while the Indian Railway Conference Associa
tion, to which we refer later, also makes its influence felt when labour 
.questions affecting more than one railway are under consideration. 

Recruitment of Labour. 
We now proceed to a detailed examination of the conditions 

obtaining on Indian railways and of the problems to which they give rise. 
The supply of labour available locally is generally in excess of require
ments, except in outlying areas where the local supply is supplemented 
by immigrants from distant parts. Temporary labour required for the 
·Construction of new lines or on large open-line works is usually recruited 
locally or imported by contractors to whom such works are let out on 
()Ontract. These workers, however, form only a small proportion 
of the great body of labour employed on railways. The main classes 
of employees engaged in the maintenance and running o£ railways 
may be divided into three groups, namely :-(1) labour employed in the 
-engineering de,pa.rtment on the maintenance of the permanent way ; 
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(2) labour employed in the transportation and commercial departments, 
including station, running and shed staffs ; and (3) labour employed 
in the workshops of the mechanical department!!. 

Engineering. 

The engineering department gives employment to the largest 
single class of labour, namely, gangmen who are largely unskilled and 
consist mainly of hereditary agriculturalists with a decided preference 
for agricultural work. As a result, being generally recruited locally, 
they are inclined to absent themselves at sowing and harvest seasons 
in order to work on the land. They are engaged by the permanent 
way inspectors who also appoint the semi-skilled workers. The skilled 
artisans are partly recruited by these inspectors or by wor-~s __ s_l1~--- _ 
ordinates concerned. We recommend that proper registers be kept of 
all workers appointed to this department and that inspectors and other 
officers concerned should be required to report appointments and dismissals 
without delay for entry in the registers. These registers should be 
regularly examined by administrative and personnel officers with a view 
to ascertaining whether the labour turnover is larger than it should be 
and, if so, to taking immediate steps to remove the causes. 

Transportation and Commercial. 

The transportation and commercial departments cover a wide 
range. Porters and other unskilled workers about the stations are 
usually recruited by station masters or traffic inspectors. The latter 
also appoint pointsmen, signalmen, shunting porters and other 
semi-skilled labour, while artisans and other skilled workers are 
appointed by senior subordinates. We recommend that, as in the case of 
the engineering department, appointments to and dismissals from all 
these posts be reported and proper registers kept and examined. 
Similar procedure should be adopted for the appointment of fitters, 
cleaners and similar workers in the locomotive sheds. vr e further 
recommend that firemen, shunters and drivers should be selected 
for appointment and promotion by selection boards or commit
tees as is already the practice on some railways for signallers, 
388istant station masters, guards, goods and coaching clerks, and other 
literate employees who are required to pass examinations. We are 
informed that the system of recruitment by selection boards or com
mittees is now being more generally adopted in the case o£ the staff 
required to fill those categories classed as literate and also classes in 
which employees start as apprentices. This system should tend to 
eliminate possibilities of personal bias and favouritism. We therefore 
recommend that it should be put into force on all railways in connec
tion with both recruitment and promotion of employees in all these 
classes. We welcome the increasing provision of opportunities for 
training and apprenticeships as the extension of these facilities will 
be of immense assistance in securing increased efficiency. Sons and 
other near relations of railway servants, particularly those living in 
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railway colonies, have a special claim to enter the service, and we 
therefore recommend that, wherever possible, facilities for suitable 
education and training be afforded them. Elsewhere the question of 
education of workers and their children is dealt with ; but, in view of the 
policy formulated by the Railway Board as the result of the recent 
enquiry by an officer of the Indian Educational Service, our opinion 
is that existing facilities should be continued until such time as suitable 
alternative provision is made. 

Mechanical Workshops. 

The other important class of railway servants to be considered 
is that engaged in large workshops, usually locomotive, carriage and 
wagon shopR, where labour is recruited as and when required. 
The supply of unskilled labour i,'J plentiful, and the general prac
tice is for candidates to be appointed by works managers on the 
recommendation of foremen. It appears that, as a rule, semi-skilled men 
arc recruited by promotion after acquiring some skill and experience in 
the unskilled ranks, and some ultimately develop into skilled workers 
earning promotion according to merit. Other skilled labour is obtained 
from outside applicants trained in particular trades and, to a small but 
increasing extent, from apprentices drawn from literate or semi-literate 
classes nnd trained in thr, shopH for periods of from four to six years. Un
like the maintenance staff and thmm grades who perform their duties along 
the lines under conditions that make the adoption of new methods of 
recruitment difficult, if not impract,ieahln, large bodies of workshop 
employees arc concentrated in particular centres and live and work 
tmder conditions that lend themselves readily to improved systems 
of recruitment . and u,ppointment. Already the recruitment of 
labourers n.nd artisans in some of the mechanical shops is arranged by 
labour bureaux. These, with the assistance of the works managers 
and foremen eoncerned, select men who, after suitable tests under 
the supervision of employment officers or assistant employment 
offieers, are rated according to ability by these officers and appointed 
accordingly. We believe that this system could be developed and, 
together with the system of selection boards or committees already 
mentioned, would enable almost all the employees in the larger work
shops and many of the lower paid workers at large stations to be 
recruited, a.ppointed and promoted in a manner that would go a long way 
towards removing grounds for complaints of favouritism and bribery. 
These principles, if more widely applied, should prove of the 
greatest value, not only to the workers in the lower grades, but 
also to the supervising and other staffs against whom complaints 
are made. · It is naturally difficult to obtain direct evidence from 
either givers or takers of bribes, but there is a widespread belief that 
employment and promotion can be materially assisted by methods 
which ought not to be possible in highly organised services. The 
elimination of bribery depends most upon the spread of knowledge and 
the development of character. Its complete elimination, therefore, 
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will take time, but the railway administrations can materially assist by 
making known to all employees and applicants for employment that 
tmder no circumstances should bribes be offered. All new ent.rants should 
be handed a printed statement of their duties and rights in the service, 
which should .also contain a warning to the effect that evidence of the 
giving or receiving of bribes will result in the services of those concerned 
being summarily terminated. The general adoption of regular scrutinies 
of registers of lower grades of labour and the appointment and promo
tion of as many grades as possible with the aid of labour bureaux 
and selection boards should greatly assist in removing causes for 
<lomplaint. 

Medical Examination. 

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

Racial Discrimination. 

A substantial amount of evidence was put before us on the sub
ject of racial discrimination. So far as railways are concerned, the term 
is generally used to denote discrimination in respect of appointments. 
pay, promotion and other matters in favour of Europeans or Anglo
Indians; in the case of the latter, communal discrimination 
would be a more accurate term. When the railways were being built 
up, the officers and responsible subordinate grades were filled almost ex~ 
elusively from these classes, and in very early days educated Indians 
did not seek employment of this character. Until recent years, prefer
ence was shown in respect of appointments and other matters to 
Europeans and Anglo-Indians on all railways and particularly on company
managed railways. With the question of recruitment of officers we are 
not directly concerned, but it may be remarked that the policy of Indiani
sation laid down by the Royal Commission on the Superior Civil Services 
in India in 1924 is now followed. The main field of controversy now is 
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that of a.ppointment to the better-paid subordinate grades. The pre
sent position is illustrated in the following table relating to twelve Class 
I railways: 

Class of employees. Europeans. 

Gazetted officers .. .. 1,394 

Subordinates drawing Rs. 250 
per month and over .. 2,045 

Subordinates drawing less than 
Rs. 250 per month .. 1,397 

4,836 

.. ·. ,----,----Hindus,:-,--------------------------
1--- Muslims· 

Anglo- and other Total staff. 
Indians. Indians. 

160 IH9 2,073 

8,777 2,935 8,757 

10,064 736,465 747,926 

14,001 739,919 758,756 

It has bl)<m st;tted to ufl thr1t particular grades of railway service are
res\'rved, in prn.etiee i[ not by rule, for Anglo-Indian:; and that other 
luJianR r-;eebng ('mploym(·nt of tlmt type have to enter on lower pay. 
J>artly in con.scqnenee of thi,';, the former elass receives advantages in 
resped of promotimt and other matters which are not open to all. On 
behalf of the Anglo-Indians it has been urged that they have a higher stan
dard of living than other Indians, and that they cannot enter at the lower 
level-s. 

The Government of India have declared their policy to be the 
elimination of racial discrimination, and we have been supplied by the 
R~il-way Bourd with a memorandum detailing the steps which have 
been t~ken and will be taken to give effect to this policy. So far 
as those in the service are concerned, the memorandum observes 
that it is not practicable to withdraw concessions from those who 
enjoyed them before the policy of the elimination of racial discri
mination began to be actively pursued, and this position is not seri
ously disputed. The question of future recruitment stands in a differ
ent category. Here the ordinary principle of recruitment solely on the 
basis of merit without regard to race or community, is modified in two 
direction't'l~ In the first place, the Government of India, in order to. 
secure adequate representation of minority communities, have adopted the 
policy of reserving one-third of the vacancies in any competitive examina
tion for the redress of marked communal inequalities. In effect this 
policy means that if the minority communities (i.e., Musalmans, Sikhs 
and others, including Anglo-Indians) do not obtain a third of the vacan
cies by simple competition, candidates belonging to these communities 
who are qualified may be preferred to better qualified candidates of the 
majority community. In the second place, the Government of India 
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have laid it down that " no step should be taken which would produce 
a sudden and violent dislocation in the economic life of the Anglo-Indian 
community" and. that "in order to avert this danger, care must be taken 
in the preparation of schemes for recruitment to the subordinate rail
way services, not to impose conditions which would in effect seriously 
restrict the opportunities of employment on the Indian Railways which 
Anglo-Indians at present enjoy." Our difficulty in dealing with this 
question is that both of these principles are based on considerations which 
lie entirely outside our scope. They have been evolved with reference 
11,0t to labour but to political issues. In consequence, we are 
not in .a position to review the question as a whole ; this must be the 
concern of those who are responsible for general policy, i.e., of the 
framers of the constitution, of Governments and of legislatures. We 
would urge, however, in the interests of labom, the importance of 
doing all that is possible to remove what is at present a constant source 
of discontent and bitterness. The Government of India recognise that 
the second of the two principles does not stand in the same category as 
the first, in that the elimination of the discrimination involved in 
it is their definite policy. We believe it to be in the interests of aU 
concerned that definite steps be now taken which will lead in a 
specified term of years to the progressive elimination of any form of 
discrimination as regards both appointments and promotions to all 
grades and classes, thus providing simultaneously for an increasing number 
of appointments and promotions of members of other communities. AU 
comm1mities would then know precisely where they stood and every 
year would thus see progress towards elimination. 

Holidays and Leave. 

We now turn to questions relating to holidays and leave. The 
position is complicated by the partiaJ application of the Fundamental 
Rules and the introduction of various sets of leave periods that differ,. 
not only between railway and railway but also between similar depart
ments in the same railway. The distinctions drawn between higher and 
lower grades are very marked, as also are those between monthly and 
daily-rated servants. In the large workshops where, as a rule, labourers. 
are on daily rates of pay, it is customary to allow workers about 15 holi
days on full pay : on one railway the number falls as low as 6, in another it 
rises to 20, and in yet another regular attendance may result in 29 holidays 
on full pay, in addition to the prescribed weekly rest day and some local 
holidays for which no pay is given. In one large workshop workers 
employed on monthly rates have leave..,determined according to scales 
of pay; a worker of one year's service drawing less than Rs. 21 monthly 
is not eligible for leave, but in common with others gets 15 holidays with·· 
out deduction of pay ; a worker in receipt of Rs. 45 monthly or over is 
eligible for 15 days' casual leave annually on full pay, one day's privilege 
leave on full pay for eleven days' duty, sick leave on half pay and special 
leave not exceeding six months on half pay. Yet in a similar large 
workshop not many miles away under the same administration, the same 
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type of worker earning Rs. 45 monthly or over is not entitled to leave but 
gets 15 holidays. Other railway workers also are said to be allowed gazet
ted holidays according to the exigencies of the service, which in effect means 
that they are not allowed to persons whose duties are connected with the 
movement of trains. To compensate for this, labourers employed in sheds 
and train-examining stations, station menials and others usually placed on 
the same footing as workshop employees, are entitled to about 15 days' 
casual leave in lieu of holidays ; but, owing to the lack of reserve and 
other reasons, such leave is not always obtainable. Indeed, it is evident 
that many workers never receive any leave, although their duties require 
them to be on call every day of the year. On state-managedrailways, 
several classes of monthly-rated menials earn leave under the Fundamental 
Rules, subject however to the condition that 'no extra cost 'is imposed 
on the State. Yet on one of these railways, formerly under company 
management, office menials of one year's service continue, under the old 
rulm.; which were modelled on the ]\mdamental Leave Rules, to be 
entitled to a month's lea.ve on full pay, and other members of the menial 
staff are entitled to the leave privileges accorded to subordinate 
s~a.ff. 

Revised Leave Rules. 

The rules applicable to subordinate sta:ff on state-managed 
railways differ widely from those obtaining on company-managed rail
ways. If the lea.ve terms applicable to the subordinate staff, on state
managed railways in particular, were effective, in our opinion they would 
be too liberal and require revision. We do not believe it was the inten
tion of the framers of the Fundamental Rules that they should be capable 
of application to all classes of railway servants. In the recently revised 
leave rules issued for Government servants employed in the Railway 
Department, an effort has been made to bring railway practice more 
into line with railway service requirements. The 'no extra cost' 
condition is no longer to serve as a bar to lower grade employees taking 
leave, although such leave will not be cumulative. Provision has been. 
made for leave on full pay, graduated according to service, for all workers 
of three or more years' service, with an amount of specified leave on half 
pay under medical certificate. We are of the opinion, however, that the 
leave rules are capable of further improvement, and recommend 
continued examination o£ the whole subject in consultation with re
presentatives of the workers. In the workshops, for instance, e:m,ployees 
are able to avail themselves of the many gazetted holidays with full 
pay, while this privilege is not possible for workers in other branches, 
most of whom for various reasons are unable to take full advantage 
of such casual leave as is permissible in lieu of holidays. In our opinion, 
these and other different conditions of service should be taken into 
account in framing and determining leave rules. Under the new rules 
the grant of leave continues, subject to the exigencies of the service ; 
it cannot be claimed as a right and may be withheld in cases of irregular 
attendance, An employee's right to leave must naturally be subject to 
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certain qualifications and limitations, but these should be more clearly 
defined. Irregular attendance, for instance, should be defined and, 
where the exigencies of the service at any time prevent an employee from 
going on leave, it should be made available to him at a later time. Workers 
complain of the delay in dealing with applications and of the difficulty 
in obtaining leave. The administrations in reply state that this is due 
not so much to inadequacy of relieving staff as to the general desire of the 
workpeople to take leave about the same time, e.g .• during the marriage 
season. Workers must recognise that leave cannot always be granted when 
desired, but the administrations should endeavour to maintain reserves 
adequate to meet requirements spread over the year. Whether leave 
should be taken within a year or allowed to accumulate, or whether both 
systems should operate according to the preferences of different classes 
of employees, are matters capable of mutual settlement between the 
administrations and the workers or their representatives. Where it is 
possible to arrange for leave to be cumulative, we incline to the opinion 
that such leave should not accumulate 'for more than three years, i.e., 
if a worker is entitled to lO days leave per annum, the maximum leave 
obtainable at one time should not exceed thirty days. Special cases 
may require special consideration, e.g., men serving in outlying areas, 
such as Assam and Burma, and servants with long and approved service 
under special circumstances might, in the discretion of the administra
tion, be given special leave without pay. Ordinarily, however, it should 
be possible to arrange for employees, after one year's continuous service, 
to be given the opportlLllity of annual leave, if desired. 

Labour Costs. 
We now proceed to a review of the position as regards wages. 

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

L 
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allowances as stated, but not bonus contributions to the provident 
funds or gratuities :-

Total Per I Total Per Average 
Department. staff as cent of cost for cent of monthly 

above. total. September total cost per 
1929. cost. worker. 

---··-··-·~·-·-··--------~~-·-· ----------··· -·------· --------~ 
liJnyineering, i.e., Perma- Rs. Rs. 

nent Way and related works 
staff .. .. .. 244,310 33 44,31,940 17 18 

l'ransportation, i.e., Train, 
Loco. running and relative 
Htaff in yards and Loco. 
sheds .. .. . . 145,558 19 71,11,709 27 49 

Commercial, i.e., staii at sta-
tions and in Goods sheds .. 118,657 16 45,46,240 17·5 38 

Mechanical Workshops, i.e., 
Loco., Carriage and Wagon 122,437 17 50,49,155 19 41 

Electrical and 8ignal .. 22,293 3 8,86,799 3·5 40 

Stores, Medical, Accounts, 
etc. .. .. . . 50,273 7 16,53,251 6 33 

Office Staff at, Head and 
Divisional or District Offices 
only, excluding wOT·kshops :~8,20!) 5 26,62,271 10 70 

Total .. 741,737 100 2,63,41,365 100 

I 
35 

··--

This analysis shows that, while the engineering departments 
formed one-third of the total subordinate staff, their pay amounted to 
only one-Rixth of: the monthly wages bill, with an average of Rs. 18 
per worker. The transportation and commercial departments gave 
employment to rather more than one-third of the staff, with 1\n aver
age pay of Rs. 44 per worker. The loco., carriage and wagon workshops 
with the electrical and signal departments absorbed one-fifth of the 
staff with average pay of Rs. 40 per worker. Excluding office staff, the 
average pay of the subordinate staff for September 1929 came to nearly 
Rs. 34. Rince then increased rates of pay have been granted to lower 
paid workers on four railways, which will raise the overall monthly aver
age to a small extent. In addition to the cash earnings of railway 
workers, there are a number of perquisites or payments in kind, e.g., free 
quarters, uniforms and clothing, which are mainly dictated by service 
requirements, and free passes, free medical attendance, educational and 
other concessions. It is not possible to place a value on these without 
detailed enquiry as to the extent to which such payments in kind are 
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actually -received. The same may also be said of bonus additions t(ll 
provid(')nt funds and gratuity benefits, especially as we are informed that, 
only about one-third of the workers are actual subscribers to Railwa:r 
Provident Funds. The cumulative value of these concessions and addi
tions to ordinary wages is considerable, and those railway workers in· 
receipt of them undoubtedly have advantages enjoyed by fmy indu~trial 
workers. We have been furnished with comparisons of rates of wa~es· 
ruling in different industries and deal with this question in another section· 
of our Report. Here we need only express the opinion that railway 
service is becoming increasingly attractive, with the result that not only 
is a better type of applicant available, but the supply generally is in excess 
of requirements. 

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

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

Revisions of Wages. 
We have been supplied with statements regarding revisions of 

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

L2 
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which were merged in the general revision of 1920. Figures are given 
for each of six railways (A. B. C. D. E. F.) operating in different parts 
of the country and take no account of grain compensation or other 
allowances:-

Pre-war 
Percentage increase on railways with headquarters in 

monthly rates 
of pay. Punjab Bombay Bengal Madras 

----·-
Rs. A B c D E F 

10 70 70 55 60 50 35 
15 73 73 53 53 67 47 
20 6~ ,) 65 50 50 55 40 
25 52 52 52 52 44 48 
30 50 50 50 50 37 40 
35 51 51 51 51 37 34 
40 50 50 50 50 35 37 

In the case of some railways, where workers were receiving 
Rs. 6 and under, wages were raised toRs. 12 in 1920. 

In view of the fall in the cost of living in recent years, 
there was, in tl1e opinion of the Board, no occasion to undertake a further 
revision of a general chai:actcr, although pay meantime has been im
proved in individual grades and classes, the resulting cost in the aggre· 
gate being considerable. We are also informed that an officer placed 
on special duty with the Railway Board reported, after a.n enquiry, that 
:in the revisions of scales of pay immediately following the war, railway 
employees had fared appreciably better than local Government 
employees on corresponding rates of pay. The numbers of grades and 
varying scales of pay rising on an incremental basis, as well as promo
tions from one grade to another, make it difficult to give a detailed com
parison of increnses in wages. We have been furnished by the Railway 
Board with statements showing scales of pay of important daHses. From 
these we have selected gangmen, pointsmen, ticket collectors and signal
lers as representative of workers whose wages are not materially affected 
by overtime, mileage or other allowances. In the Appendix to this 
chapter we give a comparison of the minimum scales of pay of these selected 
grades on the six railways included in the above table. This statement 
shows the minimum rates ruling in 1914, 1921 and 1929; but, as these 
rates in some cases apply only to certain sections of the lines, we have given 
both the minimum and the maximum scales in force in 1929 before the 
recent revisions sanctioned by the Railway Board came into effect. 

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

Increase 
per 

1913·14. 1928·29. cent 
over 

1913-14. 

----------

Route mileage 30,533 34,689 14 

Passenger miles (in millions) 15,707 20,705 32 

Ton miles (in millions) .. 15,213 21,209 39 

Working Expenses (in lakhs) Rs. 3,129 6,961 122 

Number of employees (excluding construe-
tion and contractor labour) .. 597,4J5 751,808 26 

Cost of above in lakhs Rs. 1,362 3,726 173 

Cost after allowing for increase of 26% in 
number of employees . . . . Rs. 1,715 3,726 117 

These figures cover all staff, superior and subordinate, permanent 
and temporary, employed on open line, excluding construction staff 
and all contractors' staff. The 1928-29 figures, however, include bonus 
contributions to the Provident Fund and gratuities not debited in 1913-14 
and to that extent differ from the pre-war year's figures. Nevertheles11 
the comparison bears out the Railway Board's estimate of the increase in 
labour costs and gives an indication of the increase in earnings of 
I'ailway workers since 1914. On the other hand, the index figures of the 
cost of living published in the Labour Gazette of the Government of 
Bombay indicate a fall in the percentage increase over July 1914 from the 
192(;) average of 90% to an average of 48% for 1929 and to 22% at the 
end of 1930. Although the position of railway workers geMr~l,ly 
would appe~;~.r to have improved considerably in recent years, al'! re~rqs · 
~lil;!, ~ !Japacity and buying power, the Railway Board reco~~ 
·1;~:6 ~~d..staJ:ldards are being raised, and what would have bee;n 
z,eg~d,e~,~. ~}iisfactory even ten years ago is no longer sufficient. E;,trly 
i,JJ. ~~9,-~herefore, they .set on foot a systematic examination of .the serviqe 
co.fi4~.t~ons of lower paid. employees, with the result . th~:tt revised scales 
of pay for. these employees have been sanctioned and put into effect on 
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three of the state-owned and state-managed railways at an estimated 
annual cost of Rs. 26 lakhs per annum. Revisions of pay have also been 
sanctioned for two of the company-managed railways, involving addi
tional expenditure of over Rs. 6 lakhs annually, anditis stated that ~~e
where similar improvements are under discussion. Moreover, enqmr1es 
as to the pay of other subordinate employees on scales higher than those 
recently revised or under revision have been instituted. We appreciate 
the difficulties caused by the present depression in trade and realise that 
the extent and rate of the desired improvements are conditioned by the 
ability of the railwayR and of traffic to bear the additional expenditure 
required. It must be kept in view, however, that of 75,900 employees 
on the twelve Class I railways under review on 31st March 1930, 408,000 
or 54% were in receipt of less than Rs. 20 per month. We recommend, 
therefore, that the claims of low paia workers to improved wage standards 
should continue to reeeive careful consideration from the Railway Board 
and the administrations concerned. 

Methods of Payment. 

Except for piece-work, which is in vogue to some extent in the 
worbhops of several railways, wages are rated by the day or by the 
month. AR almost all wages are paid monthly, workers generally can 
be divided into those daily-rated monthly-paid and those monthly-rated 
monthly-paid. The workers in the low., carriage and wagon shops are 
practically all daily-rated, with the exception of those eJ?lployed in certain 
shops of two railways, who are monthly-rated. It has been urged that 
all workers should be monthly-rated so that those now daily-rated may 
be entitled to all tl1e privileges open to monthly workers, including liberty 
to join provident funds. Already in some oases provision is made 
allowing dai1y-rated workers to join provident funds, and lately orders 
have bee.n issued under which daily-rated workers in state-managed 
railways, after three years' service, will be entitled to a month's notice or 
a month's pay in lieu of notice. As few workers in other branches of 
the service are daily-rated, we recommend that, after twelve months' 
continuous service, all employees should be monthly-rated and, as soon as 
practicable, made eligible for all the service privileges to which monthly
rated employees are entitled. In connection with proposals we make 
elsewhere, we should observe that we do not consider the monthly
rated status incompatible with payment at shorter intervals than a 
month. 

. We are informed that enquiries are being made with a view to 
. improving the system of grading in cases where incremental scales of 

pay are in force in order to meet complaints that increments are too small 
and' blocks in promotion prolonged. Time-scales, i.e., fixed periodical 
increases, are in force in some departments and not in others. We 
'con~ider these enquiries should be extended to cover the comparaitive 
m~r1~s of the syst~m of time-scales and that of beginners' rates increasing 
Withm a short penod to fixed standard rates. The latter system appears 
to us, under existing conditions, to be suitable for application to certain 
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classes of railway workmen, e g., those engaged in maintenance of per· 
manent way and works and in certain departments of workshops. In 
other branches of the service there rna y be difficulties in effecting changes 
in established custom, and we agree there is much to be said for a system 
which, by the grant of increments for approved service, encourages the 
able and willing ·worker to attain higher standards of skill and efficiency, 
with increasing rates of pay. Under either system the worker must 
be satisfied he is getting a fair deaL The same may be said of the 
different systems of piece-work and payment by results that have been 
introduced in several railway workshops. They provide additional 
incentives to the industrious and capable workman to improve his 
output and increase his earnings. So long as it is understood that 
changes in method provide the only justification for alterations in bases 
of calculation (except in the event of mistakes clearly apparent to both 
employer and employee), we consider there is room for extension of 
bonus and similar systems in railway workshops generally. 

Standat'disation of Wages. 

We have been informed that more than one administration has 
already standardised wages, as far as possible, for all grades of employees 
in each area., with minimum and maximum rates of pay for each class of 
each branch of the service. But, owing to the different conditions exist
ing in various parts of the country, standard rates of pay have not bee:Q 
fixed for the railways as a whole. Here. ••s elsewhere in the evidence 
we find indications that replies to our enquiries have been made on the 
assumption that the practical difficulties in the way of standardisation 
on a national basis rule out the possibility of hn'ger measures of standard
isation than have been attempted hitherto in this country. The Railway 
Board shows a better a"ppreciation of the position. In referring to the 
benefits derived from organisation on a divisional basis, they state that 
standardisation of wages on such railways is aimed at, due regard being 
paid to local conditions, and that it is probable the tendency towards 
standardisation will become more marked as time goes on. liVe believe 
it is possible to extend this further and recommend that additional steps 
be taken to fix standard rates for similar classes and grades of labour, 
subject only to variation in districts where there are material differences 
in economic conditions. Existing disparities in wages and service con
ditions, for instance, at centres which are the termini of more than one 
railway and in workshops not far from each other should be examin
ed, and, wherever possible, action should betaken to remove discontent 
caused by the present inequalities. 

Provident Funds. 

Complaints have been made of the working of Provident Fund 
Rules, in particular that all employees are not eligible for membership. 
Provident Funds have been established on every railway in India, except 
one employing only 2,278 workers. Exclusive of staff employed on 
construction, there we:re 819,000 railway employees in India on 31st 
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March 1930, 465,000 or 56% in connection with state-managed railways 
and 354,000 on other lines. The following statement gives figures 
of those in receipt (1) of less than Rs. 20 per month and (2) of Rs. 20 or 
more and also shows the numbers of subscribers to the State Railway 
Provident Fund and other Railway Provident Funds on 31st March 
1930:-- . 

Railways. 

--- . - -- -·~~-~----

'tiL tO 8 
0 thers 

Totals 

2 Class I 1 
R est 

.. 

.. 

.. 

.. 

.. 

All-India Railway employees. 

In receipt In receipt 
of less ofRs. 20 
than p.m. Total. 

Rs. 20 or more. 
p.m. 

-·~-~---- ------- ---

240,0]1 225,445 465,456 
207,054 146,548 353,602 

447,065 371,993 819,058 

408,ll3 350,796 758,909 
38,952 21,197 60,149 

Provident Fund subscribers. 

In receipt In receipt of less of Rs. 20 
than Total. 

Rs.20 p.m. 
or more. p.m. 

2,109 138,593 140,702 
9,308 105,197 114,505 

ll,417 243,790 255,207 

10,797 230,149 240,946 
620 13,641 14,261 

This analy;,;is c:hows tlmt only 31% of railway employees actually sub
scribe to provident funds and that, while 65% of employees in re
ceipt of RR. 20 per month or more are subscribers, not 3% of those 
drawing less than Rs. 20 monthly arc members. No provision is made 
for workers drawing less than Ril. 15 monthly to join any of the provi
dent funds. 

Under the State Railway Provident }fund Rules, workshop and 
shed employees are eligible for membership only if they are entitled 
to a month's notice of termination of service and have completed 
three years' continuous service. All other permanent non-pension
able employees, excluding menials, are eligible to subscribe to 
the Fund, provided their pay amounts to Rs. 15 per month. No 
menial servant is allowed to subscribe to the State Railway Provident 
Fund on any terms. Different interpretations of the term menial are 
found on different railways. Generally it is applied to the lower paid 
employees, who are more favourably treated as regards provident fund 
facilities on company-managed lines. On the latter lines all members 
of the staff, except daily-rated employees, are treated very much alike, and 
are usually eligible for membership if they receive not less than Rs. 15 
monthly. We recognise the difficulties in the way of low paid employees 
subscribing to a provident fund, but we feel existing conditions no longer 
warrant the distinctions drawn against menials and daily-rated workers. 
We therefore recommend that, on completion of one year's continuous 
service, all employees should be eligible to join a provident fund, member
ship being optional for those whose emoluments are less than Rs. 20 
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but compulsory for all drawing Rs. 20 or over, instead of Rs. 30 per 
month, which is the usual rule. 

Gratuities. 
As regards retiring gratuities, we recommend that the limitation 

now placed upon the grant ~fa gratuity to a subordinate on retirement or 
resignation after 15 years' qualifying service should be modified to permit 
of his volm1tary withdrawal from the service, if so inclined, without any 
qualification except that of adequate previous notice of his intention. 

Debits. 
The question of fines is dealt with in another section of this 

Report but we must refer here to deductions made from wages of railway 
employees under the name of debits. These are generally raised against 
the staff in respect of (a) the issue of unnecessary telegrams, (b) loss or 
damage to railway property in their charge, (c) compensation claims paid 
by the railway to the public, where loss or damage to goods occurs while in 
railway custody, (d) undercharges in fares and freights and (e) short re
mittances and base coins. Figures of actual debits raised and of the 
monthly pay of the members of staff concerned have been submitted, but 
not details of relative recoveries. vVe are informed that, in cases of loss or 
damage to railway property and to parcels and goods, deb!ts are generally 
raised in the event of negligence on the part of the staff, different forms of 
punishment being used in other cases, according to circumstances. ·under
charges in connection with :fares and freights account for many of the 
debits and provide continuous ground for complaint. It takes some time 
for the undercharges to be detected in audit, and further time elapses before 
notice of them reaches the responsible parties. Figures supplied by one 
administration show that 40,648 debits of the total value of Rs. 2,60,578 
were raised on account of undercharges during the year ended 31st October 
1929. Of the amount raised, Rs. 1,01,309 was withdrawn, Rs. 1,29,025 
was actually recovered and the balance of Rs. 30,244 was still outstanding 
on 23rd December 1929. We were informed that the staff obtain recoup
ment for these debits from the merchants. As we understand the position, 
the members of the staff against whom the debits are raised personally 
approach the merchants in the matter. This method was confirmed by 
the representative of another railway who explained that" most of these 
debits are not paid by the staff themselves but by the consignees. They 
are regular dealers at the stations, and out of motives of policy, I 
suppose, they pay the debits". In our opinion this system o£ re
covery of undercharges and recoupment is undesirable. Evidence that 
details of debits were not kept in separate lists or specially consi
dered was borne out by instances brought to our notice of the same 
members of station staff having debits raised against them month 
after month. Considerable hardship is caused to members of the staff 
by large deductions from their pay, vvhich may be made months after 
the mistakes occurred. We understand that an officer has been placed 
on special duty to investigate and report on this question. We suggest 
that a special effort r;hould be made to get at the root cause of the trouble, 
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and to a::Jcertain the extent to which it is due to ddieiencies in rating and 
routeing methods or to inefficiency on the part of the staff. In any event, 
careful analysis of the numbers and amounts of debits charged against 
individual stations and employees should be made, with a view to the 
adoption of other methods of disciplinaryaction. We agree that the 
total abolition of debits is not feasible, but, pending further detailed 
cnqniry, we 1mggest a system of maximum amounts bearing some relation 
to pay, with definite period,<; for recovery. 
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APPENDIX. 
Statement showing scales of pay of selected classes of railway servants. 

The first three columns of figures give minimum rates; the last column gives maxi· 
mum rates ?f, or where there are group rates the maximum scales of, the highest group. 
The figm-esm brackets show either the maximum or the minimum of the scale, as the case 
may be, together with the increment. 

1914. 1921. l 1929. 

Category of staff. Railway. I Maximum. Minimum. Minimum. Minimum. 

Rs. Rs. Rs. Rs. 
Ga.ngmen .. A 8(-9) 13 (-17) 13 (-l-17) (18-l-) 21: 

B{M.G. 6!(-9) 11 (-14) 13 (-17) (13-) 17 

B. G. 7l;- 12! 13! (19-} 26 
c 4 7 3/8 9 (-13) {24-) 26 
D 5 9 12 16 
E 5 12 12 l~ 

F 5 (-7!) 9!(-15) lO! 22 

Pointllmen .. A 7 (-15) 15(-1-19) 15 (--1-19) (19-2-) 27 

BfM.G. 13 
10(-12) 13 (-25) 18 

'-B.G.

1 

according 
to local 
market 

rate. l a I Nomini- 9 (-l-13) 9 (-1-13) (23-1-) 24 
mum fixed. l 

D . 7 13 12 (-1-18) (12-l-) 18 
E 7 12 12 18 
F 6i{-7i) lOi(-t- lO·H-t-- (15-+-l 16! 

12) 12) 

"f'icket Collectors .. A 20(-3-23 33 ( -3----42) 33 (-3-60) (210-10-) 
·-2-25 

I 
270 

(M.G 
-3-28)1 

40 (- 70) (100-) 120 . I . Bl >- 25 140 (-70) 
B.G. 

j20 (-5-30) 30 (-5-45) 
55 110 

a 30 (-5-50) 90 
D 20 40 28 (-2-50) (75-5-) 12& 
E 15 25 25(-1t- (80--4-) 100 

32!) 
F 17!(-2!--- 25(-·2!--5-- 25 (-·2!--35) (60-5-)80 

22!) 35) 

eli.gn1!11lo1'8 .. A 20 (-2-22 33 (-3-42) 33 ( -3----42) (150-10-) 
-1-23- 19CJ 

2-25-
3-28) 

7.9 (M.G. 1 25 
40 

BLB.G. 
40 (-7.5) 

J 60 70 
0 25 (-5--10 40 (-5-15 40 (-5-15 140 

-5-45) -5-65) -5-65) 
D 30 30 30 (-2-38) (120-10-) 

200 
E 15 25 25 (-2!-35) (75-5-) 93 
F 15(·-2!-25) 25(-2t- 25 (-2l--45) (95-5-) 110 

37t) 

B. G.= Broad Gauge: M.G.=Metre Ga.uge. 
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CHAPTER X.-RAIL WAYS-continued. 

Hours of Employment. 

The International Labour Convention relating to hours of work, 
adopted at Washington in 1919 and ratified by India in 1921, prescribed 
that the principle of a 60 hour week should be adopted in factories, in 
mines and " in such branches of railway work as shall be specified for 
this purpose by the competent authority". Provision for the 60 hour 
week was embodied in the Factories Act in 1922 and in the Mines Act in 
Hl23. 'rhe Convention relating to the weekly rest was adopted at 
Geneva in 192J and ratified by India in 1923. So far as India was con
cerned, the scope of this Convention was the same as that of the Washing
ton Hours Convention, and the Factories and Mines Acts comply with its 
terms in respect of fa,ctories and mines. The provisions of the Conven
tions hn,vc thus been operative for several years in respect of the 136,000 
workers in railway workshops, hut not in the small sheds not covered by 
the ]<'a.ctorir,s Act. 'fhey also apply to the 25,000 workers in railway 
collieries. Hut the :Railway Board found the application of the Con
ventions to other branches of railway aetivity a problem be.':let with many 
diflieulties, and it was only after prolonged investigation that an Act was 
pasA()(l in ! 9:10 under which statutory rules have been framed to regulate 
tlw hmm; of cmploymrmt, and periods of rest of railway servants. 

Actual Hours. 

In railway workshopA the normal hours of employment may be 
said to he 48 in a week of five and a half days, Saturday afternoons and 
Sundays generally being observed as holidays or rest days. Overtime, 
when worked, is paid at a fiat rate up to 60 hours per week and there~ 
after at the rate of time and a quarter. In the larger loco. sheds a three 
shift system of 8 hours each is worked and in the smaller sheds, where work 
is intermittent, two shifts of 12 hours a day or 84 hours a week. We 
are informed that the number o£ continuous and intermittent workers 
who respectively perform more than 60 and 48 hours in the week is very 
small. The hours of work of the mechanical staff employed in the sheds 
are said to be generally restricted to 8 a day. Overtime is seldom worked 
but, when it is necessary, it is paid for at the ordinary rate. ' 

The hours of labour in the engineering department on main
tenance of permanent way vary on different railways. The Railway 
Board states that this labour is generally employed from 8 to 9 hours 
a day and 48 to 58 hours a week. We received evidence that on 
one railway the actual hours were 12 with two hours off, making 10 
hours net per day. They get a half holiday on Sunday or every alter
nate Sunday off, excepting on one railway where this staff is allowed a 
full day off every week. Overtime is worked only during accidents or 
emergencies, when the gangmen are given either compensatory rests or 
allowances; these are generally at the rate of half a day's pay if the 
overtime worked is four hours or less and a whole day's pay if more. 

At the larger and important stations where work is continuous 
a thr!:le shift system of 8 honrs each is worked by the station sta.:ff, with 

' 
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the exception of a few classes whc·se work is frequently of an intermittent 
character and performed in 12 hour shifts. At smaller stations, where 
work as a rule is intermittent, the hours of duty are generally 9 to 12. 
Although generally less than 60 hours per week, the hours of effective 
work on. some railways exceed that number. Shifts are changed periodical· 
ly to avoid continuous night duty, but there have been instances of em
ployees being required to work throughout at night. It is said that the 
weekly rest is now being conceded to station staff where their work is of 
a continuous nature. Generally no overtime is paid. 

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

Hours of Employment Rules. 
Committees of the Indian Railway Conference Association were 

appointed to explore the special problems of the different railways with 
a view to arriving at some measure of uniformity and submitted their 
.reports in 1925 and 1927. Thereafter officers were placed on duty to 
expedite matters, and an abridged memorandum on the subject was dis
tributed on the railways la;;;t year. This memorandum contained a 
summary of the position in June J930 with copies of the Act and of the 
proposed Rules and supplementary- instructions, as well as different types 
of rosters, in order to give all concerned opportunities of considering the 
proposals. The Railway Servants Hours of Employment Rules, 1931, 
have now been published and are being put into effect. They provide 
for.the limitation of hours of work and of grants of periodical rests to cer
tain classes of railway servants, but exclude from their operation 

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

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

(c) pm·sons in positions of supervision or management ur in con
fidential employment ; 

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

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

scale may be granted in the case of permanent way and engineering 
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works staff. It is prescribed that in every calendar month these railway 
servants shall enjoy one period of rest of not less than 48 consecutive 
hours or two periods of 24 hours each. Apart from these, all continuous 
workers, with the exception mrantime of the running staff, will enjoy 
a rest period of 24 consecutive hours per week. Essentially intermittent 
workers and supervisory staff are not given a weekly rest under the rules, 
although a. number a.re said to enjoy it. We 1·ecommend that the weekly 
rest of not less than 24 hourr' provided under the Act of 1930, subject to 
the usual emergency exceptions, should be granted to all continuous 
workers as soon as the nccessaty arrangements can be made. 

An attempt has been made to forecast the position when the 
employees of all railways, ineluding running staff, come under the statu
tory limitations. We have been supplied by the Railway Board with a 
statement covering all employees, including those coming within the 
scope of 1ihe Factories and Mines Acts, who, as above indicated, are not 
cover('d by theRe rules. 'l.'he percentages are based on an analysis of the 
figureR of four of the 8tate-managed railways on which arrangements for 
the application of the regulation to all excepting running staff are well 
advanced. The forecast of approximate percentages of employees, 
including running staff, when the Hours of Employment Rules have been 
fully applied is a.s follows : 

Percentage. 
Employees excluded as supervisory 1 
Employees excluded on account of light character of work -i 
Other employ!les classifi!ld'·as in work of essentially inter-

mittent character with maximum of 84 hours per week . . 15 
Classified as engaged in continuouR work up to a maximum 

of 60 hours per wcnk other than factory and mine work-

- M 
Factory and mine wol'kers 

78 
22 

100 

There is little difference between railways as regards the percentages of 
employees classifwd under the first two categories, but the percentages 
of essentially intermittent staff varies considerably owing to variations in 
traffic density and other factors. There are differences of opinion as to 
the employment that should be scheduled as "essentially intermittent", 
and statutory provision is made for the appointment of supervisors of 
railway labour whose inspection of actual working conditions under the 
new regulations should help towards improved classification of the differ· 
ent kinds of work under this head. As shown above, the great bulk of 
railway servants are classified as continuous workers. Excluding those 
who come within the scope of the Factories and Mines Acts, figures sup
plied indicate that, when the new rules have been fully applied, 12% of the 
continuous workers will be employed not more than 48 hours, 43% not 
more than 54 hours and 45% not more than 60 hours per week. Including 
factory_ and mine workers, it is estimated that the numbers of the con
tinuous workers employed for not more than 48, 54 and 60 hours 
respectively, will be about equal. 
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We are informed that steps are already being taken to apply 
the regulations to running staff, as well as to the rest of railway servants, 
and that instructions have been issued to provide them with a periodic 
rest by an increase in staff that will not exceed 2% of the present 
strength. We have been advised by the Railway Board that, during next 
year, administrations will report the extent to which it has not been 
possible, with this increase, to apply in addition the stipulated weekly 
limitation. In view of the years that have elapsed since the ratification 
of the Washington and Geneva Conventions and .since tHe application 
of the provisions to workers in factories and mines, special efforts should 
now be made to put these regulations into effect as quickly as possible. In 
our opinion increased measures of uniformity of application are desirable 
and in particular it should be possible, after consulting the workers and 
their representatives, to arrive at an understanding respecting the genera.l 
lines of classification of essentially intermittent workers. As indicated 
above, the proportion of these workers is small, and the Act of 1930 pro
vides that they cannot be employed for more than 84 hours in any week. 
We recommend that the Railway Board should reconsider the practi
cability of reducing these hours and of giving days of absence at reason
able intervals where weekly rest days cannot be given. 

Uniformity Undesirable. 
The Act of 1930 also provides that railway servants whose work 

is continuous shall not be employed for more than 60 hours in the week 
on the average in any month. Work in railways varies greatly from 
branch to branch, and it is not possible to apply to such work uniform 
treatment on the lines applicable to work in factories and mines. In 
consequence a limit designed to cover all persons employed more or less 
continuously may be too high for certain classes of work, whereas a limit 
based on the requirements of those workers from whom most is demanded 
would be unjustit4.ably low if generally applied. We consider that there 
are branches of employment where, by reason of the degree of concentra
tion required, the existing hours are too long. In the report of the Select 
Committee which considered what is now the Act of 1930, a reference 
was made to the possibility of " fixing the hours of work at a lower figure 
than fifty-six hours a week for those railway servants whose duties are 
specially arduous and involve continuous concentration." In such cases 
the aim should be to secure a weekly limit not exceeding 48 hours. 
We recommend that, as soon ~s experience of the altered working hours 
is a va.ilable, the case of all individual branches be examined in turn with 
a view to determining to what extent the prevailing hours require reduc
tion, and that thereafter action be taken to secure, on all railways, 
the reduction necessary. ' 

A Minority View. 

Mr Cliff, Mr Joshi and Diwan Chaman Lall are of opinion that any 
consideration of the hours of railway workers must have regard to the 
fact that the times of beginning and finishing duty are irregular and are 
spread over both day >~.nd night. The workers operating traffic services 
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are responsible for the safety of the travelling public and it is essential 
that they should be both attentive and alert in the performance of their 
duties. Staff working the long hours prevalent on some railways must 
have considerable difficulty in maintaining the requisite standard of 
efficiency. The reduction to be effected under the Hours of Employ
ment Rules is long over-due and it is admitted that a considerable time 
will elapse before the Rules are extended to all workers. As the opera
tions would be the same, their application to a lower limit than 60 hours 
presents no administrative difficulty. The question at issue is, whether 
it it:~ reasonable to require that the hours of employment of railway 
workers should exceed tho weekly limits of the general body of workers 
whose hours are regulated by statute. If regard be had both to the 
International Labour Conventions and to the general practice in other 
countries, it will be found that no such distinction is attempted. In 
their opinion our examination of conditions obtaining in India demon
strates that such a contention is untenable. 'fhey are, therefore, not 
prepared to Hubscribe to our conclusion and accordingly recommend that 
the weekly houn~ of continuous workers be reduced to the same level 
as they have suggested for factory and mine workers, namely, forty-eight. 

Security of Service. 

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

" The Railway Department being a commercial department, service in it must 
in its nature differ from service in other government departments and continuance 
of employment must be subject to the tests and conditions enforced by large commer
cial concerns. Accordingly the power which the railway administrations possess of 
discharging railway servants without assigning reasons in accordance with the terms 
of their agreement, or otherwise on reduction of establishment due tofluotuations 
of traffic, simplification of the methods of work or any other cause, or on grounds 
of inefficiency, must be retained. This power, however, by its very nature 
imposes upon the competent authority the obligation to use it considerately and 
with strict justice so that the railway servants shall feel that they can expect 
fair and reasonable treatment. A too frequent or a thoughtless recourse to it 

' is apt to lead to a sense of instability of service, which is detrimental both to the 
welfare of the staff and to the efficient and economical working of railways." 

The partial application, however, of Fundamental Rules and other 
rules and regulations to state-managed and company-managed rail
ways on no uniform plan has complicated the position and created 
service traditions and vested rights that cannot be ignored. The feeling 
of insecurity of service is a source of anxiety, which in our opinion justifies 
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further efforts being made to remove cause for complaint. Where large 
numbers of workers are employed, there must be cases in which dis
ciplinary action has to be taken, but this makes it all the more neces~ 
sary that the workers should understand that steady work, reasonable 
efficiency and good conduct will ensure security of tenure. They should 
also feel assured that, when their service or conduct falls short of the 
required standard, opportunities for explanation will be provided, and 
that their services will not be terminated without due enquiry, and; if 
desired, ample rights of appeal to higher authorities. 

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

enter into a simple service agreement. This should provide for a pro~ 
bationary period of twelve months, during which the administration 
should have the right to dispense with the services of any worker con
sidered unsuitable. After twelve months' approved continuous service, 
the engagement should be confirmed and made terminable on one 
month's notice or on payment of one month's wages in lieu of notice. 
In addition to such other terms and conditions as mav be necessarv, 

.. there should appear in all agreements a declaration to the effect th~t 
an employee is liable to have his service terminated in any of the 
following circumstances:-

(1) in consequence of his conviction by a criminal court, 

(2) for serious misconduct, 

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

(4) in particular branches for indebtedness, 

(5) for inefficiency or unsatisfactory service, 

(6) on reduction of establishment. 

We further :recommend that the power of terminating an 
employee's service should reside solely in the district and divisional 
officers or officers superior to them. It should be understood that 
reports of offences must be submitted in the ordinary course by super
viai:t~g subordinate or assistant officers . 

. Appeals against Dismissal or Discharge. 
_An employee having been confirmed after twelve months'.c~ 

-t~uqus selvice, when charged with an offence which, if proved, is serio~ 
eno.. to I:ender him liable to dismissal or discharge, should be furnished 
· ····· ·· · · c~J:'~e sheet setting out particulars of the allegation against him • 

. · "P,.'P~ returnable within seven days of its receipt, together with an 
~·~wysjgned bytherecipient. The competent officer, i.e., ~ 
·.dj'Vjsi#nal o-,: superior officer, on teceipt of the charge sl\eet, ~1 

~- e:rJql.lUy as. he thinks proper and, if the case is to be p~qceed~9l 
'~~ a'llJWn011 tihe employee to appear before hlm· If the elllJ>loy.ee S() e"W~ 
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he should be entitled to be accompanied by a representative of an accre
dited trade union of which he is a member, or by one of his fellow work
men to assist him in presenting his case at the hearing. Suitable time
limits should be fixed for the disposal of such cases, and no rule should 
diminish the po·wcr of tho competent officer to suspend an employee 
where such action is necessary. An employee overstaying his authorised 
leave, or hcing absent from duty without leave, except in a genuine case 
Df sickness, :-;hould be presuntcd to have left the service and to have for· 
feited hi:o right c,f nppt>n!, subject to the competent officer having dis-

.. eretionary power. In tlw event of an employee being dismissed or dis-
~ ~--~J_l<~rgt;d,}w should be entitlerl to ~~ppeal in the first instance direct to the 
~ .. ,. :cb®si_=§fh.is d:epat·tment or Divisional Superintendent, and, in the event 

~ofnisappealbeing dbm.issecl, h,} Bhoulcl have the r·ight of further appeal 
to the Agent, who.~r; rlN:i~ir!n c;honlcf be final. ~V.herc, hovvever, dismiss~:~.l 
involves the forft·ilrip; uf his providmti; fund bonus, he sh(m.ICf,cu~:~j;lt~ccc••-:.~-~~-= 
sent, ha vc the right uf appv<tl t;o the Haihvay Board. An employee · · <•~ • 

should be entitled to the sarne facilities for representation :tt these hear-
ings at> is ::tccorded to him at the hearing before the competent officer. 
We suggest that the time-limit for these further appeals should not exceed 
one month from the time the decision is conveyed to the appellant; and 
within that period no appeals should be withhold from considera.tion and 
determirmtion. 

Appeals against Disciplinary Action. 

There are other· cases in which an employee confirmed in the 
service may be charged with an oftence which, although it ma.y not 
merit discharge or clismis;:;al, m.ny require more than the issue of a warn
ing. In such cases, the officer who has reason to complain should issue 
to the worker concerned a charge sheet setting out the complaint, and its 
return should be required with a written explanation within seven days 
from the time of its ree(~ipt. If it is then necessary to take disciplinary 
action such as reduction of grade, stoppage of increment or privileges or a 
fine, an order should be issued a;;cordingly, but the employee should 
have the right of appeal to his district or divisional officer and be allowed 
the same facilities for representation at the hearing as have been indicat
ed above. The decision of the competent officer should be final, except 
in cases where a reduction of grade is decided upon. In such cases a 
right of appeal should lie to the head of the department or Divisional· 
Superintendent, . whose decision should be final. We recommend that 
proper records of the disciplinary action taken against workmen should 
be kept and that these records should be examined periodically by ad
ministrative or personnel officers to ensure that disciplinary poweris not · . 
.abused. 

Reduction of Establishments. 
The only other ground for disc.harge requiring consideration is 

that of reduction of establishment. Circumstances may arise necessitat
ing a reduction of the staff employed in the various departments .. "'':Phis 
is a matte:r of policy to be decided by the administrations and m our 
opinion must be differentiated from discharges connected with discipline 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 



RAILWAYS. 163 

or efficiency. It may, and in certain circumstances should, be met by 
the working of short time, the stoppage of recruiting, the operation of 
normal wastage or the retirement of staff taking their gratuity and pro
vident fUllcl. It may be possible to arrange for the transfer of indiv-iduals 
to other depar·tments or other railways on similar or even reduced rates 
of pa,y. Reductions in staff as a :rule affect more individual<o than one 
and, where necessary, other things being equal, the principle of seniority 
should apply. Already on several railways registers are maintained of 
men discharged on reduction and transfers effected with other depart
ments. We should like to see this practice universally adopted, but, 
in addition, we would emphasise the necessity of careful prepamtion in 
advance of programmes of maintenance and construction in order to 
ensure stability of employment as far as possible and so mitigate the 
hardships that reductions entail. In this connection we are informed 
that the Railway Board, in issuing the recently revised rules regulating 
the discharge and dismissal of state railway non-gazetted servants, 
recommended that any instance where it was proposed at one time 
to effect a comparatively large reduction of staff, say, 100 employees or 
more, the recognised trade union representing the interests of such em
ployees should he informed of the proposal as early as possible, with a 
general statement of the reasons for the intended reduction. 

Labour Turnover. 
We have been supplied with figures of dismissals, of discharges 

under reduction and otherwise, of labom turnover and of absenteeism 
on different railways and in different departments, but these have been 
compiled on so many different bases and the explanations given are so 
varied that we are not prepared to draw definite conclusions therefrom. 
We are satisfied, however, that in many departments of railway service 
the figures o£ discharges, turnover and absenteeism are higher than 
they should be in properly organised establishments, even after taking 
into account the special conditions obtaining in this country. A large 
proportion of railway workers, particularly the 1mskilled classes, are 
drawn from agriculture, and many of the gangmen and others return 
to such work, especially at sowing and harvesting times. Unauthorised 
absence amongst the lower grades appears to be a material factor in all 
the returns of labour turnover. We have already referred to the 
question of workmen overstaying authorised leave, and recommend 
that proper records should be kept to permit of a thorough examinatio~ 
of the whole problem with the object of improving the present posi
tion. In cases where workers are employed temporarily, we are in favour 
of a record. of their service beino· maintained, wherever practicable, 
witl1 a view to their being given ° priority for permanent employment. 

Works Committees and Employment Officers. 
We have already referred to questions of discharges and dis

missals and of disciplinary action, and have dealt with the rights of 
individual workers to appeal in snch matters to the district offic"er 
and the head of the department concerned and, in certain cs,ses, to the 

M2 
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Agent and the Hailway Board. 'l'here arc other problems arising out of 
service conditionR affecting individunlR, grades and classes of workers 
that require adequate facilities for ventilation and settlement. The 
method of dealing with these varies on different railways. Usually 
appeals or petitions are forwarded through supervising subordinates 
to the executive officer concerned ; sometimes they are dealt with by 
appropriate eonunittecR, and on Rome railways they may go up 
to the Agent. We J'(~comrnond that tJw procedure should he made 
uniform on all milwayB. It is important that grievances should be 
ventilated, aml wn helinvn that the local and district or divisional 
commiUeefJ :1nd r~t.ilway eouHcil:-; referred to later provide appropriate 
channdR for dealing with tlwse problmns. Establishment and employ·· 
.ment o.fficm·l:l n.re of great asAi;;Lanee to workt~rs in this connection and we 
l'ecommenrl thr~i1· appointnwnt on all milwn.ys. They hn.ve already 
proved their value, PA[H'<:ially i11 tltn large workRhops, and we consider 
their a<:f.iviLiP,'i can 11:-:!'fnlly J,e PXtended, speeially if employment 
bureaux are Ret up to serve aB a further link between the personnel 
ofHccn: and t.hn <~mploy<~<~s in tlw larger cPntn)s. 

Joint Standing Machinery. 
Only within the l:u;t twelve years has it; been found acl'vis~ 

able to set. np machinery to deal with matters of a general nature in
volving que:-;t.iom: of principle aff<:ding duBSCi:l or gmcles of workers. 
Previom:ly matters in disputE wm·e ge1wmlly settled by direct discussion 
between tlw diRtric:t ofliccrs n.nd the men eonccrncd. The economic 
distmlmnee and thr: riH<: in the r:ost of living that directly followed the 
war witiw.s.~nd 1JH) rnpid growth of the tmcl•: union movement amongst 
railway employef:s, in r:ommon with other indn<ltrinJ workers all over 
India. By 1919 workers lln.tlresorted to strikes in order to force increase/5 
of wages, and for a .rr·ar or two these wen~ fre(lUent. Most of t,hem. 
were the result of wievances regarding wages and other service condi
tions, some Look the form of protests against discharges or dismissals 
and a small number was said to be due to extraneous influences. 
In an effort to provide means of discussion o[ questions in dispute, 
a diRtrict welfare committee was introduced in 1922 in the traffic 
department of one railway. 'l'he following year the then Chief Commis
sioner of Railways advoeated a scheme of co-ordinated local committees 
for the local settlement of disputes and, what was considered more 
important, for their prevention. He visualised in each district of the 
railway a committee composed of equal numbers of workers and of 

- representatives of the administration, the work of these committees 
being co-ordinated by a central council for each riJ,ilway. The func
tions of the committees would extend to a variety of subjects, embracing 
not only the ventilation and timely redress of grievances but all matters 
connected with the welfare of the staff. Their recommendations 
would be considered by the competent authorities, and matters of a 
general nature affecting the railway system as a whole would be 
placed before the central council and the Agent, who would have in his
office a welfare section in the charge of a special officer. Early in 1924,. 



RAILWAYS. 165 

a workshop committee was set up on one of the railways and in later 
years committees have been formed on all Class J railways, with the 
exception of two of the smaller administrations. These committees 
are differently designated as shop, welfare or staff committees and, 
although there arc differences of constitution and functions, the 
general principles underlying all are those indicated hy the Chief 
Commissioner in 1923. In each case a commencement has been 
made with the establishment of a joint committee, either in the 
workshop or in the traffic depa1tment, after which similar com
mittees have usually been organised for other branches of the staff. 
We have received a good deal of evidence as to the advantages and dis
advantages of the system of joint works committees and have been 
supplied with statements giving particulars of the subjects dealt with 
by different committees and the manner of their disposaL These show 
that committees on some of the railways are serving a useful purpose 
and are meeting with a measUl'e of success, in spite of opposition on the 
part of some of the trade unions. It is natural that the unions should 
object to the encouragement given by the administrations to the works 
committees which the unions look upon as rival institutions, unde
mocratic in constitution, and concerning the setting up of which they 
have not been consulted. The All-India Railwavmen's Federation 
observes that " so-called welfare committees " are set up only when the 
unions show signs of increasing activity. Although this statement 
may not be in accordance with the facts, it is worthy of remark that the 
two Class I railways on which there are no unions are the two on which 
rw steps have been taken to form works committees. 

Trade Unions. 

We discuss general questions relating to trade unionism in India 
in a latel' chapter, and invite the attention of all concerned in the 
growth of the movement on l'ailways, whether as employers or employed, 
to that chapter. There are, however, certain special questions concern
ing the l'elations of the railway administrations to trade unions 
which require more detailed treatment, and are best dealt 
with here. We have been supplied >vith particulars of trade 
unions of employees on railways which show that labour unions 
are, or have been, in operation on ten of the Class I railways, on some 
of which as many as three or four operate at the same time. Almost· 
all are registered under the Trade Unions Aet, and the majority have 
received some measure of recognition by the administrations 
concerned. Many railway trade unions came into existence during 
the period 1918-21. Although some ceased to exist after short 
spells of active life and others mq,rked time except for occasional efforts at 
direct action, several of those now in existence are actively loo)>.ing after 
the interests of their· members and show promise of improved organisation 
and usefulness. There is an increasing tendency to look for office-bearers 
and executive officers from amongst union members actually engaged 
in railway work, and with more experience some of the office-bearers 
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and representatives of the unions that gave evidence before us should do 
· uch to improve the effectiveness of their organisations. There can be 

- · M~~~hm:-~~~'ltlilibf~w~~?'-ea.r~=t~~iJ.J;tJ.)_Qintm~_nt of _ special 

~-~i!4~~1i!t!N~1£R~ 
India Hailw~tymen's Federation, in particular, though not a regi.stere<f - c"-= 
body under the 'rr:vln Union::; Act, hf1s been taking an active part in col-
lective bargaining with railway authorities. Having affiliated to it 
tra.dn nninns of nwn working on all but two of the Class I railways and with 
an alleged member;; hip of 100,000, it has been able to exercise consider-
able inflnenc.e, and arra.ngnrnent,q lmve been made for half-yearly cou-
ferenees with the Hni.lwny Ho:t.l'<l for the discussion of matters a:ffecti~ 
W<tgel-1 and conditions of service of r:tilwa.y employees as a whole. The 
Federn.tion " dcsiJes that. t.here Rhould be Jrequent consulta.tions between 
employPrs' ;mel workerc;' orgn.nisationA in regard to Rtaff matters to mini-
mise mi:-;urHkrsta.nding and eow,nqum~t unhappy :rnlationfl. The railway 
tmionfl' ri!,';ht to Rp<,al, on hebalf of their members must he recognised 
irrespective of the fad whetl1er the grievances discu.'>Sed are general or 
individuaL" Since the ineeption of trade unionism on the railways,, 
the guest-ion of reeognition has been a bone of contention between the 
unions and tlw administra.tionR. The Railways' position is thus indicated 
in the nwmorn.ndum of the Railway Board:--

" Generally t-ho a.ttitncle of Uw H-a.ilway Board is t,hat unions conducted on sound 
tra'lt' uuion prinr·.iples onp;ht to l>e eneonmgccl a.nd that the registration of a union 
under the Trade Unions Aet should predispoBe 11 mi\way administration to recog~ 
nise a union, thongh the degree of such recognition must necessarily depend on 
the extent tn whic:h snnh union i~o~ really representative o{ the elass or classes of staff 
which it; is suppo-''"' to represent. The rcprcscntat.ion oi individual grievances by 
unionR iH not; eneonragml sinee it. is eonsidercd that; adequate machinery fo-r dealing 
with tJwsc already exiRt.s. individua-ls lmving the recognised official channels through 
whioh they nan seck redress, On the other httnd no definite ban has been laid on 
administrations in this respect, and there are many instances of individu~tlgriev~ 
a,nccs put liT' by a, union being enquired into. There is at present little uniformity 
with regard to the Qxtcnt to which individual railways enter into relation with theif 
unions, nor is it possible or expedient that, standardisation should be imposed until 
some unifnnnitv exists in the constitution and activities of the various Associa-
tions". • 

Gmwmlly speaking, there is ground for the eomplaint that at least 
so~e of the administrations expeet a higher standard of efficiency, respon• 
sibility and organisation from the trade unions than can reasonably be. 
expected at this stage in their development. We deal in another chapter 
with the desirability of stimulating the growth of healthy trade unionism, 
with the principles governing the recognition. of unions anJ with what. 
is involved in recognition. We believe that a more generous policy 
in respect of recognition would be to the advan'cage of all 
concerne_d in railway work, and we commend this matter to the 
careful consideration of administrations and unions. These bodies. 
shou.ld als;o arrive at an understanding concerning the extent. 
of ,the facilities. to be given to union officers and members actively. 
engaged in. promoting organisation. In .. the past, assistance has, 
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taken the form of special passes and letwe, pcrnusswn to use notice 
hoards and to hold union meetings in railway institutes and on railway 
premises, freedom of action for enrolment of members, so long as there 
is no interference with the duties of the railway staff, and free access to 
:railway officers. There has been, however, no uniformity of practice. 
We believe that a stage has been reached in the development of 
some unions where facilities of this kind might with advantage be con· 
ceded. 

Relations between Administrations and Workers. 

There still remains for consideration the question of regulat
ing the relations between the Railway Board and a.dministrations and 
the All-India Railwaymen's Federation and individual trade unions. 
This involves the right of workers to make full use of whatever machinery 
is available for bringing forward and remedying grievances and disputes 
of every description. Whether by direct appeal to superior offic,ws, by 
means of joint committees or by trade union agency, the \Yorkers must 
feel that complaints will receive due consideration. In order that no 
sense of grievance or cause for dispute may remain outstanding, we con
sider the time has arrived to set up joint standing nuwhinery that, as 
far as possible, will incorporate methods alrP,ady in existence. While 
appreciating the efforts hitherto made to provide means of discussion 
and settlement of matters in dispute between the administrations and 
their employees, we cannot help noticing the absence of co-ordination 
between the different agencies. At the base of the present structure 
are joint committees and individual trade unions competing for the 
goodwill of the workers. The committees receive support from the 
local officers of administrations, some of whom give little or no a,ctive 
encouragement to the local trade union movement, which as a rule 

·is in opposition to the present system of joint committees. At the apex 
of the structure, on the other hand, are the Raihmy Board and the All
India Railwaymen.'s Federation discussing schemes for improving the 
conditions of workers, with no visible link on the employers' side be
tween the local conciliation machinery a.nd t.he negotiating a.gency at the 
top. This is not due to the fact that no intervening machinery exists, 
for, apart from the Agents of Class I railways ·with whom the Rail~ay. 
Board holds periodical discussions, there exists another co-ordinatmg 
agency in the Indian Hailway Conference Association which dates 
back to 1879 and has met regularly since 1902. Besides meeting annually 
to discuss inter alia questions of uniformity in dealing with staff matters, 
this Association appoints standing and special committees which in 
recent years have considered difficult questions such a.s the application 
of the Hours of Work and the Weekly Rest Conventions. The Railway 
Board informs us that "the powers of the Association are only consulta'" 
tive so far as these matters are concerned, but there is every likelihood 
tha.t the ·facilities for round~table discussion which the Association p,ro~ 
vides will.in. future be realised to a greater extent in the solution of the 
many problems which are arising in the sphere of railway labour H. This 
indicates a devel()pment with which we are in sympathy. 
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five persons from outside, unconnected with railway administration or 
railway workers or their associations. Of the latter, two should be nomi· 
nated by each side of the Central Board, and the fifth and last member 
should he selected by both sides of the Board to act as an independ.,.n.t 
Chairman ; failing an agreed nomination, the Chairman should be appoint
ed by the Government of India. 

Railway Councils and Committees. 

We have dealt first with the constitution of the Central Board, 
partly because we are strongly of the opinion that such joint standing 
machinery is to be preferred to the existing method of negotiating be
tween the central controlling authorities and the l'epresenta,tives 
railway workers, and partly because it is desirable to show clearly the 
nature of the organisation we have in view for dealing with disputes o£ 
major questions that have proved incapable of set,lement on individual 
railways. At the same time we consider it an equally essential part of 
the scheme that provision should be made on each railway for the due 
consideration of differences of opinion arising there. We recommend 
that this should take the form of a Railway Council working in conjlmution 
with divisional or district and local o1· works committees, in order to cover 
the whole field of industrial relations. Here, however, it is obvious t.hat, 
if these bodies axe to be fully representative, they must be elected by and 
from the whole of the workers concerned. The object of creating 
portion of the scheme is to give all workers opportunities of ventilating 
grievances as they arise and to give them or their direct representative£! 
opportunities of discussing the conditions under which their v>ork 
should. he carried on. In our opinion it would be a mistake to limit these 
opportunities to minorities. For this reason we recommend that 
workers should be eligible for election to the proposed Railway Council 
and committees. At the same time we suggest tha.t, where there is a 
recognised trade union representing the interests of employees, the workers' 
representatives on any divisional or district and local or works committee 
should, if they so desire, be entitled to have the assistance of an officer 
of the union in discussing questions on the agenda of any committee 
meeting. In the case of Railway Councils, we recommend that, where 
there is a recognised trade union, the Agent of a railway should consult 
thp, officers of the union as to the constitution of his Raihvav Council and as 
to the extent of the direct repl'esentation to which the ~nion should be 
entitled on the counciL Failing agreement in this connection, the matter 
should be referred to the Joint Standing Central Board, from whom advice 
may also be taken in the event of more than one union desiring recogni
tion and representation on any railway. 

It is unnecessary to indicate here divisions of functions by 
specifying different matters suitable for discussion by Railway Councils and 
committees, or the types of constitution to be adopted. The experience 
gained from the working of existing joint committees is available, and 
we. r.ecommend that the proposed Joint Standing Central Board should 
1jake into consideration the constitutions and functions of the different 
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bodie:;; to lm set up. As we believe it essential to the working of 
toneiliation nwchinery that meetings should be held at regular intervals 
and that, wherever po.'l.'lible, specified time limits should be fixed for 
dealing with qnestionR at eaeh Btage, we recommend that these points 

--- ihoukl reQeive particnlar nt.tention when the constitution of the machin
t·ry is under eonsi1lm·htion. 

Contractors. 
We ha.ve deiLlt dscwlwre in this report with matters which 

.f.J,ffu·t railway employens in common with other industrial :workers and 
--- do not propose to mfer to them here, except in so far as they have a 
--~ Thfs;i'itl bea.ring on mil way conditions. Some work is given out on con-
:"·.-"-tta"Ct.:=[1:na=.::iri-.:certain branches of milway s_ervice this cannot ·be-;·av~
~"--- · "\\"'B2 reconimen!r sunsti:tutnrg-Ciepa.rtnletttalfox:_®Jitl'a_ctJ_Iabour;-where"Yef_ ·. . . .. 

practicable. 'l'here are dcpartinents . in which. work-==~~ 
·:ontr:wt might hn ma.t.PJ·ially reduced. In the commercial department --~~, 
it is partim!ln.rly ina.dvi.~ab!e that station masters or other railway 
uff:icen:: should he giHn (~ontmcts for loading and unloading goods or for 
the supply of portms. Equally unsatisfactory is tile system of employing 
funtractors a.s cashiers and of allowing them and their pa.y derks to 
tech~ t}w plac(~ of (lPJmrtm<mtal staff in paying wages to workers. 

Evictions. 

\\'P luwe dndt in u. btm· chapter with the question of housing. 
Hen· \n~ nerd only nJ(w to one phaF>e to which our attention was drawn, 
namely, tlw.t, of Pviction. The :-;eareity of hon'ling adds to the difficul
ties Lteing ra.ilways whPn it heenrnns ner·.es:-;u,ry to sorve notices of eviction 
upon workers >VhO lmvn been uischfl,rp;od or who h:we CC&<Jed attending 
to their tluticR. Undnr the Indian Railwa.yf:. Aet, a.n admitlistration 
<·an <'tpply to a magistra.t(~, but we are inf<H1m~d t.lmt it is only on rare 
occn.si01m that reeom·Re lms 1wen had to lnga.l proenedings for eviction of 
r.~ railway servant. We feel fHn·e thi~o~ power \Vill bP rnsoriied to only after 
givins.:>; 1lne regard to all the eireumstances. 

Health and Welfare. 
A tiep:u:d;t: chaptl~r is given to the health o[ industrial workers and 

there is no need to r-;trefis here the fftet that the preservation of the health 
of the staff rtnd the prevention of epidemic diseases in railway settlements 
have a very important bearing on the efficient and economic working of 
railways. In recent yetus the Railwtty Board and the administrations 
have been giving special attention to improvement of medical and sanitary 
arrangements. Figures have been supplied showing that the twelve 
Class I railways give grants for hAalth a.n.d welfare purposes amount
ing to a crore of rupees annually, this amount being taken wholly from 
revenue, with the exception of about Rs. 6 lakhs from fine funds. 
Almost 50% of this expenditure is devoted to medical relief and more 
than 25% to sanitation ; during the last six years the cost of medical 
relief has increased by 30%. We are in entire agreement with the Rail
way Board as to the advantages of having on each railwaya whole-time 
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medical staff, which should be responsible not o'nly for medical treat" 
ment but also for the supervision of health and sanitation in all, direc
tions. We therefore recommend that all railway medical officers should 
be definitely precluded from private practice, ex:cept in the case of familiet;' 
of railway servants, as we consider that full scope exists in the railwav 
service for all their time and energies. In view of the character of HlEl 

duties required of these officers, the importance of pu:blic health qualifica .. 
tions should be recognised by all administrations. Chief Medical Officers, 
.in particular, should be required to devote more time to inspections. 

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

between the administration and the warkm•s with regard to the settle
ment of grievances and the prevention of industrial disputes, develop
ments in welfare work have called for organisations intended to encourage 
the staff to participate in welfare activities. Reference has already lleen 
made to the formation on various railways of sta:ff committees, staff 
welfare committees and staff councils. In addition, on almost aU 
:railways sanitary committees have been formed at various centres ; the;;;e 
meet periodically and make suggestions for improving health conditions 
in the railway colonies. On the South Indian Railway the jurisdiction 
of these sanitary coJ:lliDittees has been extended to include all matters 
relating to the comfort and well-being of the railway comm1mities, the 
expenses incurred being borne by theraihvay administration. Although 
the local medical officer is always a member, the organisation of local 
and sanitary committees is often placed under the engineering depart
n;lent, on the ground that it is considered best fitted to supervise the 
general conditions of the quarters and to correct deficiencies. The 
duties of these committees are only advisory and the executive charge 
of sanitation and health should alwavs remain in the hands ofthe medical 
department. It seems desirable to" extend the functions of all local 
committees to welfare work. We consider that both Chief and District 
medical officers should take an active part in encouraging this work and 
in stimulating local interest in the general advance of the health and 
welfare of the railway communities. On more than one railway the· 
election of workers to the committees by the votes of fellow workers has 
proved of value, and we recommend th~t; wherever possible, each com
nrittee should have a proportion of elected members representative of 
different classes of workers living within the area it serves. 

Statistics. 
While acknowledging the. ready assistance given by the' 

Railway Board and its officers, We feel attention must be drawn 
to the necessity for information concerning staff matters being 
madE) more readily available in published reports. ]'or many year~ 
the annual rep9,rts by the Railwa,y Board on the working o£ India.n 
railways havt> given operating and financial figures in comiderable detail, 
but it is qnly within the past year ar two that staff statistics have 
been published to any extent. These consist nlai:nly · · of statements-
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. designed to show the progress made in Indianisation and in the 
,recrui.Jiment of minority communities and give very little information 
as to w:otges and staff costs in different branches of the service. 
We :find an absence of uniformity in nomenclature which prevents 
exact eomparisons being made of the numbers of employees and of 
working costs in the different departments of the various railways. 
W ('. therefore reeommend that an effort should be made to standardiSe 
nomendature and practice so as to obtain comparable returns on which 
to base analyses of numbers and costs of staff. Figures should be 
readily available showing salaries and wages separate from provident 
fund eont;ributions and gratuities and also giving particulars of con
traetor labour employed in different branches. Statistics of labour 

~~~~tw'no:yer and of absenteeism, showing whether these are due to sickness 
:,·--c -l}J>·~otll.eliW-lsK~should~lso be careflll1y maintained and analysed in order 
~~ma.ttel'!Ltnay reeeive the necessarY:1tiltention.- -

-----------------=----------__:__~--- -.- --; O=-- '.o,c-,~,-cc'o'_-

Conclusion, -------~c:____:"-"~~ 

Many of the recommendations and suggestions contained in 
thi:,; Report must, if adopted, ultimately result in increased working 
costs, unless economies are effected in other directions. On some rail
ways the cumulative effect will he more serious than on others more 
.favourably plar~cd a::; regard!"- traffic and working facilities. Working 
expense::; and :;taff eosts have already materially increased and the 
recent falling oiT iu traffic reeeipts will make this still more apparent. 
in India cheap transit hag always been and must continue to be 
·recognised as a necessity. From a study of the statements at our 
disposal we are satisfied that in various branches economies can 
·be effected which will go a long way to meet the increased expenditure 
to be incurred in other directions. There is room for greater individual 
effort and, with continued attention to working conditions, there is 
no reason why improved organisation and increased efficiency should 
not permit of most of our r('commendations being carried out in the 
near future. The fall in prices has already increased the purchasing power 
.of wages and, with increased earning capacity, we believe that 
workers on Indian railways will realise and respond to the need for 
.greater efficiency. There will be difficulties to overcome and occasions 
·When patient consideration and negotiation will be necessary ; but, with 
goodwill and common effort, we believe that all concernec1/in the 
.development of Indian railways will benefit from a general acceptance 
.of the principles indieated in this Report. 
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CHAPTER XI.-TRANSPORT SERVICES AND PUBLIC WORKS. 

\Ve devote this chapter mainly to the industrial labour employed 
in transport services other than railways and deal in turn withma.ritime 
shipping, inland steam navigation, docks, tramways and motor trans
port by road. After discus;::ing these, 'NO add some observations on pu hlic 
works. 

Employment of Indian Seamen.. 

The statement on the following page gives the number and torF 
nage of all steam vessels and sailing vessels which entered or cleared in the 
five important ports of India with cargo or in ballast in 1929-30. As· 
the table indicates, the great bulk of the tonnage is registered outside 
India, particularly in Great Britain. The steamers registered in India· 
form about 5% of the total tonnage cleared at the main ports and ro· 
present, for the most part, small craft. Some evidence was tendered 
to us regarding the conditions of labour at sea on ships registered outside 
British India. We recognise the importance of such questions, but they do 
not come within our terms of reference and we must leave their consi'" 
deration to the Governments concerned. We have, however, regarded 
it as our duty to consider the conditions affecting seamen while on 
shore, and particularly the control of their recruitment. The 
ment of Indian seamen is at present virtually confined to the ports of 
Calcutta and Bombay. When seamen are required to tlll vaeancie~; n,t 
other ports, they are sent from these two principal ports. During the three 
years from 1926-27 to 1928-29, the average number of seamen engaged irr 
Calcutta was 58,300 a year and in Bombay 34,600. The crew Otl board 
the larger ships works in three groups-the clAck crew, the engine-·roorn 
crew and the .saloon crew. The deck crew and the engine-room crew >York 
under serangs responsible to the Chief Officer and the Chief Engineer respec
tively, and the saloon crew under a butler responsible to the Purser or 
Chief Steward. With the exception of a proportion of Goans in the saloon 
crews, the Calcutta crews consist of Bengali Musalmans, and come prin
cipally from Eastern BengaL The Bombay deck crews come from varion& 
parts of the West Coast, some crews being Hindus and others Musalman~. 
The engine-room crews are Musalmans, many of whom come from t,he 
Punjab and the North-West Frontier Province to serve the P. and. 0. 
Steam Navigation Company. The saloon crews are mainly Goans by 

. origin. For many years all persons, with the exception of Shipping Mas
ters, owners, masters and mates of ships or regular servants of owners 
have been prohlbited from engaging or supplying seamen unless they 
have been specially licensed for the purpose. 
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The Seamen's Recl'uitment Committee. 

The question of the recruitment of seamen in India came under 
consideration of Government and· the Indian Legislature in 1921 on the 
adoptjon by the Second Session of the International lAJbour 
at Genoa in 1920 o£ a Draft Convention regarding facilities for finding 
employment for seamen. The Legislature did not recommend ratifica-

·tion of the Convention, but suggested that "an examination should 
undertaken without dela v of the methods of recmitment of se::m1en b 
the different ports, in ord.er that it may be definitely ascertained 
abuses exist and whether those abuses are susceptible of remedy". As a 
result, a committee, known as the Seamen's Recruitment Committee, was 
appointed in 1922. At this time recruitment was conducted in Bombay 
through a single firm of licensed brokers. In Calcutta the principal 
company concerned carried on recruitment through special servants o£ 
its own and the other comparjcs utilised the services of one of the loea~ 
licensed brokers. The se1Yhngs and butlers were selected by the 
concemed and the latter were also responsible for approving the Cl'eW · 

but in practice the selection of the cre-w rested mainly with the 
and butlers. After investigations in Bombay and Calcutta, the vv,uuJ!n 

tee found that this system had led to grave abuses and ,,-ere unani
mous in recommending an entirely new system which did not 
employment of.intermediaries. They recommended the setting np 
employment bureaux under officers with practical marine experienc':', 

Method of Recruitment Recommended. 

As regards the method of recruitment, the Committee recorrc· 
mended that, in the case of the leading ratings (i.e., serangs and butlers1, 
the shipping companies should be allowed to nominate anyone 
been discharged from a ship of the same line not more than month:; 
before, but if they failed to do so, the selection was to be made hom 
fair proportion of ;nen from the top of the roster maintained by the bureau. 
for that line. The object of this recommendation was, as stated by th<t' 
Committee, " to encourage lines to give men, as far as possible, continuity 
of employment and to ensure that each man on the list shall have his 
claims regularly considered". So far as seamen were concerned, the 
Committee recognised that in Bombay the crews, especially the deck 
crews, were closely attached to particular semngs, frequently coming 
from the same or neighbouring villages and forming almost a family on 
board. They therefore proposed to interfere with the serangs' power of 
nomination only in the case of a particular type of crew. In Calcutta, 
on the other hand, they believed that there was no close attachment 
between the semng and his crew, and proposed a system whereby the 
seamen would be taken by roster from a register maintained for the line 
eonce:~:ned and from a general register. At the same time shipowners were 
to b{l free to take men who had been discharged from ships of the same 
line not ~more than a month previously. This scheme, had it worked 
satisfactol'ily, would have tended to encourage continuity of employment 
by giving the shipowners the choice between selecting the crew from 
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those most recently Llischarged, and having the crew selected .on an 
arbitrary system which might give a miscellaneous crew. The Committee 
also recommended that bribery, whether indirect or direct, to obtain 
employment as seamen should he regarded as a serious offence punishable 
with a considerable term of imprisonment. 

Action on Committee's Report, 
The main ohjeet of the scheme was understood to be the eli~ 

mination of the bribery whieh the Committee believed to exist on an 
utensivc scale, and attention was concentrated on Calcutta where the 
ahuses were said to be much more serious than in Bombay. From the 
st~trt the scheme met with a large amount of opposition and criticism. 
The diflieulties in the way of preparing a register were serious, and it 
Wit"~ Ielt in many quarters thnt it would he impm;sible to restrict, in the 
:m:mner eontmnplated by n~e Committen, the power of the serang over 
the sdeetion of hiR own erew. After protraetcd discussion with the 
loc~tl Govermnent und other interests, the Government of India ap
pointed in 1924 an officer of the Mercantile Marine as Shipping Master 
to re-organise the Shipping Office at Calcutta, and instructed him to 
exnmine the question of the establishment of a recruitment ·bureau. 
They considnred that it would be inadvisable to proceed further with the 
reeommend:ttions of the Committee until the Shipping Masters had 
gained some experience of the system of recruitment and had made some 
progress with the registration of seamnn. At a later date an assistant 
to the Shipping Master W<ts appointed at Bombay to dea,l with the ques· 
tion o£ recruitment. 

Orders of Government. 

In 1929 the Government of India issued their orders on the 
recommendations of the Seamen's Recruitment Committee. Under 
these orders, which were framed after consultation with the shipping 
comp11nies, the leading ratings (i.e., serangs and butlers) are recruited 
either direct by the shipowners or through the Shipping Office. A 
broker must not be employed in any capacity in the selection of these 
men, and the companies undertake that " preference will, as far as 
possible, be given to men who have been longest out of employment". 
The Shipping Master has no power to interfere in the selection, but we 
are informed that, as far as possible, the shipping companies endeavour 
to honour this undertaking. Recruitment is made through the Shipping 
Office where shipowners or their agents are unable to make the arrange
ments necessary for the registration of their men~ The Shipping Offices 
maintain employment registers of semngs and butlers ; the shipowners, 
their agents or the ship's officers select their men at an open muster. 
Here, too, there is no compulsion, but it is stated that in praotice a1l 
endeavour is made to give preference to those longest out of employment. 
In the recruitment of lower rating~, there is no interference or control. 
The general practice is for the serang or butler to produce candidates in 
excess of the number required and for the Marine Superintendent or the 
ehip's Q:fficers to select from the men thus produced. 
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Improvements Effected. 
Although the licensed brokers and other intermediaries have 

not been abolished, as recommended by the Seamen's Recruitment 
Committee, their powers, have been curtailed. They are no longer 
given any voice in the selection of the higher ratings, and it is no longer 
customary for them to supply the lower ratings, except where vacancies 
occur immediately prior to a vessel's departure. But in Calcutta 
the greatest improvement has been in connection with the system of 
advances to seamen at the time of recruitment. Formerly, a seaman 
recruited through a broker received from him a hand-note, usually for 
one month's pay, of which half was not payable until some time after the 
ship sailed. 'l'he seaman who needed the money in cash had to pay a 
substantial rate of discount to money-lenders or others to secure this. 
Advance notes have now been abolished, and the broker is required to 
pay to the seaman, when signing on, the full advance in cash of a month's 
wages. For this he receives a fixed connnission from the shipping com
panies. 

Extent of Bribery. 

The evidenc~ we received on the question of the prevalence 
of bribery was conflicting. The seamen's representatives were unani· 
mous in the view that there had4een no improvement since 1922 ; on 
the other hand, the Shipping Masters and the shipping companies 
were of opinion that, whilst bribery in recruitment had not altoge· 
ther disappeared, it was by no means serious. It was even main .. 
tained by the companies that the picture drawn by the Seamen's Recruit
ment Committee was exaggerated. It was not possible for us to sift the 
truth from these conflicting statements, particularly as we had been 
supplied with no figures that could be compared 'with those collected by 
the 1922 Committee. But the present system represents an improve· 
ment in method on the old one, in that, if properly worked, it will 
bring the employer and the employed a stage· closer together than was 
the case when the brokers were responsible for engagement. But it 
does not seem to us to be designed to remove one of the basic causes of 
bribery, namely, the large volume of unemployment amongst seamen. So 
long as this :remains, the temptation to offer a bribe is not likely to be 
diminished, and, quite apart from its connection with bribery, the 
reduction of unemployment appears to be essential if labour in this in· 
dustry is to be placed on a satisfactory footing. 

Unemployment. 
The present cd~.itions are in large measure the result of the war 

which, by increasing the demand for seamen's labour, led to a large in
crease in t~e supply. After the termination of the war, the demand fell 
rapidly, with the result that the number of seamen was far in excess of 
the openings available. The Committee of 1922 drew attention to the 
serious unemployment then prevailing, and, as we have stated, its recom
mendations were so framed as to encourage practically continuous ~
ployment to a limited number of men. We do (not think that these 

• 
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recommendations took sufficient account of the desire of many seamen 
to spend between voyages comparatively long periods in their villages 
and their value as a check to unemployment was fnrther weakened by 
the encouragement which the roster system would have given to the 
old and the inefficient seamen to remain on the waiting list. But when 
the Commit,tee's recommendations were rejected as impracticable, the 
importance of ensuring that the system adopted should operate to reduce 
unemployment seems to have been overlooked. 1Vith one exception, 
the steps taken in the last few years have not been calculated to have this 
effect, and the problem to-day is as serious as it was in 1922. In Bombay, 
according to the estimate of the Indian Seamen's Union, which appears 
to be approximately correct, there is employment at any one time for 
only one-third of the number available for employment. In the Ship
ping O:flice we found a number of se:ran,qs and butlers who, in spite o£ their 
previous satiRfactory service, had been out of employment· for periods 
varying from one to four years. The Shipping Master informed us that 
he had no control over new rceruits whose names were being entered in 
the register, even though it war; certain that no employment would be 
available for the majority of them for a considerable timr. 

Position in Calcutta. 
In Calcutta the position is e~ually unsatisfactory. According 

to the estimate of the Shipping Master, only about one-fourth of the 
tot.al number seeking employment can hope to be successful. Here too 
there was for long the same indiscriminate registration of new recruits. 
From the 1st July 1922 to the end of 1925 over 29,500 new men were 
granted certificates to enable them to go to sea, while the number of those 
who succeeded in obtai,ning employment at sea during these years was 
less than 16,000. The position would have been even worse hut for the 
fact that from 1926 the Shipping Master, on his own authority, stopp('d 
further registration of new recruits, except at the request of the officers 
of the ships on whose articles they were to he signed on. As a result of 
this action, the number of new men registered in the course of a year has 
fallen from 10,000 to about 5,000. An attempt has been made at Calcutta 
to construct a register of seamen, presumably in order to ascertain 
the numbers available and possibly to facilitate employment by roster. 
But the register in its present form is unwieldy and of questionablQ 
value; it includes the names of seamen who entered service as early 
as 1887, many of whom are now dead or have voluntarily retired 
from sea serviee. The Shipping Master declared that he had no autho
rity to remove a name "from the register and that his instructions 
were to register all seamen. As a result he had perforce inserted the 
names of men who had been out of employment for periods extending 
to 15 and 16 years and who were obviously unfitted for fttrther sea 
service. 

Principle of Rotation. 
The problem has been aggravated by the tendency to concede 

the demand that seamen should be employed in rotation in order to 



TRANSPORT SERVICES. 17§ 

secure an equitable distribution of the available employment. This, if 
carried to its logical conclusion, would mean that no seaman could be· 
allowed to remain in employment for any long period as he would thereby 
deprive another of his turn. Indeed, one of the demands put forward by 
the Indian Seamen's Union was that no seamen should be allowed to 
continue in employment for a period of more than 12 months at a time. 
We sympathise with the desire of the union to secure equal chances. 
of employment for all its members, but the principle of rotation which 
is advocated by them is not in the true interests of the men, at 
any rate so long as they are as numerous as is the case to-day. In 
Bombay, where most effort has been made to follow this principle, the 
evils of unemplopnent have not diminished. A rigid system of rotation,. 
combined with the limitation of the period of continuous employment, 
would mean that no seaman could hope to be employed for more than one 
year out of every three or four. Such a policy would make every seaman 
an inefficient and starved worker. It ;.vould also react ur.Jairly on those 
who, by their industry and diligence, would otherwise secure reasonably 
continuous employment. 

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

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

Registration in the Shipping Office. 
For the control of recruitment some system of registration is 

essential. We recommend that, in maintaining the registers, the Shippi."lg 
1!12 
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Masters should be authorised to exclude from them all seamen who have 
not been in employment for three years, and that, to begin with, a seaman 
should be strn.ck off the register automatically on the expiry of three 
years from his last discharge. We have suggested this comparatively 
long period in order to avoid undue hardship to men who, through no 
fault of their own but owing to the existing system, have been out of em
ployment for a long time. But the period should be steadily reduced 
year by year. The rate of reduction should depend on a. constant review 
of the position, but we suggest the possibility of reducing the period by 
6 month" 0aeh yea1· until it has reached 18 months. This would involve for 
the first year keeping seamen on the register who have not been three 
years out of employment ; during the seeond year the register would be 
restrieted to seamen who have not been more than 2l years out of 
employment ; during the third yea.r to those who have not been 2 years 
out of employment and from the fourth year to those who have not 
been more than 18 months unemployed. 

The Employer's Choice. 

So far as the method of recruiting is coneerned, we recommend 
that the shipping companies should have liberty of choice from men who . 
have been in their employment within a specified period. We would put 
this period in the first instance at 2 years, and the aim should be to 
reduce it steadily until it hafl reaehed lJ months. Here again the 
speed of reduction nmRt he determined by eireumstances, the effect of 
each reduetion being cai'<ofnlly watchod. At tho initiation of the system, 
the company wonld lw able to select any men who had been discharged 
from one oE their ships not leflH than 24 months previOlmly, while after the 
necessnry period of adjuHLment their Jreedorn of choice would he restricted 
to tnen who had served on one of their ships during the last 9 months. If 
they were UU;J,ble to complete a crew by the employment of such men, they 
should be required to recruit the men they needed through the shipping · 
office, which would select them from those on the live register. We hope 
that this system will reduce the number of seamen with reasonable speed 
to less than twice the number that are required at sea at any time. A 
substantial margin must always remain to allow o£ seamen from time 
to time spending periods at their homes. The final periods of 18 months 
suggested in the preceding paragraph and 9 months suggested in 
this are both tentative; after the scheme was in operation, experience 
might show that different periods were better, and there should always 
be a readiness, if )l.ecessity arose, to alter the periods in consultation 
with representatives of both sides. It will probably be advisable to deter
mine the extent o£ reduction of the periods for any year at least a year 
ahead, so that seamen could be warned on being discharged. 

Abolition of Licensed Brokers. 
We consider that there is now no further justification for the 

employment of licensed brokers in the recruitment of seamen. Where the 
supply of labour is considerably in excess of the demand, the necessity 
for re2ruiters and labour suppliers no longer exists. The powers of the 
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licensed brokers in the engagement of seamen have now been curtailed, and 
their employment as intermediaries is restricted almost entirely to the 
supply of men to fill vacancies occurring among the lower ratings imme
diately prior to the vessel's departure. But we do not think that an inter
mediary is necessary even to this limited extent. Desertions at thiq ;;~tage 
are not numerous ; any shipping companies who are unable to make their 
own arrangements for the supply of the necessary men should be able to 
secure the assistance of the Shipping Master for this purpose. We recom
mend th0,t the licenses granted under seetion 24 of the Indian Merchant 
Shipping Act be not renewed. 

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

provisions of the Indian Merchant Shipping Act relating to the allotment 
of wages. Under this Act, a seaman may allot, by means of a stipulation 
in the articles of agreement, any portion of his wages not exceeding one
third to a relative or a member of his family. We were informed that this 
provision had been little used, and the Shipping Master at Calcutta sta.ted 
that he had not yet issued a single allotment note in favour of Indian 
seamen. As far as we can gather, no e:ffort has been made to encourage 
seamen to take advanta,ge of a provision which was intended for their 
benefit. vVe recommend that, as far as possible, seamen should be in
formed of the existence of this arrangement and encouraged by Shipping 
Masters to make more extensive use of it. Further, as the home of the 
Indian seama,n is usually at some considerable distance from the port of 
recruitment, we r&'bommend that the amount of the allotment should be 
remitted regularly by the Shipping Office by means of money orders to the 
name and address of the person named in the allotment note. We also 
recommend that the maximum limit of allotment should be raised to two
thirds of the wages of the seaman. 

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

a number of points in connection with the articles of agreement and the 
procedure for signing on and discharge. The union urged. that the pro
vision of a column in the articles for a report on the quality of the sea.· 
man's work was prejudicial to him and that the agreement should pro
vide for unemployment indemnity in case of loss or foundering of the 
ship. These matters have now been dealt with in a Bill to amend the 
Indian Merchant Shipping Act, which was recently passed by the Indian 
Legislature. A further demand was that a seaman should receive wages 
from the date of signing on until the date of final payment of all his 
dues on discharge. The object is to secure that the seamtm it~ not re
quired to remain in port unnecessarily when not in employment. Having 
regard to the prevailing indebtedness among seamen and the high cost 
of living in ports, we have every sympathy with this object. We re
ceived little evidence in regard to the delays which occurred between the 
signing on and actual engagement or between discharge and final pay
ment of wages, and recommend that the Government should make fur
ther enquiries into the matter and take such action as may be found 
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necessary. With regard to the payment of wages on discharge, the 
Indian Merchant Shipping Act provides a maximum period of five days 
after discharge or three days after the cargo has been delivered, which
ever first happens. We have been informed that seamen sometimes 
leave for their villages before the expiry of this period and, in consequence, 
the :final payment is much delayed. The possibility of reducing this 
period should be considered by Government. Stress was laid by the 
union on the importance of signing on taking place in the Shipping 
Office. We recommend that this matter also should be examined. 

Seamen's Welfare. 

Finally, it is necessary to draw attention to the absence in ports 
of welfare organiRations which cater for the n(~eds of Indian seamen. We 
are glad to learn that in Bombay the foundation stone was recently laid 
of a sailors' home in memory of the Indian seamen who lost their lives 
in the war. 'l'he need for such institutions is great, and we hope that the 
example of Bombay will be followed by the other major ports of India. 
We recomm.end that the matter should receive consideration and we 
trust that it will be accorded the generous support of employers and the 
public. 

Inland Steam Navigation. 

'l'he important provinces for inland steamer traffic are Bengal, 
Assam and J:hu·ma.. Jnscwhere the development of railways has greatly 
reduced t}w volume of this traffic, and the only other pr9vince with steamer 
services of any importaltCO is Bihar and Orissa. Inla:ti!l steam navigation 
is now confined mainly to the Brahmaputra, the lower reaches of the 
Ganges, the Irrawaddy and some of their tributaries and connected creeks 
and canals. Almost, the entire steamer traffic of Bengal and Assam 
is in the hands of two important steamer companies, namely, tho India 
General Navigation and Hailway Company, Limited, and the Hivers 
Steam Navigation Company, Limited. It is estimated that the crews 
engaged by these two Companies exceed 16,000 in number. In Burma 
the bulk of the organised steamer traffic is in the hands of the Irrawaddy 
Flotilla Company, which employs crews numbering about 4,500 and in 
addition some 3,500 workers in its dockyard at Dalla. The higher as 
well aB the lower ratings of the inland steam vessels come from the same 
area as seamen, namely, the Noakhali and Chittagong districts of Eastern 
Bengal and the Sylhet district of Assam; the majority, who come fTom 
the vicinity of Chittagong, have shown through generations keenness and 
aptitude for this kind of work. 

Conditions of Employment. 

The leading ratings employed on inland vessels are serangs and 
drivers in charge of the deck crews and the engine room respectively. 
As a rule they are engaged directly by the steamer companies and are 
responsible for the navigation of the steamers on which they are employed, 
but on the larger vessels in Burma they work under the commander 
and the engineer by whom they are engaged. In accordance with the 
provisions of the Inland Vessels Act these men are required to obtain 
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certificates of competency, which are granted by the local Government 
to persons qualifying by examination. The lower ratings are supplied 
by the serang or driver, who is responsible for their recruitment, and 
through whom wages are paid. The companies thus have no direct 
dealings with members of the crew. Unlike seamen on oceR.n-going 
ships, the crews are not supplied with rations, the normal practice being 
for tb.e serang to provide a joint mess for which a fixed amount is subse
quently deducted from es,ch man's monthly wages. Where men who are 
compa:r:atively low-paid, such as serangs and drivers, are given full 
responsibility £or both the engagement and payment of workers, there is 
always a danger of abuse, even though there is the safeguard that the 
employing agent comes from the same village as his men, many of whom 
may be relations or friends. It was stated in evidence by the Irrawaddy 
Flotilla Company in Burma that the indirect system of engagement is 
unavoidable by reason of the indiscriminate changes among the lascars who 
~orm the crew. Men may leave the vessels overnight, leaving substitutes 
m their place and, though a register is kept by the commander to show 
the names of all the crew, the names are not always those of the men 
a.ctuall:y serving at the time. The Indian Seamen's Union and the Bengal 
Mariners' Union have been insistent in demanding direct engagement. 
Complaints have also been made by these two unions of abuses in recruit
ment and the lack of security of service. In Burma, the wages of lascars 
are Rs. 25-8-0 a month, paid through the serang. In India, it was 
alleged by a union that men sometimes get only Rs. 8 or Rs. 10 a 
month from the serang who may provide the messing, while statements 
:furnished to us by a union and by one of the principal companies 
show that, generally speaking, for the lowest ratings the minimum pay 
is Rs. 20 a month. The hours of work are necessarily irregular, as they 
depend on various factors such as tides, fogs, the length of trips and the 
time taken to turn the vessel round at the end of the trip. In Burma, 
the Irrawaddy Flotilla. Company in evidence gave the ;,verage hours 
worked per day as nine. In India, according to the statement furnished 
to us by the Rivers Steam Navigation Company, Limited, the men work 
on an ave.ra.ge 7 hours a day and 49 hours a week. We regret that the 
evidence which we have obtained is insufficient to justify our reaching 
any defi.llite conclusions regarding the conditions of employment in this 
industry, which require a more detailed investigation than we were able 
to give. We recommend that such an investigation should now be under
taken by the Governments of Bengal and Burma. Among the questions 
to which attention should be directed are the working of the present 
system of recruitment and discharge, the possibility of direct employ
ment and direct payment in the case of lower ratings, wages, homs, eon
ditions on board and the arrangements made by the steamer companies 
for members of the crew who have been put ashore owing to sickness while 
away from the place of engagement. 

Docks. 
The important docks of India lie within the ports of Calcutta, 

Bombay, Rangoon, Karachi and Madras. The control of these ports 
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is vested in Port Trusts constituted under provincial Acts and consisting 
of representatives of shipping and commercial interests and a few official 
and nominated members. In one or two ports the latter include a 
member representing labour interests, and we recommend that this 
practice be extended to all the maJor ports. The following table of 
the total trade of the five principal ports in India gives an indication of 
their growth and relative importance:--

Name Pre- War 
of war average. 1926-27. 1927-28. 1928-29. 1929-30. 

port. average. 

------~- ~----

Rs. Rs. l{s. Rs. Rs. Rs. 
(lakhs.) (lakhs.) (lakhs.) (lakhs.) (lakhs.) (lakhs.) 

Bombay .. 1,45,45 1,58,37 2,05,04 2,15,52 2,22,91 2,11,73 
Calcutta .. 1,59,78 1,62,50 2,37,97 2,54,29 2,60,22 2,40,24 
Rangoon .. 48,96 51,54 92,69 1,03,64 90,77 94,19 
Karachi .. 47,87 46,88 71,55 71,89 74,44 66,47 
Madras .. 19,61 21,15 41,98 47,73 52,03 50,62 

. .. 

Labour in Docks. 

The demand for dock labour is intermittent ; it depends upon 
the arrival and departure of vessels and the size and nature of their 
cargo as well ns on .seasonal and cyclical fluctuations. In India, the 
monsoon is an additional factor affecting both shipping arrangements 
and the amount of produce available for export. In all ports, therefore, 
there is usually labour in excess of immediate requirements, and the 
tendency is for employers to encourage larger reserves than necessary 
in order to provide ample margins against emergencies. We visited the 
leading ports and received both written and oral evidence regarding the 
conditions of employment. Usually the port authorities maintain a 
permanent establishment under their direct control, hut the bulk of the 
labour engaged in loading and unloading is casual and is employed 
indirectly through stevedores or other contractors. In regard to the 
latter, there is no uniform system of employment in the different ports. 
In Karachi, the loading and unloading on the docks is entrusted to 
stevedores who employ jemadars or headmen to provide the necessary 
labour. The _jemadar receives payment from the stevedore for the 
work done by his gang, the members of which are in turn paid by him. 
At Bombay the casual dock labourers are employed through toliwalas, 
who are paid by the Port Trust at piece-work rates on the tonnage 
handled. The· toliwalas pay their men sometimes on tonnage and 
sometimes ·at daily rates, according to the nature of the cargo. Some 
of the bigger toliwalas may have 10 to 15 gangs working under them, 
while the smaller ones control two or three gangs ; the average size of 
each gang is 15 to 18. The Port Trust have about 40 or 50 toliwalas 
on their register. In Calcutta, most of the dock labour is supplied 
by one firm of contractors and is not directly employed by the Port 
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Commissioners. The establishments maintained bv the latter at the 
coal berths and tea warehouses are recruited after personal inspec
tion by the Deputy Jetty Superintendent. The labour supplied by the 
contractor is recruited chiefly from Bihar and the United Provinces 
through sarda:rs. For handling heavy cargo and certain other classes 
of work the contractors employ monthly paid labour working in g;tngs 
of 20 men each under a sardar but paid individually by the fum. 
Most of the work is paid on the piece-work system through sardars, 
who maintain gangs of from 40 to 100 men each and who are paid accord-

' ing to the tonnage handled by their gangs. The earnings ?f each 
gang are distributed among the men by the sardar who deducts half. ::m 
anna in the rupee as his share, except where he himself is a workmg 
member in the gang, in which case he retains two shares, one for his 
work and the other as his commission. The representatives of the 
firm of contractors stated in evidence that their 3,g:ents maintain personal 
touch with the men to prevent unauthorised deductions bv the sard~:H'. 
In Rangoon, with the exception of 30 labourers employed.in the ware
houses who are on monthly wages, no dock labourers a.re employed on 
the staff of the Port Commissioners. The work of loading and unload
ing ships at wharves and jetties is given out on contract fer which. tenders 
are invited. The preRent firm of contractors are paid on the basis of 
tonnage loaded and shipped. They maintain a permanent establish
ment of 250 men who are paid monthly wages, but in addition engage 
casual labour at daily rates as required. The ma£stTies or sardars 
and labourers are paid separately by the contractors. In Madras, the 
Port Trust employ a small departmental staff of two or three hundred 
men in their sheds, but most of the handling of cargo is done by contract 
labour. Besides the labour employed by or on behalf of the Port 
Trusts, there is the labour employed by shipping companies or stevedores. 
Here, too, the main feature is the absence of direct employment. The 
shipping companies or stevedores employ foremen, known variously as 
tindals, mukaddarns, gang maistries, ,iemadars, joliwalas, or sardars. 
Each of these brings one or more gangs of dock labourers who work 
under his supervision and receive their wages from him. The shipping 
companies or stevedores pay the foreman for the work done and leave 
it to him to distribute the amount among his men. In Rangoon and 
sometimes aJso in other ports, it is the recognised practice for the fore
man to increase his own earnings by employing fewer men in the gang 
than the number specified and paid for by the company. 

Unemployment and Under-employment. 
The main problem in connection with doek l1:1bour is that of 

minimising the hardships due to unemployment or nuder-employment. 
The unemployed may hot appear, as in the West, at "calling-on-stands", 
but they are to be found in their lodgings, in the streets or at the dock 
gates seeking employment. In Karaehi, we were informed that the 
depressed condition of the export trade, which fell from 2,070,000 tons 
in 1924-25 to 661,000 tons in 1928-29, has led to general retrenchment 
in offiee and labour staffs. Labourers complained that they were unable 
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to secure adequate employment to maintain themselves and their fami
lies, and this was confirmed by evidence that wharf labourers were 
employed for only about 10 to 12 clays in a month. In Rangoon also 
there has been serious unemployment. More than half the export 
from this port consists of rice. We have been supplied with a state
ment showing that, while avemge monthly exports during 1929 am
ounted to 306,000 tons, the tonnage in March was 4:38,000 and in 
November 240,000 only. Imports also fluctuated in 1929 between 
100,000 tons in March and 175,000 tons in October. The represent
ative of stevedoring firm:'l in Rangoon stated tha.t, in the busy season 
from February to April, men work seven days a week, but over the year 
the average would not be more than 12 or 13 days in the month. The 
British India Steam Navigation Company, who have on their books 
90 gang rnaistries, estimate the average number of shifts worked by each 
of thcso men at 17 a moniih, but we have no information as to the 
extent to which the personn~l of the gang varies, and this obviously 
a:ffeets the amount of employment obtajncd by individual members. 
The position has been complicated by the recent arrangement to employ 
Burmans on a fifty-fifty basis with Indians who, until June 1930, 
were alone employed on the docks. No detailed figures· were received 
regarding the position at other ports, but we believe that there also 
problem.'l of unemployment and] under-employment require attention. 
So far no attempt has been made to decasualiso dock labour. Tha 
tendency has been ra1;het to distribute employment among increasing 
numbers, with the result that the average earnings of the workers have 
diminished without t'ny r<:durti0n in wage rateR. 

Decasualisation and Registration. 

We con<>id.~r that those labourers who regularly offer themselves 
for work at the docks are entitled to secure ns large a measure of 
regular employment as ljhe nature of the calling will allow. This can 
only be secured by decasualisation. We recommend the adoption 
in each of the main ports of a system of registration, which should be 
2upervised and controlled by the port authority, assisted by represent
atives of shipowners, stevedores and labourers. A register should be 
compiled of all workers who have a genuine claim to be regarded as dock 
labourers. It should include all those employed on the work of loading 
and unloading on board ships, or on shore, i.e., harbour, dock, wharf, 
quay or at any similar place where such work is carried on. The exist
ing system, which gives to low-paid toliwalas and other intermediaries 
the power to determine which men should receive employment, is bound 
to be associated with abuse, and a representative of one of the leading 
Port Trusts, speaking of bribery and corruption, said " I think it is pro
bably too general among that class of people for any one to look upon 
it as other than customary ". The aim should be, first to regulate the 
numbers of dock labourers in accordance with requirements and, secondly 
to ensure that the distribution of employment depends, not on the caprice 
of intermediaries, but on a system which, as far as possible, gives all 
efficient men an equal share. 

' 
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Safety in Docks. 

There are at present no regulations to protect the bulk of dock 
workers engaged in handling cargo against the risk of accidents, nor is 
there any inspection by an independent authority to ensure that ade
quate precautions are taken for the safety of dock workers. The bye
laws framed by the Port Commissioners of some of the ports contain 
provisions for the safety of the workers, but these apply only to the em
ployees of the Port Trust and not to dock labour employed by private 
firms. There is no legal obligation to report the majority of accidents 
n docks, and investigations into accidents have to be conducted either 

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

Hours of Work. 

The hours of work of dock labour vary from port to port, and 
there are no restrictions either on normal working hours or on overtime. 
Although the excess of labour is greatest in Karachi and Rangoon, in 
these ports the hours of work are longest. The day shift in Karachi 
extends to 12 hours in summer and to 11 in winter, with one hour's 
interval, while the men on tho night shift work for lli hours without a 
break. A proposal to reduce hours was considered by the Port Trust, 
but met with opposition and the Trust decided not to pursue it. It was 
revived by a strike which occurred immediately after our visit, but, so 
far as we are aware, apart from a promise from the stevedores that they 
would not oppose any reduction which might be agreed to by the Port 
Trust, nothing has been done. In Rangoon the day as well as the night 
shiftR are 11 hours in duration, without any interval except between 
the two shifts. In Madras the daily hours are also 11, but the workers 
are given an hour's interval in the middle of the day. In Bombay 
the men on the day shift work 9 hours and on night shift 8 hours, while 
in Calcutta the hours of work are between 7 A.M. and 5 P.M. with two 
intervals of half an hour each. Having regard to the heavy character 
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of dock work, we consider that the normal hours of work in Karachi, 
Madras and Hangoon are unduly long. In the matter of overtime also 
there is need for protection. In Bombay we were informed that, if a 
ship is working continuously day and night, a gang is ordinarily required 
to work three consecutive shifts-a day, a night and a day, i.e., 25 hours 
excluding breaks. 11ayment is made at the same rate for all three shifts. 
Such excessive hours are both unnecessary and unreasonable, though 
it was stated that the men rest in turns while work is going on. The 
work of loading and unloading ships is more arduous than most forms 
of factory work and there is, in consequence, at least as much need for ~ 
control in the one case as in the othe1:. The maximum daily limit of 10 
hours, which we have suggested for factories, is not suitable for docks, 
as, without a weekly holiday or a limit of weekly hours, this might involve 
too heavy a strain on tho worker, particularly as overtime is necessary 
in certain m1ses where the employment of a different shift would not be 
practicable. We recommend that for doc.ks the normal daily hours 
pres0ribed hy bw should he fixed at 9, but overtime should be allowed 
up to a maximum of 3 additional hours of wor1c on any one day. 
In order to prevent an abuse of overtime, we recommend that payment 
for each hour of overtime work should be required at not less than 
33i % over the ordinary rates. It may be necessary for local Govern-
ments to provide exemptions to meet exceptional circumstances. As 
in the case of tho su.fcty regulations, the enforcement of the measures 
relating to hours of work should be entrusted to the factory inspection 
department of the province. As the docks are situated in industrial 
centres, we do not think that this new field of inspection. should 
involve. any great increase of staff, particularly if, as we anticipate, the 
co-operation oJ the port n,uthorities is obtained. 

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

Employment of Ohildreu. 
As a result of the consideration given to the Washington Con

vention fixing the minimum age for admission of children to industrial 
employment, the Indian Legislature passed an Act in 1922 making it 
obligatory on the local Government to frame rules under the Indian Porte 
Act of 1908 prohibiting the employment of children under the age of 1:2 
years "upon the handling of goods at piers, jetties, landing plac~s, 
wharves, quays, docks, warehouses and sheds." Although such rules 
have been duly promulgated in the only port in which we found children 
employed, some children below the prescribed age were employed in the 
coaling of-'l:lhips. We were uncertain if such employment was an in
fringement of the law, in view of the fact that the coaling was done on 
the waterside of the ship and not at a pier, jetty, etc., mentioned in the 
Indian Ports (Amendment) Act of 1922. Since our visit, an amending Act 
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has been passed, which should put the matter beyond doubt. Provin
cial Governments are now required to frame rules prohibiting the employ
ment of children under the age-of 12 years upon the handling of goods 
" in any port subject to this Act". As in our view work of this kind is 
not suitable for children and a system of half-time working is not prac
ticable, we recomr:nend that the minimum age should be raised to 14 
years. It should be the duty of th~ factory inspector to secure the due 
observance of the law in this respect. 

Tramways and Motor Buses. 
Tramways and motor buses are the remaining forms of transport 

with which we deal. Tramways have been in existence for a number of 
years, but are to be found only in a few of the more important cities, such 
as Calcutta, Bombay, Madras, Rangoon, Cawnpore, Delhi and Karachi. 
In Calcutta and Bombay they give employment to about 6,000 and 
4,500 workers respectively; in other centres the numbers are considerably 
smaller. The scope for their expansion is limited as there are compara
tively few cities in India with a population exceeding 200,000 persons, 
and most Indian towns are merely overgrown hamlets without any of the 
modern conveniences associated with town life in theW est. The tramways 
thus employ only a small number of workers. The system of recruitment 
does not differ materially from that obtaining in the larger factories. 
Both in Calcutta and Bombay a considerable proportion of the workers 
comes from outside, and the number of meu applying for work is well 
in excess of the number o£ vacancies. Selection is made by a responsible 
officer of the company. The selected men are first required to pass a medical 
test as to their fitness and have then to spend about 6 weeks in a train
ing school. In Calcutta 65% of the workers have only five years' 
service or less, while in Bombay the percentage is as high as 76. The hours 
of work are generally fixed on the basis of an 8 hour day, but the actual 
hours worked by the traffic staff are longer, i.e., 9 or 10 in one case. This 
is attributed to delays on the road and also, to a large extent, to the extra 
trips which have to be worked on account of absenteeism. In Bombay 
the normal working days are six in the week; in Calcutta the men are 
allowed a rest day with pay if they work for six days, but if they work on 
the 7th day, as .do many of the up-country men, they receive an extra 
day's pay. Motor buses, unlike tramways, are a recent development and 
their possibilities are very much greater. Fifteen years ago there was 
hardly a bus service in India, but to-day the motor bus is to be found in 
the cities and also over the entire countryside, wherever there are roads 
fit for motor traffic. The total len!!th of metalled roads in British India 
is now over 60,000 miles and road development may be expected to make 
rapid strides in the near future. For the most part the bus services in 
India are the result of individual enterprise rather than the creation of 
large concerns; many are carried on under a system of unbridled com
petition by numbers of small owners. The number of "drivers and 
conductors employed in the various bus services throughout India must 
now be fairly large, but we received no evidence as to their hours of work 
or other conditions of employment. 
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Control of Hours. 
'l'he control of hours of work on all tramways and motor buses 

raises problems of great comple.:ilty. So far as tramways alone are con
cerned, we do not think that control would be difficult, but it is probably 
here that it is least needed. The regulation of hours of motor bus workers 
both in cities and in the country, especially the latter, would be very 
difficult in the present stage of development, and would involve the res
triction of hours, not merely for labour, i.e., for persons who are 
employed by others, but for owner-drivers with whom we are not con
cerned. When the hours of work exceed what is reasonable for the driver, 
they exceed what is safe for the passengers, and both considerations will 
require increasing attention. But we are not in a position to indicate 
any general ::;cheme of control which would be e:ffeetive at the present 
time. The extension and development of motor transport will necessitate 
an increasing measure of control by the licensing authorities. We there
fore suggest that, in granting licenses, the authorities should consider 
whether, in particular cases, a limitation on hom·s is required, and if so, 
how it can be enforced. We consider it preferable not to enforce a statu
tory restriction on tramways at this stage, but we recommend to those 
responsible for their management that the weekly hours should not 
exceed 54 per week, and that the homs of duty ::;hould be so arrn.nged as 
to compel the workers to titko one day's rest in sevlln. 

Public Works. 
In concluding this chapter we desire to make some recommenda

tions in respect of public worh:. If we had followed strictly the definition 
of an "industrial undertaking" adopted by the Pirst International 
Labour Conference in the Hou:es of Work Convnntion, we would have been 
compelled to regard our terms of reference as covering all labour em
ployed on eon::;truction, rnaintenance and repair work of all kinds, from 
village houses to the largest canals. Building work o:f various kinds is, for 
the most part, quite unorganised and is scattered all over India. We 
therefore found it necessary to limit severely our survey in this direction 
and confined our attention to public works. These include the great 
majority of the larger constructional enterprises in India and an immense 
number of smaller works of all kinds. Indeed, thor~ is probably no 
country where Government takes so large a part in the construction and 
maintenance of canals, roads and buildings. Every province has its own 
Public Works Department, which is usually divided into two branche11, 
namely, the Irrigation Branch and the Roads and Buildings Branch, each 
with its own staff. The great irrigation canals ndw irrigate about 27 · 5 
million acres and are being steadily exLenued. At the present time there il'! 
in progress in Sind the Lloyd Barrage and Canals Scheme, which is perhaps 
the biggest work of its kind in the world. It was started in 1921 and is not 
expected to be completed until 1934. The labour employed is imported 
from many distant areas, such as Rajputana, the Punjab, the United Pro
vinces, the Frontier areas and Afghanistan. The supply of labom has 
been increasing each year and so far has never been equal to the demand. 
It also shows considerablr. variations with the seasons. In 1928-29 the 
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number employed was about 45,000, of whom not less than 2,000 were 
skilled workers. On the Roads and Buildings side the Government 
is also a very large employer oflabour. It is responsible for the mainte
nance of all trunk roads and a great number of official buildings of all 
sizes. The biggest task undertaken in this connection in recent years has 
been the creation of the new capital at Delhi, which began before the war 
and is now practically completed. The numbers employed here fluctuat
ed :from 4,000 to over 20,000, the great-er part of the labour employed being 
from Rajputana, Central India and the Bombay Presidency. Here, as in 
other constructional works, a number of women were employed and 
child labour was not unknown. 

Employment of Contractors. 

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

Fair Wages. 
On this view we would remark that there is another question 

besides that of cost to be considered, and we think that this should receive 
more attention. We are far from satisfied tha.t labour receives reasonable 
treatment from all public works contractors. The Chief Engineer of the 
Lloyd Barrage and Canals Construction stated that conditions of labour 
would be decidedly improved if it were employed departmentally, and we 
believe that, if contractors were in all cases required to give fair treatment 
in respect of wages, housing, sanitation and other services, there would be 
an enhancement in the cost o£ the work. This is an enhancement which, 
if necessary, Government must be prepared to face. So far as wages are 
concerned1 no control is exercised at present, and the supervision of con-
1lraetors is limited to the settlement of disputes regarding payment. W tt 
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recommend that, in all cases where contractors are employed by the 
Public Works Department, the contract sho:Uld cont<tin definitr~ provisions 
regarding tho wageR to be paid. . We ·® not thil'll\ th?,t 'the method 
adopted elsewlwro of a" fair wages claillfe::r• ca1fbe: a.ppliea' w'ithout mo
difications in India, and in its place we suggest ~thart the actual wages to 
b0 p<iicl for different kinds of work should be specified in the contract. 
If it were necessary to make contracts for the supply of labour over a 
long term, provision could be made for the revision of the rates o£ wages 
from time to time and for corresponding additions to, or reductions from 
the rates payable> to the contractors. We also recommend that eon
traets should stipulate the age below which persons should not be em
ployed and this should in no casB be less than 12 years. Mr Oliff, 
Mr Joshi, Diwan Ohaman Lall and Miss Power, however, are of opinion 
that this work is comparable to that undertaken by ehildl;'en in and 
about mines, <tnd on docks, and that the minimum age of employment 
should be 14 years. 

Health on Public Works. 
So far as housing and sanitation are concerned, the practice 

appears to vary. In some cases contractors are required to take measures 
regarding sanitation and health and housing ; but this is not always the 
case, even on large works where much labour is brought from a distance ; 
nor does Government undertake to house contractors' labour. Further, 
it does not appear to he the regular practice to consult the medical and 
public hmdth departments before large engineering works are started, or 
to secure their co-operation during the 'progress of the· schemes. Too 
often the determination of the scale of medical and public health activity 
is left to the public works authorities, and the engineer in charge of the 
construction is made responsible for the control of health on the w0rk. 
In some provinces t;he rules do not appe<tr ·to require previous con.<mlta
tion with the Department of Public HNtlth. In more than one case an 
important work has heen started without any such reference, ::md occasion
ally a big work has been carried on for some time without any control being 
exercised by the medical or public health authorities over the health 
arrangements. The results, as our evidence shows, have not been satis
factory. We recommend that, where large construction works are to b~ 
carried out either by the Public Works Department itself or through the 
agency of contractors, and especially where workers are to be empl\J¥ed 
for any length of time in the same area, the Medical and Public Health 
Departments should be consulted beforehand. In addition, definite 
rules should be framed in all such cases regarding the supply of proper 
housing and sanitary arrangements for all persons employed and pro
viding for the treatment of cases of sickness or accident, including accom
modation for cases of infectious disease. We also recommend that the 
Medical Department should be entrusted with responsibility for the health 
of those employed on such works. 

Direct Employment. 
Experiments in departmental working on a large scale appear 

to have been rare, but we have been given particulars of the results 
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recently obtained in the Central Provinces in connection with the con
struction of the Kharung and Maniari reservoir canals in the Bilaspur 
district. Here the department found difficulty in securing labour through 
contractors to the e~ent n,ecessary to complete the works, and in 1924-25 
they started <ilepartroental recruiting. The numbers so employed in th.e 
first year were under 3,000 and rose steadily until about 10,000 persons 
were employed departmentally in 1929 against 5,000 employed through 
contractors. It was stated by the department that the work had been 
carried out much more expeditiously at a lower cost and that labour 
was getting a bigger return than it would receive from contractors. 
Advances were given to recruit labour from a distance and the depart
ment bore, the losses which arose from defaults by those to whom ad
vances had been given. Experience has shown, however, that labourers 
are more ready to accept employment departmentally than from a con
tractor, and the total loss in respect of advances does not seem to be 
large. This district supplies labour to many industries, and we do not 
suggest that experience elsewhere will necessarily be similar, but we 
recommend that the possibilities of the wider application of departmental 
working should be considered by the Public Works Departments gene
rally. The system of employing labour through contractors on large works 
is one of very old standing, and, with the great changes in conditions in 
recent years, we are by no means satisfied that its advantages are as great 
as they were in the past. 

0 
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CHAPTER XII.-THE INCOME OF THE INDUSTRIAL WORKER. 

We have now completed our endeavour to survey working con
ditions in the different branches o£ industrial activity. This and the 
three following chapters deal with matters affecting the sta:!ldard of life o£ 
the industrial worker. The present chapter is concerned mainly with his 
income. After discussing the adequacy of the material available, an at
tempt is made to give an indication of the wage levels in different indus
tries and centres. · Some observations are added on individual and family 
earnings and on the expenditure of the family. We then pass to the dis
cussion of methods of raising the standard of living, which is shown to 
involve the raising of the standardR of efficiency, of earnings and of health 
and welfare. Numerous methods of increasing efficiency have been dis
cussed in previous chapters, and health and housing are treated in subse
quent ehapterR. The latter part of this chapter is consequently devoted 
mainly to the diBensRion of posRihle methods {irst of enhancing earnings, 
and l:lecondly of making them more effeetive. Here, we deal under the 
fin;t head with the direet raising of wages by employers and then with the 
fixing of minimum wages, adding some observations on the standardisa
tion of wageR in the leading industries. The prevalence of deductions 
from wages and their regulation are also reviewed. Under the second 
head, we deal with the reduction of e4penditure on drink, leaving 
the important question o{ reducing the hnrden of indebtedness for the 
following chapter. 

I. 

Statistical Material. 
In our terms of reference we are directed to report qp. .. the 

'standard of living of the workers'. No part of our task has given 
us greater difficulty, and we must frankly state our inability to give 
this subject the treatment it deserves. It would, of course, be impos
sible for any Commission which conformed to reasonable limits of 
time and expenditure to attempt an original analysis of the standard 'of 
living of several millions of workers scattered over a sub-continent, dis
tributed over many industries, with a great variety of occupations, and 
separated into many groups by climate, race, civil condition, relig~on, 
tradition, income and other factors. At the best we could hope to give 
only a summary o£ the general position, based on the scientific observa,
tion of others, and rendered somewhat more vivid by our own observa
tions· and the experience of those witnesses who appeared before ''Us. 
But when we addressed ourselves to this less ambitious task, we found 
that, even for this, the essential material was wanting. The only investiga
tions so far made with any claim to statistical adequacy are those conducted 
by the Bombay Labour Office in the principal centres of that Presi-

, dency and one enquiry into the standard and cost of living of the working 
classes in Rangoon. The Bombay enquiries consist of three investiga
tions into wages in the cotton mill industry in that Presidency and inves
tigations into working class budgets in Bombay, Ahmedabad and 

( 
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Sholapur. These enquiries are o£ great value as a guide to local condi
tions ; but in a country presenting the variations of India, they cannot 
be treated a.s typical. Enquiries made in two centres of the Central 
Provinces and six centres in Bihar and Orissa have been directed 
towards measuring the movements in the cost of living and a little work 
on this has been done elsewhere ; but none of these enquiries has attempt
ed to determine actual representative earnings and expenditure. In 
Bengal, the leading i.."l.dustrial province of India, not even the oonstruc
tion of a cost of living index has been attempted, and a statistioal analysis 
of earnings and expenditure is entirely lacking. 

Evidence Obtained. 
In the course of our tours, we attempted to supplement the 

statistical material available as best we could. Employers readily gave 
particulars of their rates of wages, but as a rule these throw less light 
on earnings than do wage rates in other countries, and for our present 
purpose earnings are of far greater importance than wages. Information 
regarding expenditure is even more difficult to obtain. As might be 
expected, the worker seldom keeps any accounts and, even among . 
educated men, there are few who would find it easy, even if they had no • 
natural reticence, to explain without reference to documents how their 
income wa.s spent. We examined and conversed vvith a large number of 
workers and others who were informed on the subject, and in personal 
visits to the workers' houses we endeavoured to supplement by the 
" evidence of the eye " the information otherwise available. 

Special Enquiries. 
As our first winter's work progressed, it became steadily clearer 

to us that the material we could collect in the ordinary way would fall far 
short of yielding all the information desired. We therefore decided, 
at the end of our first winter's work, to appeal to Government for further 
assistance. In a circular letter, which was addressed to the provincial 
Governments and to the leading railways and is reproduced elsewhere, we 
asked them to utilise the period which was available in the collection of 
information bearing on the standard of living of the workers. What we 
desired, in particular, was "evidence of the same character" as the 
Commission" might itself have secured if it had had a much longer time 
at its disposal and had been able to obtain from a number of witnesses 
information of a somewhat intimate character regarding their manner of 
life ". We appended to our letter a schedule indicating the particulars 
for which we were looking. We are under a deep obligation to the 
Governments, the ral.lway administrations, the employers, the workers 
and the numerous officials who co-operated in assisting us in this matter. 
Having regar·d to the very great difficulties which limitations of time, 
means and personnel imposed, the results obtained are by no means 
disappointing. Their value would have been enhanced if more attention 
had been paid to the crucial question of sampling, for in a number of cases 
the efforts have been dissipated over too wide a field. But practically 
all the enquiries have served a purpose in throwing a sidelight on the 

o2 
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subject, and providing some check on other material. Limited 
enquiries of the kind suggested cannot hope to do more. Much of 
the information obtained, which has been of help to us, will not be 
without interest for students of the subject, and we hope that it may 
serve to point the way to the more thorough enquiries that are urgently 
required. Of the Government enquiries, that of the United Provinces is 
the best example of the type of report we hoped to secure. Among 
railways, the South Indian Railway, in which a committee was appointed 
to investigate the subject, and the East Indian Railway have both fur
nished reports of special interest. 

Inadequacy of Material. 
The collection of statistics bearing on labour is discussed in a 

later chapter. But we would stress here the great importance of en
quiries into the standard of living of the workers. We are by no 
means the first to find ourselves crippled by past neglect in this di
rection. We owe to the efforts of the few scientific enquiries and to 
the labour of those who have supplied us with evidence the fact that the 
material is sufficient to indicate the main features of the economic life 
of the workers and to give us confidence in dealing with some of the ques
tions that have a close hearing upon that life. But it is inadequate as a 
basis of any complete treatment o£ the workers' ills. We can realise the 
workers' chief difficulties, we can distinguish the factors that create them, 
and we can point to directions along which much can be done to mitigate 
them. But a quantitative analysis is impossible. Even to such an 
elementary question as the extent to which the workers' earnings suffice 
to provide for their necessities no precise answer can be given. 

Movements of Prices and Wages. 
Before discussing the position further in the light of such 

material as is available, we desire to offer some comments on the changes 
in the position in recent years. A sharp rise in prices took place towards 
and after the end o£ the war. Increases in wages were granted in the 
leading industries, but these did not as a rule meet the rise in prices, and 
by the middle of 1920 the level of real wages was generally lower than 
before the war. In 1920 and 1921 there was a general rise in wages; 
prices reached their highest point in the autumn of 1920, and the general 
tendency thereafter was downwards, so that by 1923 the workers were 
generally better off than before the war. Since then prices have fallen 
substantially ; there have been some reductions of wages, but there has 
been no general fall in wages commensurate with that of prices, and the 
general level of real wages for industrial workers is probably higher at the 
moment than at any previous period. We are writing, however, at a 
time when a remarkably sharp £all in prices has produced an unusual 
position ; the Bombay working class cost of living index number, which 
stood at 40% over the 1914 level in July 1930, had fallen to 22% 
in December. As it would be dangerous to assume that the present 
position is stable we should make it clear that, in discussing facts 
bearing on the standard of life of the workers, we are dealing with the 
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position not later than a year ago. Indeed, many of our facts relate to 
earlier dates. 

II. 

Earnings of Cotton Mill Operatives. 

We now endeavour to set down a few statements rega,rding 
the general wage levels in some of the leading branches of industrY. 
In the cotton textile mills, over two-thirds of the operatives of British 
India are employed in the Bombay Presidency, and, as we have stated, 
there is here a large amount of detailed statistical information available. 
The three important centres in this Presidency are Bombay, Ahmedabad 
and Sholapur. The first wages investigation made by the Bombay 
Labour Office related to May l914andMay 1921, the second to August 
1923, and the third to May 1926 in the case o£ Ahmedabad and to July 
1926 in the case of Bombay and Sholapur. These last figures were pub
lished in 1930, and no later statistics are available. We therefore con
fine our attention to the last enquiry which was based on the actual muster 
rolls of selected mills in each of the three centres. A feature of import
ance here is, to quote the Labour Office, the " very wide variations 
which exist both in the methods of payment and the manner in which the 
rates are fixed not only as between centre and centre but also as between 
unit and unit in a particular centre ". In Bombay the average earnings 
of the two-loom weavers in 19 selected mills varied between Rs. l-9-l and 
Rs. 2-1-6 per day. In Ahmedabad the variations were even wider. The 
average daily earnings for men according to this enquiry were Rs. l-8-0 
in Bombay, Rs. 1-6-8 in Ahmedabad and Rs. l-0-5 in Sholapur. For 
women the respective figures were Re. 0-ll-ll, Re. 0-12-6 andRe. 0-6-8. 
In the selected mills in Bombay, no children were employed; for Ahmed
abad and Sholapur their average daily earnings were Re. 0-5-6 andRe. 0-4-0 
Tespectively. In every centre absenteeism is a factor of some importance, 
and in the table below we give the average monthly earnings of all 
operatives so far as they are available, and the percentage and average 
earnings of operatives who worked without any absence :-

I I Workers who worked without 

I 
.Average any absence . 

Group. Centre. monthly 
earnings of 

Average monthly all workers. 
ofo age. earnings. 

Rs. A. P. Rs. A. 1'. 

Men .. Bombay .. 37 10 2 53 44 3 6 
Ahmedabad .. .. 56 38 4 0 
Sholapur .. 23 15 6 31 26 10 2 

Women .. Bombay .. 17 12 4 33 20 4 6 
Ahmedabad .. .. 56 21 l 6 
Sholapur .. 9 15 7 25 II 6 7 

Children .. Ahmedabad .. .. 70 

\ 

9 4 6 
Sholapur .. 5 10 4 36 6 13 lO 

l 
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We add below the figures given by the Labour Office for the average 
daily earnings of certain classes of operatives employed in the cotton 
mills of the Bombay Presidency. 

Bombay. Ahmedabad. Sholapur. 

Class of labour. 
Men. Women. Men. Women. Men. Women. 

Rs. A. r. Rs. A. r. Rs. A. P. Rs. A. P. Rs. A. P. Rs. A. P. 
Weavers-

2Looms .. l 13 4 .. 1 13 5 .. l 9 9 . . 
3 Looms .. 2 8 6 .. 2 6 6 .. .. . . 
4Looms .. 2 14 2 .. 3 6 4 .. 3 6 9 . . 

Ring Spinning-
Siders .. 1 0 3 0 15 2 0 15 2 0 15 1 011 5 011 0 
Tarwallas (l!'ol· 0 15 5 0 14 3 .. .. 0 9 2 0 8 8 

lowers). 
Dotrers .. 0 12 1 011 5 0 10 7 0 10 5 0 8 1 0 7 10 

Winders--
Time .. 0 14 10 0 13 1 0 13 3 011 2 0 7 10 .. 
Piece .. 1 1 4 0 12 10 0 15 2 0 12 7 .. 0 6 4 

Reelers--
Time .. .. 0 7 ll 0 13 2 0 9 7 0 9 0 0 8 10 
Piece .. .. 0 10 11 0 15 0 0 14 5 .. 0 6 0 

In other centres no thorough statistical enqumes have been 
.made. In the Madras Presidency wages for weavers in cotton mills are 
reported by the Chid Inspector of Factories to be in the neighbourhood 
of a rupee and for male spinners about ten annas a day. But there are 
wide variations within the Presidency itself, wages .in outlying centres, 
such as Coimbatore and Madura, being substantially lower than those in 
Madras city. In the United Provinces, where Cawnpore is the most 
important centre, the Chief Inspector of Factories gives the rates of 
wages for male weavers as Rs. 33 and for male spinners as Rs. 25 per 
month. In the Punjab, Delhi and Bengal, rates tend to rule substantially 
higher than in the United Provinces. 

Earnings in Jute Mills. 

No thorough statistical enquiry has been made in the jute mills 
of Bengal, but we have been furnished with statements of average wages 
by the Indian Jute Mills Association. The figures relate to 1929 when 
the mills were working on a basis of 60 hours per week for single-shift 
mills and 120 hours per fortnight for multiple-shift niills, the machinery 
in the latter running 4 days (54 hours) one week and 5 days (66 hours) 
the nNct week. The maximum hours permissible to workers in· the 
multiple-shift mills were thus limited to 44 and 55 respectively, as com
pared with 60 hours in the single·shift mills. The statement gives the 
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average weekly earnings, in the departments named, of all workers 
except sardars :-

Department. 

Sacking weaving 

Hessian weaving 

Sacking winding 

Hessian winding 

Sacking spinning 

Hessian spinning 

Batching 

Multiple shift. 

4 day week. 5 day week. 

Rs. A. P. Rs. A. P. 

8 2 9 9 3 0 

5 15 0 7 4 9 

4 9 6 5 l 3 

4 8 7 5 6 0 

2 9 6 3 4 9 

3 0 3 3 14 0 

2 12 9 3 9 9 

Single shift 5! 
days=60 
hours per 

week. 

--------
Rs. A. P. 

9 8 0 

8 4 6 

5 12 0 

5 12 0 

4 2 0 

4 2 0 

4 5 3 

---
Since the above statements were submitted, the mills have 

further reduced working hours, but no later figures are available. 

Wages in Engineering and Metal Industries. 

We have been furnished with figures of rates and in some cases 
of average earnings of the skilled and semi-skilled labour employed in 
engineering and metal works. There is, however, no uniformity in the 
returns, some of which are compiled on a daily and others on a monthly 
basis. The variety of occupations and the great differences in skill are 
reflected in the wide variations of rates and earnings and make a detailed 
analysis difficult. Taking five typical occupations-masons, carpenters, 
blacksmiths, fitters and turners-the earnings are highest in Bombay City 
and Ahmedabad. Masons there may earn from Rs. 50 toRs. 70 a month, 
carpenters and blacksmiths from Rs. 60 to 75, and fitters and turners 
"Qetween Rs. 65 and Rs. 80. In Sholapur the rates are appreciably 
lower .. They are lowest in Madras, Bengal, Bihar and Orissa and th~ 
United Provinces, where the average monthly earnings of masons areil;l 
tJ:te n~ighbourhood of Rs. 30, of carpenters about Rs. 35 and o{ hlaok~ 
sm.iths, fi.tters and turners about Rs. 40. Midway between the ,;two 
extremes come the Central Provinces, Burma, the Punjab and Delhi. in 
the order named. Bombay rates are reflected in the Central Provinces, 
where earnings 'generally are higher than in Burma, which in turn has a 
somewhat higher level than the Punjab and Delhi. In all areas the 
upper limits depend on the skill· of the operative and there are better 
openings for advancement in this branch of factory industry than in 
textiles. ,, 
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Wages in Seasonal Factories. 

Of the seasonal factories, we select cotton ginning and pressing 
as being the most important. The Madras Government give the follow
ing daily rates for 1928 :-

Factories in All factories 
Class of labour. the Coimba- in the 

tore district. Ptesidency. 

Rs. A. P. Rs. A. :P, 
Ginning-

Men 0 7 3 0 8 0 
Women 0 5 7 0 5 1 

Pressing-
Men 011 9 0 9 6 
Women 0 6 2 0 5 10 

In the Punjab, rates are reported as eight a.nnas a day for men 
and six annas a day for women. In the United Provinces, the Chief 
Inspector of Factories in evidence estimated the average wage of workers 
at five to six annas a day, but another estimate gives the wages of men at 
Rs. 15 a month and of women at Rs. 10 a month. In the Bomb"'ay 
Presidency rates apparently vary considerably. We have received 
particulars of the present rates for some districts and in these men's 
rates commonly lie between 6 and 12 annas a day and women's rates 
between 4 and 8 annas a day. The rates given above are for the rank 
and file. Those whose work is skilled or involves responsibility, such 
as fitters, engineers, engine-drivers, get much higher rates and are 
usualJy paid monthly. 

Earnings in Mines. 
Statistics of average earnings of workers in mines are obtained 

in a form prescribed by the regulations framed under the Indian Mines 
Act. The mineowners are required to give for the month of December 
the average daily earnings of their employees, separately for under
ground workers, those employed on open workings and on the surface. 
The average daily earnings are obtained by dividing the total amount 
paid in wages for work done in December by the aggregate daily 
attendance in that month. From the returns thus submitted, the Chief 
Inspector of Mines prepares a statement showing average earnings in 
the different fields which is incorporated in his annual report. We re
produce on the following page the average daily earnings for December 
1929 for the more important mining areas shown in this statement. · 

( 



Avemge daily earnings in rupees, annas and pies during the month of December 1929 in each important mineral field t-n 
British India. 

Underground. Open workings. Surface. 

Mineral field. Un. Un. Un. 
Miners. Loaders. Skilled skilled Women. Miners. Loaders. Skilled skilled Women. Skilled skilled Women. 

labour. la,bour. labour. labour. labour. labour. 

- ---·-------------------------
R.s. A.P. Rs.A; P. Rs.A, P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. Rs.A. P. 

Jharia Coalfield (Bihar and Orissa) .. 0 13 6 0 11 0 0 12 9 0 9 9 0 8 6 0 13 9 0 ll 6 0 10 3 0 10 0 0 9 0 0 13 3 0 8 9 0 6 9 

Raniganj Coalfield (Bengal) .. 0 13 0010 3 0 12 3 0 9 0 0 7 6 0 9 0 0 '7 0 0 ll 6 0 8 0 0 6 3 0 11 6 0 8 6 0 6 0 

Giridih Coalfield (Bihar and Orissa) .. 0 12 9 o v~ v 0 14 3 0 8 0 0 7 0 0 II 9 0 6 3 0 9 0 0 8 0 0 6 0 0 i4 0 0 8 0 0 5 9 

Bihar and Orissa Mica .. .. .. 0 7 3 .. 0 6 9 0 5 0 0 4 0 0 7 0 .. 0 7 0 0 4 9 0 4 0 0 9 0 0 6 3 0 4 0 

Bihar and Orissa Iron .. .. .. .. .. .. .. .. 0 10 3 . .. 0 13 6 0 7 9 0 5 9 1 4 0 0 6 9 0 fi 0 

Central Provinces Manganese .. .. 010 3 "'" 1 0 6 0 7 0 .. 0 8 9 . . 0 14 3 0 7 9 0 5 3 I 0 9 0 8 0 0 4 9 

Burma Lead .. .. .. .. 1 12 0 211 9 I 5 6 .. .. . . .. 1 0 0 . . 3 13 0 1 5 3 . . 
Burma Tin .. .. .. .. 1 9 0 .. l 4 6 l 8 0 l l 0 l 6 3 . . l 11 6 l 5 0 0 13 6 2 9 6 l 3 0 0 15 3 

Punjab Salt .. .. .. .. l 6 3 . . 1 l 3 I .10 9 0 9 9 3 2 ol .. .. .. . . 1 l 3 0 13 3 . . 
l I .. 
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The figures must be accepted with some reserve as the returns 
submitted by the mineowners are not subjected to an official check at the 
source, and their accuracy depends entirely on the proper determination 
of the aggregate daily attendance during the month for which they 
are prepared. This is not always an easy matter, as payment is made 
by the tub and in some cases the worker receives assistance from 
members of his family and also from others who share in the joint earn
ings. Payment in all coal mines for coal cutters and other underground 
workers is by the tub. The average rate per tub of coal raised in 
the leading coalfields is about seven annas, but in most cases this in
cludes the payment for the loader who fills the coal into tubs. The 
average number of tubs raised by a worker in a day is between two 
and three. The average monthly earnings of the worker cannot,. how
ever, be calculated from the average daily c.J.rnings as shown in the 
statement given, for attendance is extremely irregular. At our request 
the Government of Bihar and Orissa have prepared a series of family 
budgets from the Jharia field. These and the evidence that we collected 
suggest that the average monthly earnings of a coal cutter are in the 
neighbourhood of Rs. 10 to Rs. 15. This has some support in the 
evidence given regarding the average attendance of the miner. The 
other mines of importance are the lead and tin mines in Burma, the 
salt mines in the Punjab, the manganese mines in the Central Provinces 
and the mica and iron mines in Bihar and Orissa. As will appear from 
t.he statement which we have reproduced, the average daily earnings 
arc appreciably higher in Burma. than in any other part of India. The 
original statement contains a foot-note to the effect that in the Punjab 
salt mines the earnings recorded are below the average level, as the 
output of salt is severely restricted in the month of December without 
reducing the labour force. The fact that a system of gang payment is 
in force makes it' difficult to give reliable figures of individual earnings. 
Further information furnished to us by the Chief Inspector of Mines 
indicates that, in t.he numerous stone quarries, the daily wage varies 
from 5 annas to 8 annas for men and 4 annas to 5 annas for women. 

Eamings of Dock Labourers. 

Reference has already been made to the casual nature of employ
ment in docks and the payment of wages through foremen, maistries, 
tindals, or mukkadams. The daily earnings are highest in Rangoon. As 
a result of the recent strike, the daily rate was raised from Rs. 1-8-0 to 
Rs. 1-12-0, but this increase was accompanied by a reduction in employ
ment among Indian dock labourers who, till then, were exclusively 
employed in loading and unloading ships. Most of them now find it 
impossible to secure employment for more than half the number of 
days in the month. We deal elsewhere with this and other features 
of the employment of Indian labour in Rangoon. In Bombay the 
daily wages of a dock labourer are said to vary from As. 14 to 
Rs. 1-8-0, while in Karachi we were informed by a fum of stevedores 
that the rate was Rs. 1-2-0 for men and As .. 13 for women. Here the 
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large volume of unemployment probably results in a low scale of monthly 
~arnings, but in Bombay, according to an estimate made by the Port 
Trust, the average monthly earnings, including payment for overtime, 
of a dock labourer in the employ of the Trust is about Rs. 32. This, 
however, must not be taken as covering the majority of the men employ
ed in the docks. In Calcutta the average monthly earnings of stevedore 
labour are estimated to be about Rs. 20. 

Unskilled Labourers. 

The lowest paid industrial workers are the labourers en
gaged on manual work which does not require any substantial degree 
of intelligence or skill. These fall roughly into two classes. There are 
a number of labourers regularly employed on manual work in factories 
and other industrial establishments. In the majority of provinces few 
men in this class are able to earn more than Rs. 15 a month regularly; 
the majority earn less and earnings are sometimes as low as Rs. 10. 
In the Pu..'ljab and Delhi the average would seem to be above Rs. 15, 
while in the Bombay Presidency and Burma it is nearer Rs. 20 and Rs. 25 
respectively. The other class consists of the large volume of unskill
ed labour engaged in various miscellaneous occupations on daily rates 
TI.nding employment in industry either casually or for ·limited spells. 
The wages paid to this class of worker are influenced to a large extent 
by the prevailing rates of wages for agricultural labour in the neighbour
hood and these vary from province to province and even from district 
to district. While it can be stated with some confidence that this 
class of worker earns appreciably more than the agricultural labourer, 
his earnings are usually low. In centres of Burma and the Bombay 
Presidency the prevailing rate for men seems to be above 12 annas while 
in Delhi and the Punjab it is below that figure. In Bengal, Bihar 
and Orissa and parts of the Central Provinces, the daily rates are roughly 
8 annas for men, 6 annas for women and 4 annas for children, but in 
Madras, the United Provinces and some parts of the Central Provinces 
the rates are lower and in some areas of these provinces are as low as 5 
.annas a day for men. 

Wage Levels in Different Provinces. 

Some light is thrown on the variations between different 
provinces by certain statistics relating to cases under the Workmen's 
Compensation Act. These are prepared by provincial Governments and 
show the number of persons in each wage class to whom compensa
tion was awarded in cases coming before Commissioners. They relate 
largely to fatal and serious accidents. The wage classes arc arranged 
as in the schedule of assumed wages given in the Act, and these are 
determined by the average earnings of the worker prior to the 
accident. The statistics we give below relate to the five years 1925, 1926, 
1927, 1928 and 1929, which constitute a period duringwhich wage 
levels generally were fairly steady. The figures, however, must be 
accepted with some caution. In the first place, it cannot be assumed 
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that the workers whose cases have been combined to furnish the 
statistics and who constitute a very small proportion of the industrial 
workers generally, constitute an entirely representative section. The 
most highly-paid industrial employees, who are engaged mainly in 
supervision, run less risk of accidents than others. At the other end 
of the seale, the unskilled worker runs less risk of a serious accident 
tha.n the semi-skilled worker who is dealing with machine processes. 
Secondly, the Act, as we shall show later, is only gradually becoming 
known to the general mass of the workers, and it is probable that 
claims have been less frequent from the lower-paid workers and their 
dependants than from those who are in receipt of higher wages. But, 
in the main, these £acton; are common to all provinces. The Madras 
levels are somewhat higher than we would have expected, but otherwise 
the comparison between the major provinces afforded by the table is 
very cJosely related to that indicated by other evidence. Assam 
is omitted as the numbers are too small to yield any results of 
value. Wages are lowest in Madras, the Central Provinces and the 
United Provinces ; the provinces to the east of this group, namely, Bengal 
and Bihar and Orissa, have a higher level, and so have those to the west, 
namely, the Punjab and Bombay. Bombay comes first of the Indian pro
vinces, while Burma has a still higher level. For the reasons we have given, 
the table is much less reliable as a picture of wage-levels, but we consider 
that it gives a general impression of these levels for the semi-skilled opera
tives in organised industry. In this connection it should be remembered 
that, while children are exeluded from the figures, they include both men 
and women and the workers on the lowest wages are, for the most 
part, women. 

Percentage of oases earning monthly wages of "~ 
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·------------------
United Province• .. .. 2tl 27 15 9 7 16 304 
Madras .. .. 22 25 19 15 4 15 uo 
Central Provjnces .. .. 18 38 17 8 4 15 209 
Bihar and Orissa .. .. 21 24 21 12 8 14 717 
Bengal .. .. .. 13 18 18 15 10 26 873 
Punjab .. .. .. 10 16 36 10 7 21 324 
Bombay .. .. .. 3 10 19 23 13 32 1,273 
Burma .. .. .. 1 3 10 16 27 43 186 

III. 
Family Income. 

Hitherto we have been referring to the earnings of individuals, 
but in respect of both income and expenditure it is the family and not 
the individual that is important in relation to the standard of living. 
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Unfortunately reliable figures of family earnings are more scarce than 
those of individuals. A family budget enquiry at Bombay, which covered 
well over 2,000 families, gave the average monthly income per family at 
Rs. 52/4/6, but this was made in 1921 when prices and incomes were both 
higher than in recent years. Family budget enquiries in Ahmedabad and 
Sholapur, each embracing about 900 families, gave the following re
.sults :-

Families earning. 

JowRs. 20 .. Be 
R 
R 
R 
R 
R 
R 
R 

s. 20 and below Rs. 30 
s. 30 and below Rs. 40 
s. 40 and below Rs. 50 
s. 50 and below Rs. 60 
s. 60 and below Rs. 70 
s. 70 and below Rs. 80 
s. SO and below Rs. 90 

.. 

.. 

.. 

.. .. 

.. , .. 

Ahmedabad (1926). 

l Aver~tge num-
ber of work· 

Percentages. ers in fa~ 
roily. 

2 1·2 
17 1·2 
21 1·5 
25 1·6 
18 1·9 
8 2·0 
5 2·4 
4 2·2 

I Shoia.pur (1925). 
~ 

Avemge num-
berof work-

Percentages. ers in fa-
roily. 

8 1·0 
23 1·6 
26 1·9 
21 2·0 
II 2·4 
5 3·0 
3 2·7 
3 3·3 

The budgets in Ahmedabad related mainly to cotton mill work
ers, and in Sholapur the enquiry w11s entirely restricted to such workers. 
Elsewhere figures of equal value are not available, and we are able to give 
only approximate estimates. In Nagpur the results of two separate en
quiries indicate that the average family income is in the neighbourhood 
of Rs. 30. The standard is almost certainly higher in Berar and lower 
in other parts of the Central Provinces. In the United Provinces investi
gations made for us in Oawnpore, Lucknow and Gorakhpur each show that 
the great majority of families receive not more than Rs. 30 a month; The 
level is probably higher in Cawnpore than in other centres, but even here 
we doubt if, among the rank and file of industrial workers, the average 
family earnings exceed Rs. 25 per month. Except in the coalfields, the 
family earnings of workers in organised industry in Bengal and Bihar and 
Orissa probably exceed Rs. 30 on the average and in the more important 
centres in the Punjab are distinctly over Rs. 35. Although wages of indivi
duals in this province are comparable with those in Bombay, family earn
ings are almost certainly lower on account of the much smaller em
ployment of women. So far as unskilled workers are concerned, we believe 
that, broadly speaking, they cannot maintain families of average size on 
their income unless there is more than one wage-earner in the family. 
With most of the other workers the degree of comfort is dependtmt on the 
number who bring in money to the home. Marriage at a comparatively 
young age is almost universal, and the claims of children begin at an 
early stage in the average worker's industrial life. It is quite impossible 
for us to attempt a statement of the composition of the workers' families, 
and this is essential for any accurate measurement of the standard o£ 
comfort. 
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Expenditure. 

Some indication of the standard should be obtainable by a. 
different approach, namely from that of the relative expenditure on 
various items and particularly necessities. Here again the material 
is very defective. In a number of the enquiries that have been 
made, workers whose families were away in the villages have been group
ed with workers whose families were with them in the towns, and few en
quiries have given particulars of the a,bsent dependents and of the re
mittances to them. There are, however, two investigations which are 
valuable in this connection, namely those made into family budgets in 
Sholapur and Ahmedabad by the Bombay Labour Office in 1925 and 1926. 
1'hese relate to groups of families whose absent dependents formed a 
negligible fraction of the whole. In the Sholapur enquiry, the average 
number in the family was 4 · 68 persons and of this · 11 persons were 
absent dependents, while 4·57 persons lived in the family. In the Ahmed
abad enquiry, the corresponding figmes are 4·00, ·13 and 3·87. We 
append particulars of the expenditure on di·fferent items. 

I 
Sholapur. Ahmedabad. 

Items. Average Percent- Average Percent-
monthly age monthly age 
expendi- to total. expendi- to total. 

ture. ture. 

-----
Food-- Rs. A. r. Rs. A. ]', 

Cereals .. .. .. 9 7 6 25·00 111111 29·84 
Pulses .. .. . . 1 5 2 3·50 1 7 6 3·73 
Sugar and sweetmeats .. I 1 0 2·80 0 15 7 2·47 
Meat· .. .. .. 1 10 1 4·31 0 14 1 2•24 
Milk andghi .. .. 1 4 8 3·41 3 6 1 8•59 
Vegetables and fruit .. 0 15 2 2·50 1 11 1 4.'30 
Oils .. .. .. 1 0 1 2·65 0 11 10 1·88 
Salt .. .. .. 0 3 8 0·61 0 1 7 0·25 
Condiments .. .. 1 4 9 3·43 011 9 1·87 
Tea .. " .. 0 011 0·15 0 2 4 0·37 
Other Food items .. .. 0 5 5 0·89 0 14 10 2·36 

Total Food .. 18 10 5 49·25 22 12 7 57·90 

Fuel and lighting .. .. 3 10 2 9·60 2 12 4 7·04 
Clothing .. .. .. 4 710 ll·86 3ll 6 9·45 
Bedding and household necessities 0 6 1 1·00 0 7 4 1·16 
House rent .. .. .. 2 6 0 6·27 4 9 11 11·74 
Hair-cutting, washerman and soap 0 12 10 2·12 0 15 9 2·50· 
Tobacco .. .. .. 0 9 8 1·60 1 2 9 2·97 
Liquor . • . • 0 13 9j 2·27 0 8 9 1•&9' 
Travelling to and from native place 0 10 !I 1·73 0 9 5 1·50 
Interest on debts .. .. 2 8 6·65 " .. 
Miscellaneous .. .. .. 2 14 7·65 1 11 4 4·35 

Total .. 37 13 11 1 100·00 39 5 8 100·00 

-· 
Unfortunately, the statistics are not exactly comparable, for 

in Ahmedabad, where the workers are stated to be heavily indebted, 
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. the interest on debts is excluded and in Sholapur it is stated that the in
formation is only approximately correct. In the reports of both en
quiries it is stated that families either did not remember or did not like 
to disclose what they spent on liquor. There is reported to be less con
sumption of liquor by the workers in Sholapur than by those in Ahmed
abad, although the amount shown in the budgets is greater. Both these 
examples are taken from the Bombay Presidency, where wages are on the 
whole higher than in other provinces except Burma. One enquiry re
lated entirely to cotton mill workers and the other mainly to this class, 
whiqh is better paid than most industrial workers. The statistics, there
fore, refer to groups ofworkers who are by comparison favourably situat
ed, and to our mind the striking feature of the budgets is the large pro
portion expended on the primary necessities of life. It will be observed 
that, if the debt charges are excluded, food, fuel and lighting, cloth
ing and house rent account for over 82% of the total expenditure· 
in Sholapur and for 85% in Ahmedabad. In addition to these pri
mary needs there are other necessities to be met. Even the poorest 
worker must incur some expenditure on washing and nearly all must 
spend something on the barber. Some household utensils are a necessity 
and, in referring to rent, furniture is not included. As a matter of 
fact, furniture is at a minimum in the workers' houses ; even a bed is not 
always possible. In addition there is the bigger occasional expenditure 
which sickness entails ; and the events of life, births, marriages and 
deaths, involve an outlay which is unavoidable, apart from the compul
sion exercised by custom or religion. Finally, most industrial workers 
have to spend something on travelling to and from their villages. The 
percentages given in this respect for Sholapur and Ahmedabad are pro
bably smaller than the average, as both cities recruit largely from the 
surrounding areas, and the number of workers permanently resident is 
larger than elsewhere. On the margin that remains after all these neces
sities have been met, there is one charge of great importance, the obli
gations arising from indebtedness-a subject which is reserved for further 
treatment in another chapter. The remainder, i£ any, can be devoted 
to the few pleasures that are open to the illiterate. 

The Outlook. 

These facts are best left to speak for themselves, and 
it is unnecessary to emphasise the general poverty they disclose. Some 
observers prefer to dwell on the mitigations of the situation, on a com
parison of the worker's existing privations with the hardships which 
forced him into industrial life, on his scanty knowledge of better things, 
on the endurance and courage which enable him to tolerate his present 
condition and, indeed, to extract some pleasure from it, and even on his 
general inerti:1 and lack of desire for improvement. These also are 
facts and must be faced, but it is mainly ignorance of his own relative 
position and lack of belief in the possibility of bettering it which 
are responsible for his apathy. We rejoice at the evident signs 
of the awakening of the general conscience which greater knowledge 
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and the ferment of thought in India are combining to produce, and 
the progress already visible should hearten all those who believe in the 
possibility of advance. It is on the growth of the will to progress in 
the community generally, in those responsible for government and for 
the control of industry, and in the workers themselves that the hope o£ 
the future lies. 

IV. 

Efficiency and Quality. 

In entering on the discussion of possible methods of raising 
the standard of living, we are faced by two main facts, poverty 
and the low level of efficiency. So far as efficiency is concerned, com
parisons are available of the number of workers required in India and in 
other countries, Western and Eastern, to produce certain quantities of 
material in a given time, and some of these will be found in the evidence. 
We do not quote them here, because, apart from their limited scope, 
it is impossible to say that such quantitative measurements have taken 
account of all the other factors involved, such as differences in machi
nery, organisation, etc. But it must be admitted that the Indian 
industrial worker produces less per unit than the worker in any other 
country claiming to rank as a leading industrial nation. The causes of 
this low efficiency are complex. Some are to be found in the climate 
of India and other factors; but a powerful influence is exercised 
everywhere by the low standard of living. Inefficiency is attributable 
to lack of both physical energy and mental vigour. These are to a 
large extent different aspects of the same defect, for physical weak
ness cuts at the root of ambition, initiative and desire. This weak
ness arises from the hardships to which the worker, who starts with 
an indifferent physique, is subjected and especially his unsatisfac
tory diet and the conditions under which he is wmerally compelled to 
live. These hardships and conditions are mainly the result of inability 
to afford anything better, and this in its turn arises from low effi
ciency. Th11s poverty leads to bad conditions, bad conditions to in
efficiency and inefficiency to poverty. We believe in attempting to 
break the vicious circle at as many points as possible. There must be 
an endeavour to enhance efficiency, to heighten earnings and to improve 
the conditions of life. We have endeavoured throughout to keep 
in view the question of raising the efficiency of the worker. The 
recommendations relating to working conditions in all the industries 
discussed have been designed in the belief that they will lead to a 
permanent incre.ase in the general level of efficiency of the Indian worker, 
and this part of the ground need not be covered again. We must 
observe, however, that, in looking to increased efficiency as the 
main source of a higher standard of living, we have in view more 
than an increase in the efficiency of the worker. The range of efficiency 
on the part of employers in India is very wide. There are enterprises 
that will stand comparison with any outside India ; there are others 
whose inefficiency is obvious even to the casual observer. We are 
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anxious not to enter on a field which lies outside our proper functions ; 
but we have been struck by the contrasts presented in industrial and 
commercial organisation. ~We also found many employers unaware 
of the successful experiments of others iu the labour field. Indeed, 
many of our recommendations are no more than the advoeaey on a 
general seale of those ideas of individual employers which have proved 
successful in application. ~ 

v. 
Conception of Fixed Standard. 

We turn now to the most direct method of :raising the standard of 
living, namely, the raising of the earnings ofthe worker. It is necessary 
here to deal with a preliminar_y objection which was put before us on 
more than one occasion and has even found its way into official reports; 
It is urged, and apparently believed by not a few employers, that the 
worker has a fixed standard at which he aims, and that, when he has 
earned enough to maintain that standard, he ceases to make 
any further effort. This view is frequently coupled with the belief 
tha.t the worker has alreadv attained the standard he desires. If 
this were true, an increa;e in wage rates would do more harm 
than good, for it would diminish production without benefiting 
the worker financially. On this view, it is only by getting 
the wo:rker to spend his money more wisely that any advance is 
possible. In dealing with a great and varied mass of workers, it is rash 
to say that such a doctrine is true in respect of none of them. 
Every nation can produce men who are satisfied with the barest needs 
and will make no further effort after these are supplied. It must also 
be admitted that ambition is not particularly vigorous with many 
Indian workers; we return to the causes of this later. But it is not 
difficult to show that the doctrine is not true of the great bulk of Indian 
industrial labour, for it is contradicted by the facts. If it were true, 
it would be impossible to raise the workers' standard of living 
except by coercion ; yet there is no doubt that it has in fact risen 
appreciably in recent years. Reference has been made to the lack of 
cost of living index numbers, but there is ample evidence to show 
that the level of real wages, particularly in the more organised industries, 
is now appreciably higher than it was ten years ago. Few, even of 
those who hold the belief mentioned, would deny this. The evidence 
of unprejudiced observers regarding improvement in the general 
standard of living and the increase in the level of real wages show 
that the workers' earnings have risen, i.e., that the idea of any general 
fixed standard is fallacious. What is both tme and largely responsible 
for this mistaken judgment is that a sudden accretion of income is 
seldom wisely spent ; the worker cannot raise his standard of living 
overnight. Further, as the standard of comfort is improved, there 
is an intelligible and reasonable tendency to secure some increase in 
leisure at the expense of part of the possible increase in income. We 
can appreciate the preference of the worker for some remission o£ toiL 

p 
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Raising Wages. 
In our view, therefore, employers need not be deterred fmm 

raising wages by any fear that they will be injuring the workers thereby. 
Indeed, there have been times in most industries when valuable results 
could have been secured by a more liberal policy in respect of wages. 
Many workers are employed on low wage standards, and it is still 
too generally aH::nmw<l that poorly-paid labom is eheap. Many 
who are aware that thiH is not the ease are reluetant to act on their own 
belief that better-paid la.l1om· will prove cheaper. As some employers 
have shown, hetter n·R11lts from the hnsincss point of view can frequently 
be obta.ined by the payment. of better wager:;, and it is impossible to 
expect any high st,andard of efficiency on the wages now paid in many 
brancheR of indu:qtry. Nor ifl it reasonable invariably to demand that 
the increase of efficiency ::;hoLLkl be a condition precedent to improved 
wages. In many caseR, if em1'loyers were to offer better payment first, 
they would he able to secure improved efficiency hy the attraction of a 
better elass of worker and by the increased effort of many of the present 
ones. 

Profit Sharing. 

We do not desire to imply that, >vith his exist,ing standard of 
efficiency, the worker ha.:::; a.lwa.ys obtained in the past a. fair share of the 
results of industrial enterprise or that he always does so now ; but so 
long as his organisation is as weak as it is to-day, there will remain a 
danger of hiH failing to secure a just share of the results of industry. 
Suggestions have heen made from time to time that the difficulty 
might l1e md by the general adoption of profit sharing schemes, but 
this movement has made practically no progress in India and, in 
the present stage of industrial development, such schemes are unlikely 
to prove either useful or effective. Bffwiency or production bonuses, 
however, are in a different category. These are in operation in several 
establishments and are a direct incentive to increased effo-rt. There 
is scope for considerable extension of these methods of payment in 
industry. 

Regularity of Employment. 

We have been discussing methods of increasing earnings which 
involve the raising of the wages bill, but it is important to observe that 
in many cases the level of earnings of industrial workers as a class can be 
substantially raised without extra cost to the employer. There is a wide
spread tendency to look too exclusively at what the employer is required 
to pay for work, i.e., at wages, and too little a.t what the worker gets for it, 
i.e., at earnings. Even when wage rates mmnot be raised, it is often possible 
to raise the standard of living by increasing earnings. The most obvious 
method is to increase the regularity of employment. In many branches 
of Indian industry, poverty is aggravated by the retention of far more 
workers than are required. One of the worst examples is shipping. 
The coalfields provide another striking instance, and in the factories cases 
are numerous where excessive turnover results in swelling the number 
of employees among whom the work has to be divided. In previous 
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chapters we have made recolUlUendations designed to improve matters 
in this respect in various branches of industry. But we would again 
press the importance of substituting, as far as possible, the regular for 
the irregular worker, and employers can do much in this direction. It 
may be urged that, if wage rates are not raised, the only effect is to en
rich some workers whilst preventing others from entering industrial 
employment, with no resultant benefit. This, however, is a short-sight
ed view. Even if the surplus workers that the factories now 
attract to the city could find nothing to do in their villages, they 
would still be better there, where they are in healthier surroundings 
and can be supported at less expense. It has always to he remembered 
that the villages~o:ffer at least sporadic work to all. The reduction of the 
numbers in the industrial centres would ease the problems of housing, 
sanitation, medical attention and health generally. Finally, there is the 
increased efficiency which the regular and better-paid workers would 
attain with benefit to themselves, to their employers and to the nation. 

VI. 
Industry and the Community. 

Before turning to another direct method of raising the standard 
of living frequently suggested by witnesses~namely, the application 
of minimum wages, we must refer to an aspect of the position which is 
often overlooked, both in this and in other connections. Indian industry 
is not a. world in itself ; it is an element, and by no means the most im
portant element, in the economic life of the community. Care must be 
taken, therefore, to ensure that, jn adopting m.easures ior the betterment 
of industry or of industrial workers, the interests of the community as a 
whole are not overlooked. It is obviously possible to raise the standard 
of living of sections of industrial workers by methods which would in
volve the diminution of the national income that is available for otheF 
sections of the community. On the other hand, the prosperity of the 
industrial worker can be advanced in such a manner as to enrich 
rather than to impoverish the rest of the community. It is to these 
methods_ that attention must be confined. 

The Minimum Wage Convention. 
'N e received a considerable volume of evidence in the course of 

our tour on the practicability of instituting statutory minimum wages, 
and it became increasingly clear that, whereas the idea was now generally 
current among those concerned with or interested in industry, its impli
cations were very variously interpreted and by no means generally under
stood. The majority of witnesses in favour of the principle appeared to 
desire the arbitrary fixing of wages for industrial workers at a level suffi
cient to P:f\Ovide what appeared to them a reasonable standard of living, 
Hpparently without regard to the comparative pro:>perity of industry or the 
ultimate effect on the economic structure of India as a whole. The 
opposition to a minimum wage suggested that it was precisely this view 
of the question which was uppermost in the minds of those who led it. 
A few witnesses had evidently devoted deepe:r thought to the theory of the 
subject, but their discussion was largely academic, and they were for the 

2P 
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most part witJ10ut any certainty as to the method and extent of its appli
-cation. Interest in this subject in India has received a considerable 
stimulus from the Draft Convention on the subject adopted by the Inter
national Labour Conference in 1928. The Convention contemplates the 
creation of such machinery only in the case of " trades or parts of trades 
(and in particular in home working trades) in which no arrangements exist 
for the e:ffective regulation of wages by collective agreement or otherwise 
and wages are exceptionally low". The question as to the nature and 
form of the machinery and the trades to which it is to be applied are left 
entirely to the discretion of the States concerned. After canvassing 
opinions, t.he Government of lndia came to the conclusion that they 
could neither enter into any commitment nor give any indication of 
possible ratification until i1 thorough enquiry had been held into the prac
ticabilit.y of establishing wage boards in Indift. Both chambers of the 
Central Legislatrm~ agreerl that the Convention should not be ratified, 
the Legisln.t.ivc lu;:-;embly acl<ling the rider " pending tho report of the 
Indian Lahour CommisRion ". 

Possible Application ot Minimum Wages. 
·w c have throughout approached the consideration of questions 

from the point of view of the needs of India rather than of the 
applicability of international Conventions ; and we deal elsewhere 
with the question oJ wage-fixing machinery in the Assam planta
tions, a case which WP do not regard as coming within the scope of 
the Convention. \\'e have alroo recommended the guaranteed payment of 
a standard minimnm output in the case of underground workers in coal 
mines. This, howm'\'1', is not equivalent to a minimum wage, as it 
is not proposed that the rate o[ payment for the task should be 
regulated. In our Yl('"' tlw Convention, in referring to trades in which 
wages are '' exceptioually low", muBt be regarded as having in view trades 
in which wages arr- low, not by comparison with \Vestern or other foreign 
standards, hut hy comparison with the general trend of wages and wage 
levels in kindred occupntionR in the country concerned. It must always 
be remembered that in Indin. organised industry cannot be regarded as 
lowering the stanflarcl of living of those it absorbs, the majority of whom 
left the field for t.he factory to secure an alleviation of their hardships. 
It appears to us that, 1n order to conform to both the letter and the spirit 
of the Convention, it ·would first be necessary to create machinery for 
fixing minimum rates of wages in those trades in which wages are 
lowest and 1d1ere there is no question of collective bargaining. 

Preliminary Enquiries. 
In view of the absence in India of reliable information on wage 

rates and earnings in individual industries, to which ref~ence has 
already been made, it would be unwise to attempt legislation on the lines of 
the Convention before obtaining a fairly clear indication of the 
trades to which the machinery should properly be applied in the first 
inBtance. It will be recognised by those familiar with the subject 
that it was impossible for us, in the time at our disposal and with such wide 
terms oi reference, to survey the trades or to say definitely in the case of 
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particular trades whether or not minimum wages should be fixed. The 
decision here must depend on a ·careful preliminary survey of the ground. 
In the first instance, it is necessary to select the industries in which 
there is a strong presumption that the conditions warrant detailed 
:investigation. It is then necessary in each such industry to undertake 
a survey with a view to collecting accurate information as to the precise 
conditions prevailing. Such information is, of course, more readily 
obtained where at least the employers are organised to a greater or less 
extent, and where it is possible to send out ::1. prescribed forril 
to a certain percentage of them and subsequently to make a sample 
check of the information supplied by means of personal visit and enquiry. 
In India, however, it is well known that, in the bulk of the trades likely 
to be selected for consideration, only the loosest organisation exists 
among the employers and none whatever among the workers. 
Moreover, lack of education and language difficulties would make the 
accurate filling in of forms and their subsequent return in sufficient 
numbers highly problematical. Such preliminary investigation, if 
reliance is iio be placed on it, should be undertaken by means of personal 
visits by trained investigators, as in the case of budget enquiries. This 
would require to be planned and supervised by an official experienced in 
collecting and collating statistical information. The essential material 
to he collected during the preliminary enquiry is that bearing on the or
ganisation of the trade and the wage rates. In the first category come 
such questions as the distribution of the trade, the extent to which it is 
canied on under factory or workshop conditions or as a home-work 
industry, the scale of the different establishments, the extent of co-ordi
nation or combination among both employers and workers, and 
the extent of employment of men, women and children respectively. 
So far as wage rates are concerned, it is desirable to have as full informa-· 
tion as possible regarding both the methods of remuneration and the 
actual rates, including the variations in the latter from eentre to eentre and 
from establishment to establislrment. When this information is available, 
it shouJd be possible to say, not merely whether the fixing of minimum 
'Yages is desirable, but also whether it is pra.eticable, and thereafter to 
demarcate the trade, and to decide on the composition and number of the 
minimum wage boards. These are not necessarily simple matters ; in 
particul::tr the demarcation of a trade may involve careful and prolonged 
examination. The extent of the dependence of the trade Wl foreign 
markets and of the competition it has to face from outside in the home 
markets are matters which must be given full weight when wages are 
fixed ; and it is advisable, during the preliminary inquiry, to collect as 
m11ch as possible of the information on this and on other subjects that the 
Boards, if appointed, are likely to need. 

Problem of Enforcement. 
When a decision has been reached as to '\~hether the conditions 

in any case are such as to justify the setting up of minimum wage ma
chinery, particular attention must be given, in the special cirmrmstances 
of India, to the cost of enforcing the wage decrees. We here refer to 
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matters such as the slow growth of the spirit of compliance with the indus
trial law among the smaller and less well organised employers, the igno
rance and illiteracy of the workers, the possibility of collusion and the 
large~areas to be covered in the case of scattered industries-all of which 
tend to make a high annual percentage of inspection essential if enforce
ment is to be effective. It is likely that there are many trades in 
whieh a minimum wage may be desirable but not immediately practic
able. Here, as in other instances cited, the policy o£ gradualness should 
not he lost sight of, if the desired end is to be achieved without disaster. 

Industries Requiring Investigation. ._ 
___ __ ___ ____ .At the preRent moment, there is, so far as we are aware, no trade 

otthe type-to which the Convention refers in whi~h.t>P.Hi<?i~t preliminary 
\Vorkhas alrea.dy heen done to justify out recommendinKtlie~mmetitfiJ-te~=:::::::_-
establishmcnt of minimum wage fixing machinery, with a view to raismg-c ----:: 
the earning cap:wity of a group of workers whose standard of living is de-
pre:-;;;ed below t.hat <Yf their fellow;;. We believe, however, both from per· 
sonal observation anti from evidence submitted to us, that in certain 
industrie:-; there is a prima facie case for a preliminary investigation of the 
type we have outlineu, such as is undertaken in Great Britain by the 
Ministry of I~abour before setting up a trade hoard. In indicating the 
trades to which examination shoulu he directed in the first instance, we 
are hampered hy the fa.et that the home-working trades, to which the 
Convention particularly referf4, except where also carried on in factories or 
workshop:-;, as in thfl ear-;n of bi(h: making and mica cutting and splitting, 
have not come within our purview. We recommend, however, that, of the 
industries which came within om terms of reference, those referred to in 
the chapter dealing with unregulated factories be examined in the 
first instance with a, view to the need and possibility of instituting 
minimum wage fixing machinery. We have reason to believe that 
bidi making is in some places a " sweated " industry, empl<Yying 
purdah women and girls in their homes as well as young boys in numbers 
of small workshops. Work in tanneries is undertaken almost entirely by the 
depressed classes, and there are many small establishments paying very 
low wages which are competing with the better organised factories paying 
higher wages. In mica factories and other industries not using power, 
whieh employ large numbers of children, there appears a possibility of 
using the minimum wage to prevent the exploitation of juvenile labour 
and the consequent undercutting of adult wages. If the results of investi-
gation show the need for minimum wage fixing machinery in industries of 
this kind, we recommend that the necessary legislation for setting up such 
machinery should be undertaken, and that Government should then 
ratify the Convention, if they are in a position to do so. 

VII. 
Standardisation of Wage Rates. 

Reference has already been made to the striking disparity in the 
wage rates operating in an industry situated in the same locality, as indicat
ed by the Bombay Wage Census. In India in some industries there _are 
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already varymg degrees of organisation among the workers and this may 
be expected to increase. So far as the workers employed in some of the 
leading industries are concerned, the main need would appear to be the 
adoption of common standards of payment for similar classes of work. 
We are satisfied that a brger measure of uniformity can be achieved in 
certain industries without prejudice to their economic position and, a.t 
the same time, a higher wage level can be secured to some of the lowest 
paid classes. 

Position in Cotton Mills. 

This is a matter which has already received some examination 
in the cotton textile industry. The question was considered by the 
Bombay Industrial Disputes Committee in 1922 and again by the Textile 
Tariff Board in 1927. The Industrial Disputes Committee declared that 
" employers' associations have .11ot evolved a standard scale of wages, 
and individual employers are usually ignorant of how their rates com
pare with the wages given by others " and that " the new uncorrela.ted 
raising of wages is almost invariably seized upon as a grievance in other 
factories of the same class." Later the Textile Tariff Board recom
mended to the Millowners' Association the adoption of a system of stan
dardised wages for the same classes of work as between mill and mill. 
The Association responded to this suggestion and in 1928 evolved a 
standardisation scheme which was subsequently examined in detail by 
the Bombay Strike Enquiry Committee of 1928-29. The Association 
pi'oposed to introduce their scheme in the autumn of 1929, but no further 
developments along these lines have so f<tr taken place. 'Ve are aware 
of the difficulties in the way of the inaugmation of a system of 
standardised wages at the present time. Nevertheless we urge that 
every effort be made to put this policy into operation at the earliest 
possible moment. 

Position in Jute Industry. 
The jute industry has been more fortunate than the cotton 

industry as regards the prevalence of industrial umest and the reper
cussion of political factors upon stability. As a result, it has escap
ed the series of investigations by statutory and other bodies to 
which its sister industry has been subjected in the last few years. This 
may in part account for the fact that, although the jute industry, 
on acconnt of fewer variations in the classes of goods manufac
tured and the degree of comfort in the factory, is a far easier field for 
an attempt at standardisation than the cotton industry, no serious 
consideration has hitherto been given to the matter. 'l'he Indian Jute 
J\:lills Association declared the existing variations in wages to depend 
upon the differences in cost of living in different jnte ma tmfacturing areas. 
The evidence of the Bengal Government, however, stat,es "Perhaps in 
no industry in the world, situated in such a circumscribed area, is the 
wage position more inchoate. The mills, grouped 1mder different manag
ing agents, work undeT wage systems which have developed many local 
idiosyncrasies during the long or short years of their existence. Even 
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in mills under the same managing agents, there arc differences which, 
to persons not acquaint.ed with the position, seem incredible. For ex
ample, in two mills situated in the same area and separated from each 
other by little more than a boundary wall, under the same managing 
agents, there is practically not a single entry of wages which is the same. 
In three milJR under the same managing agents, situated within a stone's 
throw of each other, the rates in one mill have for many years been 
higher tlmn those in the other t.wo mills. In other groups of mills, situat
ed close to eaeh other and under different managing agents, the wage 
rates in individnal millH arc kept, or are supposed to be kept, strictly 
secret. The total camings are not necessarily kept secret, but each 
prides itself on having been able to declare piece-rates or bonus-rates 
which are bei,ter than the rateB of the neighbouring mills." 

Need of Standardisation in J'ute Mills. 
'l'he Kankinarrah J_,abour Union, on the other lumd, urged that 

'i the wages for time work should be reduced to a rate per hour, and rates 
for piece work should he so revised in all the mills in the different dis
tricts that no weaver should ever grumble that he is paid so much lees 
than a. fellow worker in another mill for an identical piece of work." In
directly, the absence of standardisation played no small part in the series 
of strikes w]Jich for HOme time threatened to paralyse a considerable 
section of the industry in 1H2~), aH independent action taken by individual 
members of the Indian Jute Mills Association, without consulting other 
members, jeopard iRed the successful application of the terms of a strike 
settlement. With the growing conBciommess of the w'orkers, the degree of 
differentiation existing in wage rates for identical processes in this industry 
may ertuse trouble. The different costs of living in areas as closely related 
as arc those in the jute manufacturing dist.rictB of tlle Hooghly area and of 
Calcutta should not preelude the possibility of standardisation. 'l'he same 
difficulty has been surmounted by zone agreements and by other means in a 
number of countries and industries, and in India itself in the case of certain 
railway employees, and often under conditions more complicated than 
those existing to-day in the jute manufacturing districts of Bengal. We 
therefore recommend that the industry, which has all the advantages 
of a high degree of internal organisation on the employers' side, take 
early steps to investigate the possibility of standardisation of wage rates, 
both for time and piece workers, associating with it representatives of 
bona fide trade unions. 

vm. 
Deductions from Wages. 

Before leaving the discussion of factors a.:ffecting the workPr's 
income, it is convenient to deal with the deductions -made from his 
wages. In 1926 theGovcrnmcnt raised the question of the desirability 
of legislation regulating the extent to which fines and other deductions 
from wages might be made by employers. As a result enquiries were 
instituted and a considerable mass of information on the subject was 
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bigger premium on efficiency. But the wider resort to dismissal and 
to the threat of dismissal which would follow the abolition of fines might 
result in greater hardship and tend to aggravate the workers' sense o£ 
insecurity. It would also give rise to more resentment. While, therefore, 
we recognise the objections to fines and consider that employers should do 
their utmost to reduce them to a minimum, we do not recommend their 
abolition by law. In the case o£ children, however, on account of their 
helplessness, inexperience and low scale of wages, we recommenrl that, 
fining should be prohibited. In the case of a(tult workers we recommend 
the reguiation of fines, and proceed to show how this can be most 
effectively accomplish.ed. 

Regulation of Fines. 
The object of regulation should be to prevent excessive and 

arbitrary fines. In our opinion, legislation should be based on four 
broad principles. In the first place, the payment of a fine should not be 
spread over too long a period, and we recommend that the maximum 
period sh<mld be one month from the date on which the fine was 
imposed.. Secondly, we consider that fines should not constitute more 
than a :fixed amount out of the worker's wage. As regards the limit, 
we observe that the draft standing order, prepared by the Bombay 
Millowners' Association and endorsed by the Fawcett Committee, 
fixed the limit at two per cent of a worker's monthly wages. We 
would prefer, however, a method of calculation which is more easily 
understood by the worker, and we recommend that the maximum 
amount deducted in fines should not in any month exceed half an anna 
in the rupee of the worker's earnings. The payment of wages by other 

' periods than a month may necessitate special provisions, but the same 
limit should be imposed. Th.e third principle is in regard to the disposal 
of :fines. A number of employers accept no benefit from this source and 
apply the proceeds to welfare work in various forms. It is particularly 
important that the fine should in no case benefit the individual responsible 
for imposing it. We recommend that the sums received from fines should 
be credited to a purpose beneficial to the employees as a whole and ap
proved by some recognised authority. In the fourth place, in order to 
give workers some security against arbitrary fines, employers should be re
quired to specify the acts or omissions in respect of which a fine may be 
imposed. These shouid be embodied in notices posted where they can 
be easily seen by the workers, and fines inflicted for any act or omission 
which is not specified in the notice should be illegal. 

Deductions for Dailiage or Loss. 
Deductions on account of damage differ from fines in that the 

employer has sustained some definite loss which is attributed to the care
lessness or negligence of the worker. Such deductions do not always repre
sent the full value of the loss incurred and the main put~pose, as in the 
.case of fines, is the maintenance of discipline. The worker's grievance is 
that both the amount of the damage and the extent of his personal respon~ 
sibility are left to the determination of the employer. In India the com
monest types of deductions under this category are the debits made on 
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ra.ilways and the practice in the eotton textile miiis, already men
tioned, of handing over Rpoilt cloth. \V e have dealt with railway debits 
elsewhere. Ro far as Rpoilt rloth is concerned, where the wholesale price 
is deductml from the weaver's wages, there can be no undue profit 
to the employer. li'nrther, it is a tenable position that the worker is 
entiUed only to payment for satisfactory cloth and that he is liable to · 
:make good the damage done to the employer's material. While there 
is evidence to show that in some mills the practice is carried too far, 
there are no reliable figures to indicate the actual loss sustained by 
the weaver which obviously depends on the price whiah he can se· 
cure for the cloth. \Ve recommend that the law should provide that the 
deduction should in no case exceed the wholesale price of the goods 
damaged. This, togetl1er with the registration of deductions proposed 
]ater, may be sufficient to prevent abuses, but the registers will in 
any case provide the material necessa,ry to determine whether or -not 
furtl1er regulation is required. 

A Minority View. 
Mr Cliff, Mr .Joshi and Diwan Chaman Lall dissent from our 

geJWtal conclusion on the ground that if an employer is to exercise 
the power of making deductions from the wages of the worker, equity 
demands that he should not be the final arbiter, but that a right of 
appeal should lie with an impartiaJ tribunal. They are opposed to 
employers being ahlc to exercise such power. In many instances, the 
power to make <kduetionR is distributed indiscriminately over a large 
body of subonlinat<>s occupying minor supervisory posts, who do not 
usually possess the judieial qualities necessary for the exercise of such 
power. An Pxamina,tion of the working of the system reveals that, in 
many casrs, fining becomes a habit and iR resorted to as the line of 
least resistance. 'rho workers, owing to lack of combination and other 
causPs, are unable to ex<>reise any effective check against the abuses 
which unquestionably o<~cur. J~xperience teaches that, where the 
practiee has been discontinued or where it has never been resorted to, 
the <liseipline necessary to industry can he maintained and, in their 
opinion, leadR to a better relationship between the employer and the 
worker. 'fhe interests not only of the worker hut also of industry 
dicta.te that the praet,iee of making deductions from the wages of workers, 
except the· ehttrgeR for services rendered to which reference is made in 
the following pamgrapl1, should be prohibited, and they recommend 
accordingly. 

Other Deductions. 
Of the other deductions to which reference has been made, namely, 

those in respect of specific causes or benefits, some should be recognised 
as legitimate and others should be prohibited. The former are deduc
tions made on account of definite services rendered by the employer and 
voluntarily accepted by the worker, ancl in this case the only restriction 
we suggest is that the deduction should not exceed the equivalent of the 
services rendered. Deductions may be ,allowed on account of the pro
vision of housing accommodation and of tools or raw materials. In 



THE INCO~IE OF THE INDUSTRU.L WORKER. 

other cases deductions should only be permissible after the genera! or 
special approval of the provincial Government or some authority 
the Chief Inspector of Factories) appointed by them. Approval may 
given, for instance, to schemes for subscriptions to provident funds., 
contributions for medical facilities and for recoveries on account of co· 
operative stores and other activities which are i.n the interests ot tna 
workers. 

Enforcement. 

The enforcement of the legislation recommended will n<Yc !J,e 
easy, for in a number of cases operatives will be willing to 

heavy fine rather than be dismissed. But a start should be 
applying the law only to factories coming under the Factories Act and to 
railways. Here, too, the law might be applicable only to employees 
in receipt of less than Rs. 100 a month. Employers should be requll:ed to 
maintain registers of all deductions from vYages, showing separately fines. 
deductions for damage to material and other deductions. The 
culars to be entered in the registers and the form in which they are to be 
kept should be prescribed by provincial Govemments. In the cafOe of 
factories, the inspection staff would be responsible for seeing that the 
law was observed, and the annual reports of the Chief Inspector of Fac
tories should contain a review of the position in regard to fines and other 
deductions. As regards railways, we consider that the Tegisters should 
be scrutinised at intervals bv the audit officer, but we feel con
fident that the vigilance of those directing the adl{unistration and nr 
the trade unions will ordinarily be sufficient to secure compliance. 

Proceedings for Contravention. 

The imposition of a deduction 11ob permissible by Jaw slwuld 
be punishable. But we recommend that the usmd form of p:roce·i>ding 
should not be a prosecution, but an application before specially empower
ed magistrates and other officers for the recovery of the WTongful pay
ment and for compensation. Commissioners for \Vorkmen's Compensa,
tion would be officers suitable for this purpose, hut the procedure shoukl 
be summary and not based on that of the civil courts. The autho
rity to whom application was made would be able, after hearing the other 
party, to direct a refund of the fine or deduction together with compensa,
tion to the applicant. This should amount to not more than ten times 
the sum wrongfully deducted and these sums should be collected by the 
court along with any costs payable. It should be possible for applica· 
tion to be made by an inspector, by the workman aggrieved or by any 
person acting on his behalf. This last provision would enable trade 
unions to take up these cases as they now take up cases for workmen's , 
compensation. A prosecution should be instituted only with the 
sanction of an inspector or an officer before whom a proceeding for con
travention had been taken, and we contemplate that ordinarily such ac
tion would be necessary only in serious cases, e.g., offences committed ;lft··~~ 
previous contraventions or gross and deliberate exactions. 
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IX. 

Consumption of Drink. 

We now proeeed to consider the possibility of making the work
er's na.rnings more effeetive by diverting his expenditure into more pro
fitaJJle channels. Here it is neceRsary to guard against too easy an assump
tion that the worker's money can be better spent by some other 
person. Bnt there are two items of expenditure in connection with 
which unprejuuiced observers \vould agree that protection is requir
ed. By far the more important of these is the expenditure involved in 
tho liquidation of and payment of interest on debt, and this raises questions 
of importance and difficulty which must be reserved for another chapter. 
The other item is the expenditure on drink. 'l'he consumption of drink, 
and pat'ticularly of spirituous liquors, nu•y be said to be a feature·of the 
majority of industrial arcmH and has created considerable havoe in some 
of them. It is not possible to give accurate figures of expenditure 1mder 
this head, lwct~usc the worker who drinks is in many cases naturally 
reluctu,ni; to give informa.tion :rcgltrding his consumption or even to admit 
that he is not a total abstainer. For this reason the results yielded by 
family budget enquiries arc certainly under-estimates, even though nearly 
all show a ~ubstantial amount. Various influences have recently been at 
work to reduce consumption. 'rhe drinking of intoxicating liquor is 
repugnant alike to the religious beliefs and the social opinions of many per
sons in India, and there is rt large section of public opinion in favour of the 
prohibition of its manufacture and sale. On the opposite side there are 
the arguments based on the impossibility, especially in India, of prevent
ing wholesale illicit manufactme, and on both the rightness and 
the wisdom of coerci11g people to abstain. In this report we are 
dealing with only <t small section of the population, and it is no part of our 
function io attPmpt to i11dicate a national policy on the subject. But 
thrre can be no doubt that a reduction in the consumption of liquor would 
increase the welfare and efficiency of the industrial workers. 

Restrictions on Sale. 

It is possible, and in our opinion desirable, that efforts should be 
made in all industrial centres to reduce the number of drink shops and to 
restrict the hours during which liquor may be sold. We suggest that in 
all large cities and industrial areas a general policy should be adopted of 
restricting the facilities for the sale of liquor. The areas ~>elected should 
be sufficiently wide to ensure the policy of restriction being effective. The 
number of drink shops should be reduced and the hours of opening should 
be limited to certain hours which should in no case include any part of the 
forenoon. Outside the stated hours, the sale of liquor should be pro
hibited. We note with interest that in some areas of the United 
Provinces spirituous liquor may be supplied only in sealed bottles, a 
rule which, according to the memorandum furnished to us by the local 
Government, h~s resulted in reduced consumption. We recommend 
that the possibility of a wide extension of the system be examined, 
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for all reasonable steps should be taken to reduce the temptations to· 
excessive drinking. In considering this q11estion it is impossible to ignore 
what we believe to be the greatest difficulty in the way of restriction on 
sales. This arises from the importance of the excise duties to provincial 
revenues. In Madras, country liquors alone contributed in 1928-29 over a
quarter of the total provincial revenue ; in Biliar and Orissa they furnished· 
nearly a fifth of the total. Our proposals are limited to a small section of 
the population and in any case we are not competent to discuss the merits 
of alternative sources oftaxation. Our duty, however, is to make recom
mendations with reference to the " health, efficiency and standard 
living of the workers ". The reduction of drinking should effect improvec 
ments in all of these, and thereby it will in due course increase the 
ta.xable capacity of the people. It is for Legislat.ive Councils and Govern
ments, if they consider that a price may be paid for these advantages, 
to determine the manner in which that price should be secured. In our 
:recommendations elsewhere, we have sought to ensure for the worker 
better surroundings, less fatigue and increased facilities for amusement 
and recreation. Reduction in the consumption of drink is not the least 
of. the benefits that such improvements may be expected to bring. 



CHAP'I.'BR XIH.-INDEBTEDNES~. 

The Burden of Debt. 

Among the causes responsible for the low standard of living of 
·thu worker, indebtedness must be given a high place. Here, as elsewhere, 
we arc confronte,d with an absence of reliable statistics, but j;here is 
general agreement as to the main fact, and we are satisfied that the 
majority of industrial workers arc in debt for the greater part of their 
working lives. Many, indeed, are born in debt and it evokes both ad
mira! ion and regret to find how commonly a son assumes responsibility 
:for his f<tfher's debt, an obligation which rests on religious and social hut 
roPldnlll on legal :-mnctions. Many cornc to indu::;try because they are in 
debt ; .~ome are enahlcd by industry to clear themselves and a few theu 
''Peon!(' llWlwykmlerc instead of money-borrowers. 1\Iore often the debts 
;f'('llmin awl fresh obligations are incurred, It is estimated that, iu most 
illdll:·d.ri;l[ c!mtr\~.~. the proportion of farnilie~ or inJiviJuals who are in 
dPht is not less than two-thirds of the whole. We believe that, in the 
gn·a.t nmjority of eases~ the amount of debt exceeds three months' wagc8 
and i:; often far iu excess of this amount. \V c are not including in 
debt, for the purpose of these calculations, the amounts owing for the 
,ordinary purchase" of tlw month, whieh arc gmwra1ly made on cr<'dit. 

Interest Rates. 

A debt oi even o!H' quarter of <t year'::; wages iH a heavy bm·den, 
p;trti~,;ularly to a mau whos•~ income i~ little mure than e;ufiicient for bar~ 
IWe<'sHities. lhrL t.]w burden is aggravated out of a.ll proportion by the 
Taif• of interest which has t.o L(~ paid. A conunon mte it-\ "one anna in 
trH~ rnpee ", 't.l'., oue umut per month OIJ every rupee borrowed, and this 

-···-·-·-·-- -·--···- · to u~:~in our tours. 'i'his is~15 · ·· · 
:for the effect of .. n~·~..-.-~,,,..;}!-· 
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fact in one case the rate of interest reported was as 'high as 225 per cent." 
The prevailing rates of 12 to 24 per cent are low by comparison with 
other places, and may, we think, be attributedo to the fact that a large 
proportion of the workers reside permanently in Ahmedabad or the 
adjacent ar~s. The enquiry made for us into the standard of living in 
certain towns of the Central Provinces states "Rates of interest on debts 
sho* that 25 per cent ]Jer annum is the most usual rate charged, and by 
far the largest amount of loans is incurred at that rate. But interest as 
high.aii5p per cent, i.e., two annasp~rrupee per month is not unknown 
and IS generally exacted by the Kabuh money-lenders. The commonest 
term of such loan is the sawai system (i.e., with 25 per cent interest) 
which requires that 1! times the money borrowed should be repaid with
in one year, and if it is not repaid within the stipulated time, compound 
interest is charged." As already observed, the system last described 
involves the payment of interest at a rate much larger than the apparent 
one. The Bombay Working Class Budgets Enquiry of 1921-23 gave the 
usual rate of interest as one anna in the rupee per mensem; a recent 
enquiry which was much more limited in scope states " While in a 
few cases no interest had to be paid on the money borrowed, at least in 
one case the rate of interest was as high as 150 per cent. In 29 per 
cent of the cases the rate of interest varied from 72 to 78 per cent and in 
19 per cent of the cases it varied from 24 to 30 per cent." This relates 
to families ; of 49 single persons in debt, the report observes, " The most 
usual rate of interest is from 18 to 30 per cent, although in 14 cases it 
was as high as 75 per cent." The enquiries made for us into the 
standard of living in the United Provinces give 75 per cent as the com
monest rate at Cawnpore, the next commonest rate being 37! per 
cent. In Lucknow and Gorakhpur, the higher rate is exceptional ; this 
appears to be due in part to a number of the workers being members 
of co-operative societies. The enquiry made for us into the standard 
of living of jute mill workers in Bengal gives the average rate of 
interest at 78 per cent. The report on this enquiry and the evidence 
given to the Bengal Banking Enquiry Committee by the Indian Jute 
Mills Association both mention as the highest rate 325 per cent annually 
(one anna in the rupee weekly) on small sums. Rates in the Punjab 
appear to be much lower, but particulars are not available to distin
guish loans by money-lenders from loans by co-operative societies, and 
here, as in other places, low rates seem to be associated with repay
ment by monthly instalments. The enquiry made into the standard 
of living on the South Indian Railway states " More than 80 per cent 
of the loans are obtained from money-lenders whose usual rate of interest 
ranges from one anna in the rupee or 75 per cent to two annas in the 
rupee or 150 per cent." 

Payments on Debt. 
Actual payments are seldom on the scale which strict fulfilment 

of the terms of the loan would require. The prompt repayment of the 
capital is not usually desired by the money-lender ; he prefers to remain 
a creditor and receive interest, and in most cases he does not receive 

Q 
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the full amount of interest with regularity. But defaults are recorded 
and go to increase the liability, so that the borrowing of a trifling sum 
can, and not uncommonly:does, lead in a few years to a permanent and 
heavy load of debt. In a number of cases a stage is reached when the 
money-lender takes from the worker the whole of his w~ges, paying 
him only sufficient for subsistence, and even puts the members of the 
worker's family to work on a similar basis. The statistics which are 
available of the actual payments by workers are even less reliable than 
those, of debt and liability for interest; one anna per rupee of income 
for tho~edndebted is a conservative estimate of the average payment; 
one month's wages in the year is probably a more accurate guess. All 
these 'figures can vary widely from industry to industry, and from centre 
to centre, and the variations in individual cases are very large. But 
whatever the figure, the result is almost invariable ; the indebted worker 
has to give all of what might otherwise be his savings to the money
lender, ~tnd these payments are not merely the surplus that would be 
spent on petty luxuries; they have often to be provided by trenching 
on the primary needs of a healthy life. We have been impressed by 
the number of cases in which an industrious worker is obliged to stint 
himself and his family of necessities to meet interest charges without 
the faintest prospect of ever being able to reduce the principal. Many 
money-lenders take the precaution of making their dues the first charge 
on labour, and outside the gates of many, perhaps most, large factories 
on pay-day, stands the Pathan or other money-lender, awaiting his dues. 
In some cases tho money-lender gets his dues at the source by being 
allowed to eome to the pay-desk, hut we have no reason to believe that 
this is a common practice. 

Indebtedness and Efficiency. 
The evil done by indebtedness is not eonfined to the hardship 

involved in the loss of money. We entirely agree with the Railway 
Board in their observation that the " tyranny of debt degrades the em
ployee and impairs his efficiency". Indeed, we believe that. debt is 
one of the principal obstacles to efficiency, because it destroys the 
incentive to effort. The indebted worker who makes an extra effort has 
little hope of securing a proportionate reward ; in many cases the only 
result may be to enrich the money-lender. Many workers, however 
hard they work, cannot expect to secure anything above the level of 
subsistence ; the " iron law " of wages is a reality in their case. The 
most powerful incentive to good work with the great majority of 
mankind is the prospect of securing a better livelihood ; for too many 
Indian workers there can be no such prospect. 

Causes of Indebtedness. 
Our information goes to show that the most important single 

cause of borrowing is the expenditure on festivals, and particularly mar
riages. Births, death!l and other events of life may lead to the necessity 
for taking small loans, while periods of unemployment due to sickness, 
dismissal or trade stoppages have an appreciable effect. In Bombay, 
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in particular, the strikes of 1928 and 1929 appear to have enhanced 
substantially the extent of indebtedness. But the single large loan, 
which plays an important part in binding permanent fetters on the· 
worker is usually required in connection with a ,marriage. It is not. 
uncommon for a worker to spend on a marriage the equivalent of a 
vear's wages and to borrow the whole of that sum at a high rate of· 
interest. ~As our proposals, if they are effective, will prevent expendi
ture on this scale for most workers, we wish to make it clear that we are · 
far from desiring to make marriage difficult, or to prevent the worker 
from celebrating such events in a fitting manner. But he is too often 
coerced into what may be his own enslavement for years by social! 
pressure, and we believe that if expenditure on a scale entirely beyond' 
his means could be made impossible there would be a great addition to. 
happiness and prosperity, without any check to marriage. 

Special Position of Industrial Worker. 

Indebtedness is by no means confined to the industrial worker ; 
it is in fact fairly general throughout India and we recognise that some 
of the recommendations made later may be applicable to classes other 
than industrial workers. But we must emphasise the fact that, in 
respect ·of borrowing, the position of the i~dustrial worker is in im
portant respects different from that of the agriculturalist. The main 
difference is caased by his mobility. The man who moves from mill 
to mill, from centre to centre, from town to village is an unsound 
proposition from the money-lender's point of view. In addition, part 
of the agriculturalist's borrowings takes the form of short-term loans 
connected with his avocation, and can usually be repaid from the 
increased income which results. Practically none of the borrowing of 
industrial workers is ofthis character. Finally, while the agriculturalist 
in a number of cases can offer security, this is seldom possible for the 
industrial worker. His family may have a few ornaments, but after 
these have been pledged or sold there is nothing left but future earning 
capacity. A debtor who is not a permanent resident of the area where 
the money-lender carries on business, who cannot offer security, and 
who is not likely to obtain any increase in income as the result of his 
borrowing is in every way an unsound proposition. It is not surpris
ing, therefore, that the industrial worker should have to pay particularly 
high rates of interest. We doubt if the majority of money lenders 
amass the large profits attributed to them by popular belief. Apart 
from the immense amounts of interest which remain unpaid, there is a 
high proportion of bad debts. Although the sums collected must be enor
mous in the aggregate, the army of money-lenders is great and the ex
penses of collection are often substantial. 

Co-operative Credit. 

One effect of the difference between the agricultural and indus
tria~ worl$:er in respect of debt is to render ineffective for the latter in many 
C!tBes the means< on which most stress has been laid for relieving the 

' 'Q2,' 
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agriculturalist, namely, the supply of co-operative credit. The principles of 
co-operative credit have made little progress among the mass of workers 
in factories and mines. Quite apart from any Unfitness of the indus
trial worker as an individual, the movements among the industrial popu
lation form an almost insuperable obstacle to the spread of co-opera
tion. Only where there is a regular settled labour force has QO-operation 
a chance of succeeding, and even there modifications of the general 
methods of the movement are desirable, if substantial benefit is to be 
obtained. The railways contain much the most important section of 
industrial workers in regular permanent employ, and in recent years the 
co-operative movement has made considerable progress amongst them. 
We are, however, impressed by the fact that the greatest success is 
attained where the railway administration helps and assumes a consider
able nwasure of control. The collection of instalments of loans through 
tht; pay bills and the delegation of the executive work to a special officer of 
the railway weaken the educative force of co-operation; but such steps 
make it a much rnore powerful force for the reduction of debt, and 
having regard to the importance of this object, we have no hesitation 
in recommending that all railway administrations should make persistent 
efforts to help their workers in this way. We commend especially a 
study of the methods adopted on the Bombay Baroda and Central 
India Hailway where the Jackson Co-operative Credit, Society issued 
loans in the ftve years 1924-29 amounting to one ancl,a third crores of 
.rupees with losses amounting to less than a thousandth part of the 
collections. A recent development in connection with this society 
.deserves the attention not merely of railway administration;; but of other 
.employers. When the society first started, loans were given only to 
members producing two participants in the provident fund as sureties. 
'This had the practical effect of excluding gangmen and other low paid 
.employees, many of whom were heavily indebted. Loans are now given 
~to such men provided they produce two sureties with 5 years' service on 
the railway and provided that the loan is applied to the liquidation of 
.debts due to professional money-lenders. 'l'he railway staff officer in
vestigates such debts and is usually able to compound with the money
lender for a smaller sum than that claimed, very large reductions being 
secured in some cases. The debt is then repaid, and by the deduction 
of instalments from pay the debt is annulled. 'l'he difficulties in applying 
methods of this kind are to ensure that all loans are disclosed and to 
prevent the debtor from using the improvement in his credit to secure 
further loans from external sources. Something can be done to meet 
these difficulties by the exercise of close personal attention, and the em
ployment of a labour officer is almost essential for this purpose. Where 
this condition can be satisfied, there are big possibilities in the way of 
debt liquidation. The work of a labour officer should remove the main 
obstacle to the working of a co-operative. credit society by assuring re
gular employment to the workers, and his personal acquaintance with 
them aud interest in them should accomplish the rest. Ip. the jnit~l 
stages, a loan to a society from an employer (or the appropriat\&1 of 
fines to it;s capital account) may prove of great benefit., 

. '~ 
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Danger of Credit. 

Even if the co-operative credit movement were to spread among 
industrial workers to a much greater extent than we anticipate it would 
not strike at the heart of the workers' difficulties. Credit, in the sense of 
borrowing capacity, is not the worker's need; it would be nearer the 
truth to describe it as his curse. There are frequent occasions when a 
misfortune makes it necessary for him to obtain a small loan, but such 
loans are often obtained from relatives. Even where this is not possible, 
they could frequently be obtained on ,reasonable terms, i£ it were not for 
the larger debts already incurred. As matters stand at present, i£ these 
loans could all be secured on terms of easy repayment, the majority of 
workers would be little nearer to freedom. It is the large debts which 
are incurred not from economic necessity but on account of social 
pressure and custom that most enslave the worker. The fatal weak
ness in the present system is the comparative ease with which the 
worker can borrow sums which he has little prospect of being able to 
repay. His lack of education tends to prevent him from taking long 
views ; and the offer of cash to the extent of a hundred or two hundred 
rupees in exchange for a thumb-print is almost irresistible. The lack 
of forethought in mortgaging the future is illustrated by the fact that the 
thumb-print is frequently given on a blank document or the page of a 
book. It is by no means uncom~on for the money-lender to fill in both 
the capital sum and the interest rate subsequently, and in any case the 
borrower has no copy of the transaction and has usually to rely entirely on 
the money-lender for a periodical reckoning of the position. Quite apart 
from the dangers of this practice the workman has often no real percep
tion of the effect of compound interest, and his readiness to let the future 
take care of itself is fatal to him. 

Laws against Usury. 

J..~aws against usury have been a prominent feature of various 
religions and national codes, and the leading religions of India affirm the 
principle underlying them. Unfortunately, as we think, the influence of 
economic thought in the nineteenth century led to the removal of all 
legal restrictions on usurious practices in India, and it is only within the 
last generation that there has been a tendency to re-impose them. This 
has led to a few legislative experiments but (with the possible exception of 
some measures relating to land) the attempts so far made have not been 
effective. The leading measure of general application is the Usurious 
Loans Act of 1918. This measure enables the court hearing a suit fo:r 
the recovery of debt to re-open the transaction and relieve the debtor of 
excessive interest, provided that the transaction was substantially unfair 
in the first instance. Excessive interest is defined as meaning interest 
"inexcess of that which the court deems to be reasonable having regard 
to tll~ risk~'¥rred as it appeared, or must be taken to have appeared, to 

,._ "W' at the date of the loan ". It is agreed that the law has" not 
~ally liJUCOessful. . We doubt if the interest in the type of trans· 

aoilbn we atfconsid~i~g }s "~xcessive" within the mea.J:ing of the 
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definition given, for the risk is usually great. But the reluctance of civil 
courts to deal with issues not raised by the pleadings seems to have been 
the main obstacle. 

Objections to Legislation. 

The absence of more thorough-going attempts to deal with 
the evil is not due in any large measure to active opposition on the part of 
the interests likely to be affected. Such opposition bulks small against 
the mass of public opinion in India, which is believed to be generally 
in favour of vigorous action. A valuable indication of the trend of more 
expert opinion is the stress laid by some of the reports o£ the Provincial 
Banking Enquiry Committees on legislative remedies. So far as the com
parative inaction is not due to inertia, it appear::; to be based partly 
on reluctance to interfere with the sanctity of eontract and -partly on lack 
of faith in the efficacy of legislation. The objection based on the sanctity 
of eont1•aet may have been genuine in the past ; to-day it is difficult to 
regard it as more than an excuse. To talk of sanctity in connection with 
the normal contracts made between a money-lender and an illiterate in
dustrial worker is a grave misuse of a good word. The contract, in most 
mtsec;, ic; unequal and unfair from the start. It is easy for a man to 
contract away his l:1bour for years in a moment of thoughtlessness or 
at the call of Home extravagant social demand. More serious c:onsider
ation must be given to the view, held by a number of persons of experience, 
that; legislation mm achieve little or nothing. 'fhis view is not based on 
the belief that legislation in this sphere would be in advance of public 
opinion; as we have said, opinion generally is well in advance of the 
existing law. The difficulty present to the minds of many of those 
who have considcn:ed the question is that of devising provisions which 
do not lend themselves to evasion by the money lender. Here the ques
tion is obviously one of degree. On the one hnnd, legislation wl:~ich 
cannot be en:forced is not merely useless but harmful ; it ten.Cls to .impair 
the respect for law and to weaken public morality. On the other himd; 
there is no law which cannot sometimes be evaded with impU:nity:;. The 
Bengal Banking Enquiry Committee rightly say: " The principal_clbfehtion 
agains·b promulgation of the measures we have proposed above is that they 
are liable to be evaded in various ways. But the fact that the provisions 
of a law are capable of being evaded by fraudulent means should not deter 
the legislature from enacting a just and necessary measure for the pro
tection of the simple and the ignorant. The mere existence of the 
measure in the Statute Book would tend to educate and strengthen public 
opinion and make the law abiding and less adventurous among the money
lenders averse to making any attempt at ·evasion." In our view the 
evils associated with the practice are so serious that the possibility of 
even a substantial amount of evasion should not deter the legislature 
from enacting measures which would strengthen to an .appreciable extent 
the forces operating in favour of the freedom of the '\\;Orker. It lit 
clear that such measures can be devised, and we proceed to di~cuss,some 
steps in this direction which appear desirable.' ·'"' 
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Credit of the Worker. 
Thought on the subject has naturally concentrated mainly 

on the position of the borrower. We also are anxious to protect the 
borrower; at the same time eonsiderable light can be thrown on the pro
blem by examining it from the other end, namely, from the point of view 
of the lender. The worker's debts are due to a large extent to the fact 
that the lender finds in him a profitable investment and is ready and, 
indeed, eager to give the worker money which it is contrary to the latter's 
interest to accept. After weighing carefully the considerations on both 
sides, we are definitely of the opinion that it is in the worker's interest to 
reduce his attractiveness as a field for investment. In other words, efforts 
must be concentrated on diminishing his power of obtaining credit. 
We recognise the force of the argument against this conclusion. There 
are occasions when the worker is in grave need, and money-lenders often 
perform a useful function in assisting the worker in emergencies. But 
the widespread havoc produced by the present system of comparatively 
easy credit far exceeds the hardships that would result from a reduction 
in the money-lender's readiness to lend. It is relevant to observe that, 
if the larger loans were not advanced, the worker would probably find it 
easiel' than it is to borrow the smaller sums necessary to tide him over a 
hard time and to repay these without undue delay. Our proposals, then, 
are mainly directed towards making it unprofitable for the money-lender 
t,o advance to workers amounts vrhich are beyond their power to repay. 

Attachment of Wages and Salaries. 

Our first recommendation in this connection refers to the re
covery of debts through employers. Under the Civil Procedure Code, 
it is possible for a money~lender to secure the attachment of the wages 
of any one who is not a labourer or a domestic servant, and we understand 
that .tl:te majority of workers in organised industry would not be regarded 
as,.laboh.reis ;within the meaning of the Act. But in respect of certain 
cla's:ses of. e:nrployees, particularly railway servants and the servants 
of l~bt:tlai:i.thurities, the law allows the money-lender to use the employer 
as his debt~collector to a much greater extent. In such cases it is possible 
to attach half of an employee's salary or the amount by which that salary 
exceeds twenty rupees a month, whichever is less. In some cases pri
vate employers are required to make similar recoveries, although 
the legality of this is doubtful. Thus, in the case of an employee 
in receipt of a regular salary, the money-lender can secure an 
order directing the railway administration to hand over, month by 
month, a large part of the employee's salary until the •.vhol.e decree 
has been covered, a period which extends in some cases to years 
rather than months. The comparative security of railway service 
further increases the attraction of the railway servant for the money
lender, and all the evidence goes to show that the level of indebtedness 
in terms of wages is higher among railway servants than among 
industrial employees as a whole. This is itself a striking confirmation 
of our main thesis that it is the credit of the worker which ils his undoing. 
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We recommend that the salary and wages of every workman receiving 
~-:-c--lessccthancRs. 300 a,monthcbe {\Xempte<l,.eiltirely_from •. :t.he. possibility __ ()! .... 

attachment. If, on examination, there are found to he objections to 
·applying this e:Xenl.ption to every one employed on a salary ·less than 
Rs. 300 a month, the definition of workman in the Workmen's Compen
sation Act might be suitable. 

Imprisonment for Debt. 

We are also in favour of the modification of the law relating to 
imprisonment for debt. As the law stands at present, male debtors 
are liable to be arrested and imprisoned for six months in execution 
of a decree for the payment of more than R.s. 50 and for six weeks in the 
case of a smaller :-mm. We understand that tho courts are usually re
luctant to order impriflonment, and the fact that the creditor has to support 
the debtor in prison mahs tho former most unwilling to secure the 
d(~t(~ution of any one who has no money. But the threat of imJWisonment 
is a u:ocful weapon in the hands of the money-lender. In any case, 
we do not think that it is possible to justify the imprisonment of 
debtors of the type we are considering. We recommend that, at least 
so far as industrial workers in receipt of wages or salary amounting 
to less than Rs. 100 a month are concerned, arrest and imprisonment for 
debt be abolished except where thr) debtor has br-en proved to br, both 
able and unwilling to pay. 

Provident Funds. 

Another form of security is given to the money-lender in the pow
er to atta,ch employem;' contributions to provident funds. In the case of 
provident funds maintained for their employees by Government and local 
bodies, these contributions arc apparently protected from attachment ; 
but no similar security is given in the case of funds maintained by private 
employers. So long as the fund is a bonafide one, there seems no :reason 
why the same security should not be granted. We recommend, that 
in the case of funds certified by Government for this purpose, the con
tributions of workers should be safeguarded. We understand that the 
rules of funds are in a number of cases scrutinised for income-tax purposes., 
and it should not be difficult to distinguish the genuine funds and, 
if it is decided to grant exemption only to industrial workers, to limit 
certificates to funds catering for them. 

The Assistance of the Law. 

Although the preceding recommendationEt should be of consider
able assistance, they will not by themselves deal any severe blow at the 
existing system, and something much more drastic is required. We 
would repeat that much of the present misery is due to the readiness of 
the money-lender to enter into contracts which he knows the debtor 
cannot fulfil, or at best can fulfil only by suffering severe and prolonged 
hardship. The law should set its face sternly against such contracts. 
So far from doing its best to secure their enforcement, it should make that 
enforcement impossible. The assistance of the law should be restricted 
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to the recovery of such sums as the borrower can reasonably repay in a 
limited period of time. Probably there is no method which js entirely 
secure against evasion on the part of the lender or misuse on the part 
o£ the borrower. But we would repeat that these possibilities are not 
in themselves a sufficient argument against the adoption of a law that 
will be generally beneficial, and it is certain that until some method 
can be applied, the State will fail to satisfy one of the pressing needs 
of labour. Of the scheme which appears to us to offer the greatest 
hope of successful working, little more than an outline is possible here. 
We recognise the intricacy of the subject, but if the will to apply the 
remedy is present, the legal and administrative difficulties can be sur
mounted. 

Summary Liquidation Proceedings. 

We recommend a new procedure for the liquidation of unsecured 
debts due from workmen. We contemplate that on the presentation 
of an application by a workman giving a statement of his debts and 
creditors and assets, the court should issue a notice to the creditors 
and should thereafter in a summary enquiry estimate the workman's 
assets, his probable earnings and reasonable expenditure for the main
tenance of himself and his family during the ensuing two years, 
The court, having assessed these, would issue a decree based on the 
di:fference between the two sums. Execution of this decree could then 
be obtained in the usual way, but it should not be possible to keep the 
decree alive for more than three years in alL In order to prevent the 
defrauding of money-lenders by the subsequent contraction of collusive 
debts, we suggest that the debts should rank preferentially in order 
of their age, the oldest debts having priority. The application for the 
benefit of the special Act embodying the procedure might be made either 
in response to a suit for debt or without any previous proceedings. We 
should like to see the duty laid on the court of applying the special Act 
of its own motion in cases where it appeared to be applicable, but we 
recognise the difficulty of securing that such a provision will be e:ffective ; 
and there is no doubt that persons will be forthcoming to assist the work
man in claiming his privileges. What is essential is that the procedure 
should be rapid and as free as possible from the intricacies and technical
ities of ordinary civil court procedure. 

ANew Law. 
The procedure suggested bears some resemblance to proceedings

jn,;;~~~'\t'ency courts, but we are 'anxious that, if a law is passed, it 
sh,~!l be a new Act with a new procedure Jtnd as far as possible unrela.n~:IJ 
to ilt.Solvency Acts. Insolvency ha'S somewhat unfortunate associ~:tien~, 

...• ·.· ·.it> J).®:~ary to seek an entirely new avenue of approach. . Ill' 

. • .. ,, y proceedings there is an inevitable tendency on the part 
Q1'~e·0Qutt•.to regatd itself as chargad primarily with the duty of 
~i~~mg• 4/he •. creditors and o£ checking fraud on the part of petition.ers:• 
tll!i'eJ•ease tH··Ioans whicll. are obviously ~y~md the capacity of the 
la'b(i)merto repay it·is not. unfair to regal'd the creditor as the person· 
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ordinarily to blame. While therefore the court will be in a position 
to assist in the recovery of fair loans, it should regard itself as the 
protector of the poor against extortion and their own foolishness. For 
this reason, we suggest that the possibility of appointing special courts, 
as is done in the case of the Workmen's Compensation Act, should be 
considered. As under that Act, it should be possible for a party to make 
an appearance by a legal practitioner or any other person authorised in 
writing. 

Class of Workers to be Covered. 

We anticipate that one of the main difficulties in working out the 
scheme in detail will be to specify the classes to whom it can be applied. 
Our point of view is limited by our terms of refenmce to industrial 
workers, and we are, therefore, unable to say how far the scheme, which 
seems to us to be specially suited to them, can be adapted to a wider circle. 
If it is found on examination that the scheme cannot be applied to the 
poorer classeH of the population generally, it will be essential to frame 
a precise definition of industrial workers, and it may be necessary, in the 
fust instance at any rate, to limit the operation of the Act to scheduled 
industrial armts with power to extend it to other areas. If a monetary 
limit is requirnd, we suggest t.hn,t tho scheme shonld be applicable only to 
workmen in receipt of wages or salary of less than Rs. 100 a month. 

Old Debts. 

'l'lw q ueHtion of <lohtH i1wuned Lcfore the pao;Hing of a measure 
of this kind deserves consideration. It can bwurged that it is inequitable 
to apply fresh restrictions on the rncovery of money lent while these 
restrictions were not in force or even contemplated. On the other hand, 
it is certain that, if special mensures to limit the extent of mcovery of 
old debts arc not adopted, there are many workers who will have no 
prospect of securing freedom. Further, in many cases the loans have 
been lent without l'egard to their e:ffect upon the debtor. It would be 
possible to grant a period of grace, for example, two years before the new 
legislation took effect, but we fear that this would be made tho oppor
tunity for a flood of litigation. Our recommendation that the oldest 
debts should have preference will give protection to reasonable loans 
incurred in the past, and we must regard the grant of credit to an extent 
greater than the amount we propose to make recoverable as ordinarily 
unreasonable. The greatest concession we would make therefore would 
be to allow, in respect of applications made during the first three years 
of the operation of the Act, the amount recoverable to be based on three, 
instead of two years' income and expenditure and the maximum period 
during which decrees could remain e:ffective to be four years instead 
of three. 

Period~ of Limitation. 

Apart from new legislation of this kind, we recommend that the 
question of the periodoflimitation for debts and the period,within which 
a decree may be kept alive under the ordinary law should be re-examined. 
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So far as industrial workers are concerned, .the period of limitation for 
unsecured debts, which is at present three years, might advantageously 
be reduced to two years, and there is no justification for permitting the 
creditor who has secured a decree to keep that decree alive for 12 years or 
anything approaching that period. At the same time, it may be both 
difficult and undesirable to modify provisions of such general application 
in favour of a very limited class of workers unless they are to be modified 
generally, and it is not possible for us t0 examine the questions involved 
from the point of view of the general population. 

Enforcement of Legal Rights. 

The changes proposed in the law will not by themselves bring 
about the big change that is desire!l. The great majority of debts never 
come within the cognisance of a court and the workman's knowledge 
of his legal rights and capacity to invoke them are both limited. But 
if the law is substantially altered in the direction of the protection of 
the debtor, all the other fomes working to protect him will be greatly 
strengthened. We have noted with appreciation the efforts made by 
social workers, co-operators, labour leaders, employers and others to 
save workmen from heavy debts, but the scales are at present so heavily 
weighted in favour of the money-lender as to make these efforts unduly 
difficult and largely ineffective. Our recommendations are designed partly 
to place powerful weapons in the hands of all who are prepared to assist 
the workman, and we hope that they will lead to much greater activity 
in the matter of debt prevention and debt redemption on the part of 
trade' unions, employers, and individuals as well as associations 
working for social betterment. Trade unions, in particular, will have 
an opportunity of constructive work of a striking kind, and should 
be able, by asserting the worker's rights as against his creditor, to demon
strate their value to many more workers, while social workers, by the 
formation of debt redemption societies or otherwise, should be able to 
make a larger contribution to the economic welfare of labour. It is 
certain that a successful effort to deal with this grave evil will bring 
great benefit to workers and employers alike, and that it will not hurt those 
money-lenders who,se activities are confined to business of a useful kind. 

Besetting an Industrial Establishment. 

The preceding paragraphs have dealt mainly with the money
lender who threatens his victim with legal proceedings and, more 
rarely, drives him into court. There are, however, niany money-lenders 
who prey. upon workers and depend upon the threat of violence 
rather than of the processes of the law. The lathi is the only court to 
which they appeal, and they may be seen waiting outside the factory gate 
on pay-dity ready to pounce on their debtors as they emerge. Our 
recommendations should not be ineffective even in their case, for they are 
as a rule fairly scrupulous even in using intimidation, and seldom 
employ it to exact more than the law allows. But stronger measures 
are justified, particularly as the object of waiting outside the factory 
is to ensure that their claims form the first charge on wages. We 
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recommend, therefore, that besetting an industrial establishment for 
the recovery of debts be made a criminal and cognisable offence. Beset~ 
ting might be defined as loitering within the precincts or near or within 
sight of any gate or outlet of the establishment. This should go far to 
cripple the activities of a class of money-lender already generally regarded 
as a pest to society. It should also bring to an end the still more deplor
able practice of some employers who permit the money-lender to enter 
the factory compound and to collect his dues before the workers' wages 
reach their hands. 

Recruiting Advances. 
We have had in view hitherto the protection of the worker from 

the temptation to incur substantial and unproductive debts. We deal in 
conehmion with certain featute~:~ associated with important sections o£ 
Indian inchtRtry which, while not responsible for the bulk of indebtedness, 
tend to eJJhancr; the hurden on a number of workerB. The first of these is 
the practice of making the worker pay for the cost of his own recruit
ment. An advance is paid by the employer or his agent partly as an 
inducement to enter employment, partly to cover the actual travelling 
expenses and partly, in some cases, to secure a hold over the worker after 
he has been recruited. 'l'his practice is very mre among factory owners,' 
but it is common elsewhere, especially where labour is engaged through 
contraetor;;. 'l'he result is to saddle the worker with an additional burden 
of deht at the outset of his industrial career, if not on each occasion when 
necessity drives him back from the village to industry. We consider 
that if an employer or his agent finds it necessary to a.dvance travelling 
expenses to secure labour, he should pay these himself. The practice 
of giving an advance in addition to travelling expenses is one that lends 
itself to abuse ; few workers can resist the prospect of cash in hand, which 
is often unwisely spent and which may secure their being bound to serve an 
employer under hard conditions. We recommend, therefore, that the 
recovery of any amount advanced to meet the expenses of recruitment of 
labour should be illegal, and that, so far as other advances are concerned, 
no amount advanced before actual employment begins should be recover
able except from the firstwage payment. This will not preclude an em
ployer or his agent advancing the first wage that the employee will earn, but 
it will make it possible for the employee to start on his second wage period 
unencumbered by debt to his employer. In those establishments to which 
our proposals relating to the control of deductions are applied, the 
deduction of advances other than those which we have treated as 
legitifuate can be dealt with by the law which we have recommended 
in the preceding chapter. Elsewhere, illegal advances will merely be 
irrecoverable at law. 

Periods of Wage Payment. 
The other feature which adds to the embarrassment of the work

ers in many centres is the comparatively long period in respect of which 
wages are paid, and ibe delay which is apt to occur in. thejr payment. 
The most usual period of payment in organised industry is the month .. 
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Monthly payment is practically universal on the railways and in most 
other forms of traJ?.sport, it is general in cotton textile mills except in 
Ahmedabad and Cawnpore, and is common in engineering and metal 
factories. The most important exceptions to the practice of rnonthly 
uavment, so far as factories a1·e concerned, are the jute mills, in which the 
~p~ratives are paid weekly, the Ahmedabad cotton mills which pay ap
proximately fortnightly, most of the leading Cawnpore mills which 
pay fortnightly, and the bulk of seasonal factories. Monthly payment 
is rare in the mining industries ; the Raniganj coalfield pays wages 
daily and the great majority of mines elsewhere pay weekly. Casual 
labour naturally tends to be paid daily and unskilled labour in unorganis-

, ed industry, if not employed by contractors, is often so paid. 

Delays in Payment. 

With the prevalence of long periods of payment there is a ten
dency to allow a comparatively long time to elapse between the end of 
the period in respect of which a wage has been earned and its actual 
payment. Where wages are paid monthly, it is the exception for the 
worker to receive his wages at any time in the week following the end 
of the month. Ten to fifteen days usually elapse before he gets his 
money, and it is not infrequent for the delay to exceed 15 days. 
With shorter periods of payment than the month, there is generally 
less delay. Fortnightly wages are seldom retained for more than 10 
days and are frequently paid in from 3 to 5 days. Weekly wages 
are hardly ever withheld for more than a week and may be paid very 
promptly, while daily wages are usually paid on the day on which 
they are earned. 

Weekly Payments Bill. 

The only attempt so far to deal with these questions by legislation 
was made in 1925 when a private Bill was introduced in the Legislative 
Assembly with the intention of enforcing the general adoption of weekly 
payments to employees. The measure was circulated for opinions 
and those received were almost unanimously unfavourable to it. It was 
Qpposed generally by employers and the provincial Governments. It 
was asserted with some confidence in many quarters that the workers 
were opposed to the reduction of the period. On the second reading 
in 1926, the Government of India opposed the measure, and made it 
clear that in their view the aim should be to reduce the delays which 
took place in the payment of wages and not to reduce the period of pay
ment. On an assurance being given by Government that this latter 
question would be investigated, the Bill was withdrawn by its sponsor. 

Delayed Payment and Debt. 
In the discussion of both these questions, stress was laid on 

their bearing on indebtedness. While we recognise the injustice of 
withholding wages for longer than is necessary to ensure their calcula
tion, we do not believe that the existence of a fairly long waiting period 
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has an effect on the indebtedness of the worker which is at all compar
able with the effect of paying wages monthly. Provided that the delay 
in payment is of uniform length (and this is usualfy the case) the only 
effect of the waiting period is to increase the time which elapses before 
the first wage is paid. For example, to take a frequent case, if monthly 
wages are paid about a fortnight after the end o£ the month, the effect 
of the waiting period is to increase from a month to about six weeks, the 
initial period of service without wages. The mere reduction of this 
period to, say, five weeks would be of some assistance ; but it would 
seldom place the worker in a position to dispense with fresh borrowing. 

Short Wage Periods and Debt. 

'l'he reduction of the wage period itself, on the other hand, 
would have important effects. Long intervals between wage payments 
invariably add to tho eml>aiTasHments of the poor, and have an appreciable 
influence in binding the worker to the money-lender. The mere purchase 
of goods on credit is not necessm~ily equivalent to running into debt and 
the r,;hopkeeper (who is often the money-lender) frequently does not charge 
interest on the current account for provisions. But he gets the equiva
lent of interest in an enhanced price and where the worker has already 
other debts, a month'e~ credit i:-; a distinct and insidious addition to his 
burden. It strengthens the clmin which holds him t,o his creditor, 
and it acts as an additional ohstaele to the habit of saving. Some 
workers spoke to us of the advantage they would secure fl;om weekly 
wages in being able to do more purchasing in cash, and we believe 
that the general adoption of weekly payments would have important 
effects in. thif> direetion. A shorter period of payment should also 
improve the workers' financial position in other ways. The illiterate 
worker tends to take a short view ; the longer view of life is largely a 
matter of education. It is, therefore, of particular importance in his 
case that the connection between cause and effect should be as short 
and obvious as possible. Where payment is on piece rates, there is a dis
tinct tendency for the standard of work to improve as pay-day approaches. 
We believe that a reduction in the period would have a definite 
effect on efficiency. It would also assist the worker to more judicious 
expenditure. It is unfortunately impossible to produce conclusive proof 
of our view by a comparison of the position of those workers who are paid 
weekly or fortnightly with that of the monthly-paid workers. Accurate 
statistics of indebtedness are not available and, even if they were, the 
differences of race and training between workers in different centres and 
different industries would make it difficult to base conclusions upon 
them. We believe it to be a fact that the coal miner, who is paid weekly 
or daily, is much less in debt, in proportion to his income, than the 
railway worker, who is paid monthly; but the differences between the 
two cases in respect of the other factors which can affect indebtedness 
is so great that no deduction can safely be drawn from the fact. It 
should be added, however, that a number of employers who pay 
monthly make advances against wages to their workers during the 
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month. In a few instances interest is charged. Advances are some
times given systematically on a particular day and may represent a sub
stantial fraction of the monthly wage. Such cases represent an approxi
mation to a system of half-monthly payment, and the position of the 
worker is made easier. In most establishments, however, no advances or 
only very small advances are granted. 

Attitude of Labour. 

While many employers are naturally opposed to proposals to 
compel them to introduce a system which would involve extra trouble and 
some extra expense, we believe that others would be ready to pay wages 
by shorter periods if they were convinced that their workers wanted it. 
When the Weekly Payments Bill was under discussion, the evidence of 
opposition to change on the part of the operatives seems to have had a con
siderable influence, and we have directed some attention to this point. As 
a result, it is not possible to indulge in any generalisation on the-question. 
The lli)aders of labour realise the possibilities which a shorter period offers, 
but there cannot be said to be any widely voiced demand for change. 
Indeed, whether the employer has paid monthly, half-monthly, fort
nightly, weekly or daily, the workers have nearly always acquiesced, 
and the majority are so heavily indebted that the gain which a 
change of period might bring appears trifling when compared with the 
possible inconvenience or danger. Thus in some branches of industry, 
and especially on railways, particular privileges are apt to pe accorded to 
monthly-paid men and not to others. In such cases, the proposal to 
reduce the·period naturally creates apprehension. With a few there is a 
sense of prestige attaching to monthly payments, and in some cases the 
system of advances goes far to overcome the disadvantages of monthly 
payment. More potent with many, probably, is the fear of a disturbance 
of relations with money-lenders, shopkeepers and landlords, who are natur
ally unwilling to alter their systems ofaccounts. Small groups of workers 
who can only pay their bills monthly, if paid fortnightly, may be placed 
in a difficulty, and this is not likely to be overcome unless employers in 
a particular centre or Government enforce a change in respect of large 
.numbers of workers. The introduction of a short period of payment, 
like some of our other proposals may involve an addition to the 
nominal Of: :real rate of interest on the reduced sums thftt will be borrowed, 
but here again we fall back on our main proposition regarding the danger 
of credit. To give the money-lender greater security in respect of re
coveries, e.g., by compelling all employers to collect his debts, would bring 
down the interest rates, but it would be ruinous to the borrowers. We 
wish to make the borrowing of substantial sums difficult, not easy. A 
reduction of the period would enhance the difficulties of collecting debts 
and would thus &f!sist in securing that reduction in the worker's capacity 
to., borrow which we believe to be of such fundamental importance. 
Finally, in a number of cases, the opposition of the jobbers to a change 
is influential. These men, who are frequently money-lenders themselves 
and sometimes act as intermediaries in securing loans, and whose rtnxiety 
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not to relax any hold over the workers is greater than that of the em
. ployers, are not likely to favour any step which tends to make the 
workers more independent. 

Desirability of Weekly Payments. 

Our conclusion then is that the prevalence of a monthly period of 
payment is not in the best interests of the employees. We recommend the 
general adoption of a system of weekly payments in the belief that it will 
have important effects on both welfare and efficiency. The advantages 
to be gained are, in our view, so obvious and definite that the State would 
be justified in intervening to enforce the general adoption of weekly pay
ments if this could be secured without an unreasonable amount of disloca
tion to industry. At the same time, we are alive to the advisability of 
proceeding gradually in matters of this kind. There has previously been 
no attempt in India to regulate the period of wage payment, and it is 
quite poRsihle that even if the assent of employers is secured the opposition 
of the jobbers and others who are interested in perpetuating the present 
system may have serious results. While we would urge o:ra;' employers 
everywhere the adoption of the system of weekly payments, we are n.bt 
prepared to advocate their general enforcement by Government at the 
present time. It is better to take a preliminary step in that direc
tion in the hope that the wise employers will themselves go much further 
than the law demands and the others may at a later date be convincea by 
the results secured. ' 

Legislation for Shorter Period. 

Our proposal is that in the textile industries, railway and en
gineering workshops and iron and steel works the law should require 
payment of wages to the process operatives at intervals not exceeding 
16 days. This will enable textile employers to pay wages either twice a 
month, or fortnightly, or weekly or by other short periods. It will also 
render posRihle the continuation of the system at present prevailing in 
Ahmedabad where wages are paid on a ltapta, which is a period varying 
from 14 to 16 days according to the convenience of each particular mill. 
The law should also confer on the appropriate authority the power to 
extend a similar provision to other industries or classes of operative!_\, 
either generally or in particular centres. We suggest that the first case 
examined in this eonnection should be that of railway workeraoutside the 
work!lhops. There are difficulties here in the matter of payment which do 
not arise in other industries, but in the case of certain important class~ 
of workers the period of wage payment might advantageously be reducer 
It is~ however, of the utmost importance to ensure that if any reduction 
is made, no worker forfeits any privilege or concession which is attached 
to payment on a monthly basis. Diwan Chaman Lall considers that 
the payment of wages weekly should be made statutory. 

Period of Notice. 

w~ understand that ordinarily the period of payment determines 
the extent of notice which is required to determine an .employment. Thus, 
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the employee who is engaged by the month must give and receive a month's 
notice, whereas in the case of the employee engaged by the week, only a 
week's notice is necessary on either side. This tends to give the employer 
an additional inducement to continue the payment of wages by the longer 
period. Since employees are seldom in a position to give a month's 
notice, another result is that they forfeit the legal right to their wages for 
any broken period for which they may have worked. As they have 
ordinarily to go on working for about a fortnight in order to secure their 
wages for the previous month, the loss may be appreciable. For both 
reasons, we recommend that for industrial employees in factories the 
legal period of notice should in no case exceed a week, whatever the 
period by which wages are paid. 

Prevention oi Delayed Payments. 
While in our opinion the reduction of the waiting period in 

respect of wages is much less important than that of tl_l~, wa e · 
__ '\V_EL~ · er_Jll<~~=l!iLP~"Q:L';~~~ si;r~i~~w"t<F!xfat'ectf&ir - _ 

-~"tielays which are frequent at present. To quote the 
Govern:tllent of India " it is no uncommon thing-in fact, it appears to be 
the rule in certain industries-for monthly wages to be systematically 
withheld until a fortnight after the close of the month to which they 
relate. And cases have come to the notice of Government in which wages 
had been withheld for considerably longer periods." We have been unable 
to find any adequate justification for this practice. There is no force in 
the argument that the withholding of the previous month's wages for 
a substantial part of the following month tends to prevent the workman 
from leaving his employer, and the long period is really not necessary for 
the calculation of wages. In many cases, and especially on railways 
which have been conspicuous in this matter, the division of the em
ployees into groups paid on different days of the month would ease the 
strain that at present falls on the accounting staff in a particular portion 
of the month and secure prompt payment for all concerned. For various 
reasons the payment of waaes in India is not so simple as it is in the 
West, but there is little evldence of serious attempts to secure that 
wages should be paid as promptly as possible. Our recommendation 
is that the law should insist on the payment of wages within 7 days 
from the expiry of the period in which they have been earned in the 
ordinary (}ase and that they should be paid as early as possible but not 
later than two days from the date of discharge in the case of an op~rative 

; ~iwho is discharged. In our opinion the law should be applicable to fac-
~tories, .mines,· railways and plantations and it should provide for possi?Ie 
extensiOns to other branches of industry. It may be necessary to provide 
fpf exemptions to cover cases of those railway workers who Uve at a long 
(ija~ance from headquarters, but we hope that they will seldom be require~. 
This proposal should secure for many workers the payment of thell' 
w~es a week earlier than is customary at present and protect others 
agamst the very long delays to which they are subjected at times. It 
should be of especial assistance to the worker when he enters industry fQ~;; 
the first time or retut':ns to it after a period of absence. '!P 

R 



242 OHAPTER XIII. 

Importance of Action. 

In concluding our discussion o£ indebtedness, we would again 
stre~s the importance of the question, and the gains which can be secured 

~~M~-Sll.C®S_sfuL~ttacks on its problems. In dealing with 

=?tf~~,V~7~==~t~:~~·icit~th~e~~~~. 
perfect one will be available. Iii.deoteu:n:ess~f&~ljf .·.. _ •.... 

~~·c •• it;<J-Jl)!'J.gWil!.Cl~-enhances the importance of attacking it and increases the 
c.C~~1&(&ij.M,~~orts ... Some_of .tA~IT1ethods we have 
___ ad,y~catcd for appiicatToirto~mcrU:stnli=r='Wmlta- -..~--: ~ _ ----- - . ---~---L 

·tlXtell.·i1on,--an.a-tuere is-no need to_ dwelLo!l_Jll.e_ greata va:rita~ ~~·~~==· 
_ ~~ industry that would immediately accrue from- eveu.:a--a~l~- --- -
----increase m the purchasing-power of the masses. . 
--::---"'----:::::::0.:':::::,::::;=-=~- --=-- ~-=---_ --
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Before discussing in detail the problems associated with the 
health and housing of the industrial worker to which we devote this and 
the following chapter, we desire to explain the attitude we have adopted 
in considering these difficult questions. The need for great improvements 
is undeniable, and it is fairly generally recognised. What is not so 
generally realised is the fact that these great improvements can be 
secured. The application of the knowledge of preventive medicine which 
has been acquired in recent years in respect of the existing evils would 
effect a great transformation. Much of the misery arising from sickness 
and disease can be prevented by methods which are well known and 
well tested. We cannot, however, overlook the fact that our proposals, 
if adopted, will involve a considerable expenditure and on this aspect we 
have two observations to make. 

In the first place, it is necessary, in respect both of health and 
housing, to take a long view. We should have been doing a poor service 
to India if, in this direction, we had limited our outlook to what is possible 
here and now. Even if the present moment had not been one of great 
financial stringency, it would have been unwise to confine our recommen~ 
dations to what was immediately possible. The proper treatment of 
problems of public health demands a considered programme ; the attempt 
to dealwith them piecemeal too often involves the frittering away of 
financial resources. It follows that progress in the provision of adequate 
medical facilities, the development of welfare schemes and the construc
tion of working class houses must inevitably be gradual and that expendi
ture will be spaced over a considerable period of years. We do not sug~ 
gest, therefore, that all our recommendations in the next two chapters 
can be dealt with either immediately or simultaneously, but we have 
attempted to lay down a policy and a programme ensuring gradual and 
progressive advance. We believe our proposals to be practicable and they 
are necessary if the workers' standards of living are to be raised to a rea
sonable level. It is from this point of view that they should be consider
ed ; with energy, goodwill and co-operation we are convinced that they 
can be successfully carried out. 

In the second place, expenditure on public health, besides yield
ing an immense return in human happiness, is bound to produce great 
economic advantages. There are few directions offering such great oppor
tunities for profitable investment on the part of the State. The economic 
loss i?-volved in the birth and rearing of great numbers of children who do 
not hve to make any return to the community, .iu the si..;kne::;s and disease 
which debilitate a large proportion of the workers and in early death, with 
the consequent reduction of the earning years, is incalculable. Even a 
small step in the prevention of these ills would have an appreciable effect 
in increasing the wealth of India ; a courageous attack on them might pro
duce a revolution in the standards of life and prosperity. We feel that 
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---c:thetimeforina.ctiona11d del~yis pj),S~_::tn~-~~at, particularly. in regard to 

~~=!.~~~:: 
The Importance of Health. 

In dealing with particular branches of industry we have had 
occasion to refer to a number of specific subjects relating to health, more 
particularly those concerning the worker while actually at work. We 
deal in this chapter with the wider general subject of the health of the 
indu:;trial worker in its relation both to his welfare and to his work. 
This is a matter of cardinal importance to the worker himself, but it is 
scarcely less important to others directly or indirectly associated with 
industrial development and national progress. Government, employers 
and workers arc all directly interested in promoting better standards of 
life and in reducing the losses sustained through sickness, accident and 
death in the indu:otrial army. The problems associated with health are 
always diflieult; they arc much more so in a country where both climate 
and the poverty and ignorance of the people contribute to recurring 
outbreaks of tropical and other epidemic diseases. 

Physique. 
Beforo sugge:-1ting methods for improving the health of the indus

trial worker, it is necec;~ary to give flome consideration to the important 
questions of hie; phyeique and dietary. We have had some difficulty in 
arriving at a fair estimate of the average physical condition, because of the 
variations which exist between different sections of the population and, 
indeed, between different races and castes working in the same industrial 
concern. We have observed that many industrial workers are neither 
the sons nor the grandsons of town-dwellers ; they have migrated from 
the villages and have only temporarily severed their connection with the 
land. 'rhey are to some extent selected immigrants. The move to the 
city requires a certain degree of enterprise and courage; and most of those 
who go are, by their age and physique, better qualified than the average 
villager to face the more trying conditions inherent in industrial life. In 
addition the period of exile is often restricted in duration. The sowing and 
harvesting seasons, sickness, news of the illness or death of a relative may 
all lead to a return home. Some workers return every year, others every 
two or three years, and there is a constant stream from village to city and 
back again. These factors all play a selective part and tend to favour the 
appearance of a moderately good physique in many of the men industrially 
employed. Other influences work in an opposite direction. More often 
than not the villager lives under a burden of debt, and. economic pressure 
and want compel a low standard of living which renders him unfit for hard 
work He has perforce to accustom himself to a diet deficient in quality 
and often in quantity. Although cattle exist in enormous numbers, milk 
supplies are inadequate, and the villager is rarely able to obtain a sufficiency 
of the important animal fats contained in pure milk and ghi. His staple 
grain diet may be supplemented from one source or anothet with small 
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quantities of green vegetables but these supplies are seldom adequate. The 
result is a lack of stamina and a lowered resisting power to disease which 
are apparent not only amongst the rice-eating races but even in those 
whose staple food is wheat. The effect is severely to handicap the 
agricultural emigrant in making the many adjustments required of him 
when he migrates to the industrial field. 

Adjustments Necessary. 
The new conditions of life are very different from those to which 

he has been accustomed. On arrival, he usually finds accommodation 
with some relative or friend living in an ah·eady overcrowded room in a 
congested area. On obtaining work he is compelled to change his ~ual 
meal hours, although he adheres to his custom of taking two meals a day. 
His first repast is usually taken before he goes to work, but as the early 
start gives little time for cooking, this generally consists of cold food pre
pared the previous night. The interval between the morning and afternoon 
spells of work is much shorter than in the village and is used pri
marily for rest, although on occasion he postpones his first meal to this 
period. At other times some light refreshment like parched gram is 
taken. The evening meal is usually the main one of the day. Moreover, 
the worker's diet is unsatisfactory from many standpoints; milk is more 
difficult to procure than in his village, pure ghi is unobtainable, whilst 
vegetables or fruit, even if available, are often beyond his means. Usually 
the work is indoors ; this, coupled in many cases with unaccustomed co:r;t
centration for long hours on new work, involves a strain not always appre
ciated. Finally there is the m~tter of housing, with which we deal in a 
separate chapter. The generous contributions made by a number of 
employers towards the provision of houses represent a substantial attempt 
to improve conditions. Apart from these, housing is of the meanest des
cription, and the indifference of the worker to the dangers of overcrowding, 
and lack of light, ventilation and sanitation enhance its detrimental 
effect. Moreover, shortage of houses, absence of adequate transport and 
the natural reluctance of the worker to live anywhere but in close proximi
ty to his work add to the overcrowding and compel him to submit to exor
bitant rent charges. The industrial recruit is thus handicapped from the 
start. 

Lack of Family Life. 

Another factor which must be taken into account when dealing 
with the health of the worker and the difficulties of adjustment which 
confront him when he leaves agriculture for industry is the disturbance 
to family life. In his own village, the balance of the sexes is for the most 
part normal. When he comes into indqstry, it is usual for him to leave 
his family at home. If he has a plot of land, his wife and family must be 
]eft behind to till and reap. In addition the houtling facilities are ordinari
ly such that he has little prospect of obtaining suitable family quarters. 
Too often all that is available is a share of a room, where he keeps his small 
box. The number of such boxes is generally a sure indication of the 
number of tenants in the room, shewing only too clearly that the 
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'' home " is no more than a place in which to cook food and to store 
possessions. Even where the employer provides housing, he is able to 
do so only for a proportion of his workers, and in certain cases has 
confined construction to barrack rooms suitable only for " single " men. 
There is thus one outstanding and unhealthy characteristic peculiar to the 
industrial areas, namely a marked disparity in the proportion of the 
sexes. The number of women per 1,000 males in the more important 
industrial cities in 1921 and 1931 was as follows :-

1921. 1931. 1921. 1931. 
Rangoon 444 478 Delhi 672 674 
Calcutta and Suburbs .. 500 475 Ahmedabad 763 * 
Bombay 524 553 Nagpur 864 852 
Karachi 629 697 Sholapur 894 880 
Cawnporo 667 698 · Madras 908 896 

*Not available. 

If it were possible to analyse the figures for the industrial classes separate
ly, the numbers would show an even greater disparity. 

Effects of Sex Disparity. 
This inequality gives rise to a number of grave social problems. 

In the first place, it leads to an increase of prostitution and a subse~ 
quent spread of venereal disease first in the city and later to the 
village, with the retmn of the migratory worker to his home. In 
the second place, the effect on home life is often disastrous since a pre
mium is put upon the formation of irregular unions. 'l'he very know
ledge of this too often completes the vicious circle, many men hesitating 
to bring their wives into the industrial cities, where the atmosphere is so 
alien to that of the village with its code of moral restraints. We have 
advocated in an earlier chapter that no endeavour should be made to 
break the thread that Htill binds the Indian factory worker to the soil. 
By this, however, we should not be taken to mean that we favom the 
present tendency of industry to divorce the factory worker from the 
ordinary amenities of home life. Indeed, we believe that every effort 
should be made to overcome these difficulties and to bring about a health
ier sex proportion in the industrial cities. One of the most important 
factors affecting this problem is the housing conditions in those areas, 
with which we deal in the next chapter. 

Cotton Mill Workers. 
Even amongst the more or less permanent industrial workers, 

physique is frequently unsatisfactory, and the standard is perhaps lowest 
of all in the large organised industries. In t:be Bombay Presidency where 
over 80 per cent of the workers are employed in the cotton mills, their 
physical condition is admitted on all hands to be poor. An investiga
tion carried out a few years ago showed that these mill workers have a 
noticeably low average weight as compared with other classes o£ labour, 
the average being highest in Sholapur, lowest in Bombay and midway in 
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Ahmedabad. This is in exact relation to the origin of the labour force 
in these three centres. In Bombay most of the labour comes from 
Konkan, a poverty-stricken and ruiliealthy tract; and the low grade of 
physique among these people is largely due to poor constitutions from 
birth and to a deficient diet. The nature of the work, the unhealthy 
conditions in some of the mills and bad housing must all have an addi
tional detrimental effect, although the general practice of returning to 
their country and the increased earnings which some enjoy may counter
act these evils to some extent. The immigrants from Kathiawar, Raj
putana and the United Provinces, who work in Ahmedabad, have a better 
physique than the local labour force, the variation again being due to 
differences in diet. The somewhat higher standard of the Sholapur 
worker is due to the more healthy stock from which he comes and to his 
habit of taking regular exercise. It is also worth noticing that, of the 
three centres, Bombay has the worst sex-ratio and Sholapur the best. 
Generally speaking, the cotton mill workers have little of the stamina 
required for sustained industrial life and are easily susceptible to malaria 
and other diseases. Even the more highly paid weavers show a physique 
little different from that presented by the general labour force of this 
industry. The health of the women workers is of an even lower grade. 
Mill work added to the cares of family life in a wretched environment 
lays them open to infection, and tuberculosis is common. 

Bengal Jute Mill Workers. 

Among the Bengal jute mill workers the general standard of 
physique is only fair, but here also remarkable differences are evident. 
Operatives from up-country are usually sturdier than the Bengalis 
,and evidence indicates that the emigrant from North India ordinarily 
resists industrial fatigue well, his diet and constitution standing him in 
good stead. The workers from the United Provinces and Bihar compare 
favourably with the Madrasi, who seldom possesses a high grade of 
physique, but it was definitely stated that the local man was the worst 
recruit from the physical standpoint. Even those outsiders who have 
permanently settled in Bengal for a number of years seem gradually to 
deteriorate in general build and constitution, and this may be attri
buted to deficiencies in diet, to trying climatic conditions and to the 
wider prevalence of malaria and other diseases. 

Iron and Steel Workers. 

In Jamshedpur the workers come from all parts of India whilst 
.comparatively few have settled down. As a consequence wide variations 
in physique are to be seen. The tendency of those who have settled, how
.ever, is said to be towards improved standards, due to regLlla.t ~work, better 
wages, better housing and open air conditions of living. 

Miners. 

In the mining areas the workers come from a hardy stock and 
both among men and women the physique is generally good, this being 
especially true of the Santals and Bilaspuris. No such generalisation, 
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however, can be applied to the miners employed in Giridih. The. health 
and physique of the population in this area is obviously of a low stand· 
ard and presents a contrast to the miners in neighbouring colliery 
districts. Among the beldars employed on smface work the physique is 
also of a much lower grade. The satisfactory physique of the Santals is 
a,ttributed to a better dietary and to the fact that they return regularly, 
often every week-end, to their village homes. Other groups who live 
more permanently in the mining areas present a much less healthy 
appearance and a distinctly lower grade of physique. 

Railway Employees. 

Railway employees generally undergo a medical examination 
prior to engagement, but whilst most of the railway managements report 
that the general physique of their workers iB satisfactory, there is consi
tlemble evidence to show that on certain systems this is not the case. 
On sections of !iho Ea:;tern Bengal, Assam Bengal and Bombay Baroda 
and Centra,l India Railw;tys in particular, the problems !tssociated with 
health are especially difficult, whilst differences in dietary produce the 
same variations already noted among other classes of industrial labour. 
In the railway workshops, as might be expected, the standard is gener
ally higher, although no common level obtains. 

Dock Labourers. 

Of all industrial workers, dock labourers probably present . the 
hig.he;.;t grade of physique. On such work, indeed, the necessity for 
physical fitness acts as nn important selective factor, which prohibits 
the recruitm.ent of any but t.he strongest men. Moreover, the nature o:f 
their work compels them to ~:~pend more on food and to adopt a generous 
diet, whilst most of their working hours are spent in the open air. In 
Bombay it appears that tho average duration of service among dock 
labourers is not more than 10 years, age or failure of strength enforcing 
retirement and replacement by younger and fitter men. 

Seasonal Factory Workers. 
\Yorkers employed in the seasonal factories are, for the most 

pal't, ru'awn from the neighbouring agricultural villages. Although part 
of their working time is spent indoors and often in a dusty atmosphere, 
there is not the same necessity for the concentration essential in many 
of the large industrial concerns. Moreover the work is of a temporary 
nature and demands little change in the habits of those employed in it. 
The physique of these workers, therefore, shows little difference from 
that of the agricultural classes from which they are drawn. 

This brief review of the health conditions of the chief groups 
of Indian industrial workers reveals the difficulties of making any general 
summary of the position as regards standards of physique and general 
health. Impaired physique and defective diet are, however, features 
common to many and the severe handicaps to industrial development 
which these factors represent demand attention from all concerned. 
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The Problem of Population. 

We cannot leave these questions of health and physique with
Ol}t referring to yet another factor, the importance of which has increasing
ly impressed itself upon us. High as is the general death rate, the rate 
of natural increase in India is still sufficient to add large numbers annually 
to the population. Increased production of :food ultimately effects little 
improvement in the standard of living or in the quantity of foodstuffs 
available, since the population quickly multiplies under these favour
able conditions. Formerly war, famine and pestilence were all active in 
reducing the numbers for which the land had to provide sustenance ; 
war and famine have been largely negatived as active influences, whilst 
deaths from pestilence have been considerably reduced. The result is a 
steadily growing pressure on the land, which compels increasing numbers to, 
migrate from tbe agricultural villages to urban and industrial areas in the 
hope of finding employment. This increasing migration is probably not a 
little responsible for the beginning of an unemployment problem in the 
latter places and for the keen competition for available work. We are 
not alone in holding that this factor exerts considerable influence in 
depressing the general standard o£ living, and it is one which must always 
be remembered when considering the other problems with which we are 
dealing. It calls urgently for studied attention from economists and 
others interested in the welfare of the peoples of India. 

Vital Statistics. 

Although more than one attempt was made to give us vital 
statistics for groups of industrial workers, none of these gave a picture 
sufficiently accurate to demonstrate any relation between industrial 
activity and increased death rates. This is not a matter for surprise 
when it is remembered that, even in the larger towns, few sick persons see 
a doctor and certification of .death is usually a matter of guess-work on 
the part of a non-medical registrar. Moreover, deaths are registered under 
one or other of only six or seven heads, three of these being small-pox, 
cholera and plague, so that by far the largest number is entered under '' aU 
other causes ". Lack of appreciation of their value in public health and 
of training on tbe part of the individuals responsible for their collection 
lead to the continuance of grave inaccuracies in such records. Again, in 
industrial areas the influx of large numbers of young males changes the 
age-distribution to a marked extent, and the failure to apply the neces
sary correction factor, before comparing them with other areas where the 
population is distributed more normally over the different age and sex 
periods, makes fair comparison very difficult. There is, therefore, little 
chance of obtaining reliable statistics for special groups such a,; iudustrial 
workers and, in consequence, we have been unable to make any estimate· 
of the effect of industrial life, as ~istinct from urbanisation, on the death 
rates of these communities. Curious variations prevail in the methods 
of registering still-births throughout the different provinces. We re
commend that still-births should be excluded from both birth and death 
registers and that they should be separately recorded. Only when this 
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. met\Vith evl:l:tr ·d£~~;;;;;at~~~R~~~::;iirr~5'oilin!tt't!~ 
incidence of sicknesR among industria.l workers. Few employers . know . -
the rates of siclmes8 among their worke-rs, and little is known of the 
amount of sickness in the general population. ·The records of hospital 
out-patient departments and of dispensarie,<~ refer to the general 
population living in their vicinity. Bven whore a particular industrial 
concern maintains it;; own medical staff and dispensary, the Indian 
worker frequently abRcnt8 himself from work without reporting 
to the faetory docto1·. In a. number of industrial concerns it is necessary 
to keep an additionallO per cent of workers on the wage-books as substi
tutes to fill the place;; of absentees, but neither this figure nor the 
figurm-: for ah:wntccism can be uRed as a basis for estimating sickness 
rates, sineu the In(lian worker stays away from his work for many reasons 
besidns Ricknm:R. 

Infel'ences from Available Figures. 

ErroneouR though they are, the registered statistics show that 
birth rates generally are extraordinarily high as compared with those 
prevailing in Western countries, and both general and infantile mortality 
rates arc correspondingly high. 'l'hc general death rate in India, on a 
conservativn estimatn, may he tak<m to be between 30 and 35 per 1,000. 
It is known that the average expectation of life at birth iH only about 
25 years, as eompan~d with over 54 years in Great Britai,n. These two 
figureR, although approximate, make it certain that Rickness rates for 
the general population arP Rcveral times higher than the corresponding 
rates in l3ritain. ThiR brings us no nearer an estimate of the actual rates 
among industrial workers, but it is certain that sickness and disease exact 
a heavy toll and detract from their efficiency and earning capacity to a 
marked extent. 

Medical Registrars. 

'l'he necessity of improved 'vital statisticr> is generally recognised, 
and in several provinces marked improvements have been effected with
in recent years by stricter supervision and more effective inspection. It is 
essential, however, that municipal councils and local bodies, who are 
primarily responsible for registration, should devote much more atten
tion to the matter. In the larger towns and the more important indus
trial areas, at least, the appointment of medical registrars should be com
pulsory since only then will it be possible to improve the classification of 
causes of death. This has already been done in certain areas and, as a 
result, special investigations which were previously impossible have 
been successfully carried out. 

Institute oi Nutrition. 
We now consider some of the methods which should be adopted 

for improving the general health conditions of the industrial worker. 
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We have throughout been greatly impressed by the importance of the 
part played by defects of dietary. The questions of nutrition and dietary 
are subjects of constant research in most Western countries, and not a few 
Governments have deemed it advisable to found Institutes of Nutrition, 
in which the necessary investigations can be organised and carried 
out and through which co-ord5nation with outside research can be 
obtained. We visited the Deficiency Diseases Enquiry Laboratory at 
Coonoor, where Colonel McCarrison, I.M.S., under the auspices of the 
Indian Research Fund Association, has been engaged for some years 
past in nutritional researches. The Royal Commission on Agriculture 
has indicated the directions in which they consider his work 
should be linked up with agricultural research problem~o~, and we 
support their recommendation that India should have an Institute 
of Nutrition of its own. While we were struck with the advan
ces which had already been made by Colonel McCarrison, it was 
obvious that his staff was quite insufficient for the purpose we have in 
view. The Institute should have a Director with a sufficient number of 
qualified assistants, so that the work so well begun can be extended on a 
scale more commensurate with India's needs. Publicity work should 
be a legitimate sphere of activity of such an Institute, because the Indian 
worker, both industrial and agricultural, requires guidance in regard to his 
diet. It ghould be impressed on all concerned that the health and, in a 
large measure, the happiness and contentment of the workers are bound up 
with this question, and that, to quote Colonel McCarrison, " the output 
of work by the human machine is closely related to the quality of the 
food with which it is provided." The propaganda material required for 
these purposes could best be prepared under the supervision of the Direc
tor of the Institute of Nutrition in consultation with provincial Public 
Health Departments. 

Markets and Co-operative Stores. 

vV e noticed a general lack of care over food supplies. In 
few industrial areas are the markets sufficient in number, and those we 
saw appeared to receive little sanitary supervision. All kinds of food 
grains, vegetables and fruit are exposed for sale in such a way as to 
become quickly contaminated, and in many areas are retailed on the 
road side and in the vicinity of the street gutters. In all urban 
and industrial areas the local authorities should construct sanitary 
markets on convenient sites and take steps to ensure that the food 
brought there for sale is protected, as far as possible, from con
tamination. It would also be of advantage, at least in the larger 
industrial areas, for employers and trade unions to organise eo-operative 
shops at which pure and clean food of all kinds could be obtained. The 
managements of the Buckingham and Carnatic Mills in Madras and the 
Burma Corporation in Namtu have made very successful experiments of 
this nature which are highly appreciated by their employees. Th~ 
workers are advantaged not only in the quality of the food obtainable, but 

_also in its cost in relation to general market prices. 
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Food Adulteration. 

Adulteration of :Foods Acts have been passed in only one or two 
provinces, but these Acts are applicable to municipal areas, only if the 
municipal councils concerned agree to their adoption. We believe that 
such Acts should be in force in every p:t;ovince and that local Governments 
should endeavour to make their provisions more widely t1pplicable. 
At present the lack of adequate standards of purity make it only too 
easy for merehants to sell adulterated .food supplies. Milk, ghi and 
butter, all valuable foods when pure, are thus abused to an incredible 
extent, a.nd the ordinary purchaser is left unprotected. Without legis
lation for the fixing of standards it is almost impossible to obtain a con
viction for adulteration, :tnd severe pen:tlties should be laid down for 
offcnees of this nature. In addition a clause regulating the importation 
and sale of condnnsed skimmed milk, large quantities of which are sold 
to working-class mothers as food fit for infants, should if possible be 
ineorpi)ratnd in them. 

Industrial Hygiene. 

Although individual research workers have been able to throw 
glearm; of light on certain aspects of disease, there remain unexplored 
wide regions, par(;icularly in the industrial field. In the more industria
lised prov inem; Public He,dth Departments should be strengthened to deal 
with indw1tt~i:tl hygiene and industrial disease. At least one of the 
Assistant Directors of Public Health should have a special knowledge of 
these subjects and be capable o£ advising industrial employers on matters 
affecting thn he£tlth of their workers ttnd of carrying out special investi
gations in the industrial iield. Little work has so far been done in India 
in this brauch of preventive medicine, and we heard with regret that the 
one attempt made to organise sueh a branch in the Bengal Pll.blic Hea.ltli 
Department was ~tbandoned within six months on account of retrench
ment. In this connection the Public Health Commissioner with the 
Government of India has emphasised the necessity for the creation of 
a central bureau or a division of industrial hygiene in any development 
of the central health organisation of the future. 

Industrial Disease. 

Although the majority of witnesses assmed us that industrial 
disea,se was seldom brought to their notice, we are satisfied that further 
investigation is necessary. We anticipate that here, as in other coun
tries, when skilled observers are set to work, the usual diseases associated 
with industry will be found to exist, their non-detection posflibly 
being due to the fact that they are either never seen by a medical man or, 
if seen, pass unrecognised and undetected. It is difficult to believe, for 
instance, that cases of anthrax never occur among workers in leather, 
hides and skins when the anthrax bacillus has not infrequently been found 
in tanneries and in parcels of hides prepared for export. In another chap
ter we suggest additions to the list of industrial diseases scheduled 
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i.n the Workmen's Compensation Act. This Act is of use from the pre· 
ventive side, as it not infrequently brings to light conditions whose 
causation and prevention require investigation. Whilst recognising that 
compulsory notification of industrial disease is the best method, we 
·consider that the time for its introduction in India has not yet arrived, 
and we recommend that the medical inspectors of factories and mines, 
whose appointment has been suggested eLqewhere, should be instructed 
to devote special attention to the subject. 

Industrial Health Research. 

The industries of India are now of such importance to her econo
mic welfare, and world competition has become so keen, that it is neces
sary for industry to be conducted upon the most efficient basis possible. 
To achieve this end conditions detrimental to the health and well-being 
of the worker must be eliminated. Yet it is not always easy, even for 
i~Xperts, to separate cause and effect when dealing with conditions in the 
factory itself. In Britain, towards the end of the war, when the many 
implications of industrial fatigue were beginning to be realised, a Research 
Board was constituted to investigate the causes and effects of such fatigue 
in relation to long hours of work, the nature of the operations performed, 
the surroundings in which they were carried out and the physical condi
tions imposed thereby. As this work developed, it \Yas inevitable that 
wider problems should be the subject of investigation, and recently this 
body has been re-named the Industrial Health Research Board. In a 
number of directions the investigations have enabled the formula
tion of definite conclusions of value to industry generally as well as to 
particular classes of manufacture. Examples of these are resea.rches 
indicating the importance of scientifically designed and well-adjusted 
lighting in factories and the establishment of definite seasonal variations 
in the output of men engaged on heB,vy muscular work. The study 
of causes of sickness and absenteeism which underlie the wide variations 
observed in different iudu,<Jtries has also added greatly to the knowledge 
which previously existed on this subject. These are only a few of the 
investigations which have already enabled certain branches of industry to 
adopt changes in practice which have led to increased efficiency. 

Agency for Industrial Research in India. 

Except in a few instances, it would be impossible to apply deduc
tions made from researches in the industries of Western countries even 
to the same problems in similar industries in the East; moreover, 
problems unknown in Britain ca11 for solution in the industrial field in 
India. We are anxious not to multiply agencies. The best way of 
arranging for the necessary research in India would be to entrust it to the 
Indian Research Fund Association which is already in existence. This 
work appears to have a claim for special assistance from Government, 
and it might be possible for employers' associations to finance investiga
tions of this character in the industries in which they are particularly 
interested. A staff of trained investigators-not all medical_;and one or 
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more statistical officers will be required. As in Britttin, the staff need not 
be Jarge, and the necessary specialised training can be acquired after 
appointment. We therefore suggest that the Association should send 
suitable candidates, holding the necessary preliminary qualifications, to 
-Europe for_ theirjnitial training. When the nucleus of a trained staff 
has been obtained, Indian industry should be able to secure research 
into the effect on output of hours, temperature and other factors, the 
suitability of the present meal and rest intervals for the Indian worker, the 
relations between htigue and accidents and other problems of a like nature 

___ tllattheconyersicm of anagriculturalist into an industrialist makes pecu
liarly importn;nt in this country. 

-c--=:-~-~--

Jn t-:omc provinces a great advance has been a;b.T;~~;~= 
recent yenrs in the organisation of their Public Health Departments, but -·-
Madras Prcsidcney is the only province which so far includes a woman · 
Assir;tant D1mntor in its Public Health Department. We recommend 
that, particubrly in the more industrialised provinces of Bengal and 
Bombay, such appointments should be made. The organisation, co-ordi-
nation and supervision of all forms of welfare work among women and 
children require expert control, and we feel that this can only be obtained 
if the initiative in these directions is definitely taken by local Governments. 
In addition, every provincial J>ublie Health Department should be 
strengthened by the appointment of a trained statistical officer to take 
charge of all statistical records and to carry out special investigations in 
regard to the incidence of sickness and disease in special areas and for 
special groups of the population. For some years past health propaganda 
work has been developed in most provinces with success. There 
can be no question as to the necessity for greater extension of that form 
of education both by Government and local authorities. Every municipal 
area, also, should have its own Medical Officer of Health and an 
adequate sanitary staff. Under the existing Local Self-Government Acts 
municipal councils have been given almost complete responsibility for 
public health, but in many of the areas visited by us we were unfavour-
ably impressed with the standard of health administration and with the 
manner in whlch these duties have been performed. Health Officers are 
to be found in most of the larger municipalities, but their work is too often 
ineffective, becausetheyhaveincomplete control of the health organisa-
tions or because their recommendations fail to receive active consideration 
from their councils. It is important that security of tenure for these offi-
cers should be ensured and, to obtain this, we recommend that they should 
belong to a Government cadre, although their salaries and allowances 
should be a charge on municipal funds. In all extra-municipal areas. 
where industry is being developed, a similar health staff should be at work. 
as it is particularly in such areas that strict supervision should be main--
tained from the start. Greater pressure could be exerted on local boards 
and municipalities by local Governments, if the practice in force in Great 
Britain were adopted of giving percentage grants towards expenditur~ 
on health measures . 
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Public Health Acts. 

It is generally recognised that the first comprehensive Publia 
Health Act, brought into force in 1875, made possible the marked ad
vances in public health which have taken place in England since that 
date. Although sections dealing with public health matters find a place 
in every municipal and local bmuds Act in India, these are in many res
pects disconnected and incomplete, and public health legislation requires 
considerable amendment and addition. We consider that the time is 
ripe for the passing of comprehensive Public Health Acts in all pro
vinces. 

Water Supplies. 

The first necessity of any community is a suitable water supply. 
In this direction many employers have given a lead. A number of 
the jute mills have provided piped water in the adjoining housing areas, 
whilst, through the agency of a Water Board constituted for the purpose, 
the mining industry in Jharia has provided an elaborate water supply at a 
cost of 90 lakhs. Other industrial concerns have sunk tube wells and 
artesian wells with satisfactory results. In all these areas and where· 
municipal councils have introduced piped supplies, water-borne disease 
should ordinarily give little trouble. Even where piped water is avail~ 
able, however, the distribution is often unsatisfactory, and this difficulty is 
enhanced by the general waste of water by the workers. Either there are 
too few taps or there is an intermittent supply or the system has not been 
extended to those areas, so that shallow wells and tanks have to be used. 
These conditions all favour outbreaks of water-borne disease. Where 
piped water supplies are not yet provided, it becomes all the more neces
sary to ensure that every precaution be taken to keep available supplies 
as pure as possible. Tube wells might be more frequently employed and, 
if surface wells must be used, they should be kept in good repair and re
gularly inspected by the sanitary staff. Where an industry begins to 
develop in a new area previously sparsely populated and devoid of any 
protected water supply, it should be the duty of the employers to provide 
suitable water for their workers. . Where, as frequently happens, the 
development takes place on the boundary or outskirts of a municipal 
area, we consider it would be of advantage for the municipal council and 
the industry to co-operate in order to aYoid competition for available 
sources. 

General Sanitation. 

Even with a safe water supply, bad sanitation creates condi
tions favourable to the spread of disease. In many of the housing areas 
we visite'd sanitary conditions were deplorable and were bound to 
have the most detrimental effect on general health. With better 
organisation of health departments and sanitary staffs, improvmnents 
in this respect should be secured. We must also remark on the great 
lack of latrine accommodation in every industrial area we have seen. 
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It is well known that hookworm infection and hookworm disease exist to 
a considerable degree over large parts of India, and the serious effects of 
this parasite on the physical health and efficiency of the worker are equally 
well known. In a few centres attempts have been made to carry out 
periodical mass treatment of the workers, but little has been done to 
prevent re-infection by providing sanitary conveniences of acceptable 
types. Most of our medical witnesses and some employers have assured 
us that the Indian worker can be persuaded to use latrines if these are 
kept in a decently sanitary condition, and our own observations confirm 
this verdict. An incident brought to our notice in Howrah illustrates this 
point. The septic-tank latrines provided in the mill bustees are used 
to such an extent by outsiders living in the vicinity that it is found neces
sary to close them periodically in order that they may not be put out of 
action by over-use. It was not surprising that the workers refused to 
use the filthy accommodation often placed at their disposal. This 
is a matter which can be corrected without great expenditure, judg
ing from the success obtained in several areas. Local bodies and muni
cipal councils are respons.ihle for the provision of latrines in the housing 
areas under their SUI)crvision. More vigorous action on their part, 
with the co-operation of employers, would meet with a response from the 
workers and would result in their attaining a higher standard of health 
and a correspondingly greater efliciency. 

Malaria. 
The toll of I ife exacted in India every year by epidemic diseases 

is still very high, and of them all malaria is perhaps the most devastating. 
In paragraphs 411 and 412 of the Report o£ the Royal Commission on 
Agricultme will be found statements and recommendations with which 
we agree whole-heartedly. In municipal are8s like Bombay the control 
of malaria is no new problem, nor in many cases is it difficult of solution; 
but we have found that only too often action on health matters ends with 
the holding of an investigation and the writing of a report, little effort 
being made subsequently to carry out even the simplest of its recommenda
tions. We are in agreement with Major Covell, who made a special 
investigation in Bombay inl929, that" it is only through concerted action 
on the part of the people themselves, with the guidance and assistance of 
the State as far as its limited resources in men and money may allow, that 
a substantial measure of success in controlling malaria can be achieved ". 
During our tours we could not fail to be impressed with the tremendous 
importance of malaria in connection with the health of the industrial 
worker, and in our oHinion it would pay both Goverliment and employers to 
initiate a much more active policy of prevention than has hitherto been 
undertaken. Every provincial health department should include a 
malariologist on its headquarter staff, who would not only advise 
municipal councils and employers on malarial problems, but would train 
medical officers and others in the principles of anti-malarial work. Effec-

___ , c:·:==~~~d:ae'lii;(;)n;:of:tfie:=incidence'(}fmalJl,tiit=-canbfi;aciirerl:b¥:j!Wft:'iia~-=:='?;;;-.=~ 
_ ... : : _especially_jf_:they::m'e-co:m:Oine(t w:ith~tli:e:exte:llile€1: ·-oultivatian--(}f- cin-·- - - - -

chona, as recommended by the Agricultural Commission. 
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Anti-malarial Work. 
Our remarks as to the action to be taken by municipal and other 

local bodies apply with equal force to railway authorities and to those 
responsible for the control of health in the mining areas. In both cases 
a great improvement in the health of the workers could be effected with 
the inauguration of more vigorous anti-malarial work. The Bengal 
Nagpnr Railway management has found it an economic proposition 
t.Q employ a full-time malariologist for purposes of research and to ad
vise its engineers on the carrying out of anti-malarial measures. We 
recommend this policy for general adoption by railway companies, as 
in many centres malaria causes a great deal of unnecessary suffering 
and illness among the staffs, in addition to detracting heavily from 
their efficiency. Some railway authorities stated that they would be 
willing to carry out anti-malarial activities in their areas if and when 
the local municipal councils became similarly active. We believe this 
negative attitude to be largely responsible for the lack of progress in 
preventive work of great urgency, and we suggest that railway 
administrations should be ready to give a lead in this connection. In 
the mining areas the Boards of Health and Welfare would find it of 
similar advantage to extend their preventive work to include malaria. 
For this purpose the medical staff of each Board should include an 
officer with expert knowledge of the disease and its prevention. 

Existing Medical Facilities. 
In India the provision of hospitals, dispensaries and medical 

treatment has been made mainly by the State, although a number of 
municipalities and industrial concerns have their own medical institu
tions, the former aided by lump-sum grants from Government. In 
addition a number of small hospitals are maintained by religious and 
charitable bodies. Only recently has there been any considerable 
body of independent medical practitioners, but. these tend to be 
concentrated in the populous centres. With the development of industry 
in different parts of the country, a new situation has gradually arisen 
which has three different aspects requiring consideration. The first 
is where industry has grown up by degrees in the centre of a large 
town, the numbers employed in the industry being only a fraction 
of the whole population. In such cases workers are accustomed 
to utilise the medical facilities already available to the general 
population. In Bombay, for example, the employers, with few 
exceptions, have considered it unnecessary to provide additional 
facilities for the treatment of sick employees. At the same time it was 
made clear to us that the existing number of hospital beds is quite 
inadequate to. meet the city's needs. The second is where industry 
has developed in a particular area to such an extent that 
the industrial workers constitute the bulk of the population. In 
many such cases the local hospital, originally intended to meet a far 
smaller need, has not attempted to cope with the steadily increasing 
population. The third case is where a new industrial concern is started 
in a rural area remote from any existing medical institution capable 

s 
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of dealing with the large number of new-comers attracted by oppor
tunities for employment. 

Employers' Efforts. 
In the first two cases medical facilities have not expanded with 

anything like the necessary rapidity to meet the needs of the increased 
populations, and in most centres the civil hospitals and dispensaries 
and the municipal medical institutions are incapable of serving more 
than a proportion of those in their vicinity. This position has been 
relieved in certain areas by the assumption on the part of employers 
of responsibility for the provision of medical aid for their own employees. 
Some of the jute mills on the Hooghli, for example, have provided ad
mirably planned medical organisations ; these are used not only by the 

~~~~~~.oemp19_y~~~t.Jl.ll9.iilteir f{tmilies, hut by large numbers of persons uncon
nected wltli--tn.e- industry;=_cc~we-h:ave:cseen_n~thil'lg-=-~ In.dia.:tQ.:e~~L 
the medical organiRation and hospital equipment providecf--'[)}Ttli:e Angus- ·-"~~

0 

;J nte Mill Company for their workers, and special tribute must be 
paid to the n1anagemeut of this industrial concern for their work in 
regard to medical attention nnd welfare. Many employers, whose 
indm;trial concernR were within reach of municipal and Government 
hospitab, have also made provision, often on a generous scale, for their 
own labour forceR. Otlwrs havr: instituted small dispensaries attached 
to their workc;, sending patientR suffering from seriom; i1lness to the 
local Government or municipal hospitak In such cases the firm 
may r:itlwr give a Kuh,;ta.ntial annual donation to the hospital or pay 
the hospital chargt'R of all its (mlployecs admitted for treatment. Still 
other industrial concernR have made no medical provision of any kind 
for their workers, their contention being that the whole responsibility for 
the provision of such Rervices should properly lie with the municipalities 
or local bodies concerned. We believe that those employers who have 
taken a more humanitarian view have found that their action has had 
valuable effects on the efficiency of their establishments. Many of the 
medical organisations in industrial compounds are worthy of great praise 
and are clearly responsible for a considerable increase in the health and 
happiness of the workers and their families. 

Medical Facilities in New Areas. 
As regards enterprises of the third category, which pioneer 

in areas hitherto undeveloped, such as the Tata Iron and Steel Company 
at Jamshedpur and the Burma Corporation at Namtu, we are of opinion 
that, at least in the initial stage, the responsibility for medical aid 
must rest with the industry. It would obviously be impossible for either 
Government or a district board to accept immediate responsibility for 
medical and health facilities for a large newly transported population 
of this kind. This fact has been fully recognised in the two cases 
we have instanced, where large hospitals with generous medical 
and nursing staffs and equipment have been provided at the entire 
cost of the industries. Similar instances came .. to our notice in other 
parts of India. 
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Survey of Industrial Areas. 
Whilst the need for extension and expansion of the existing 

medical facilities cannot be over-emphasised, only limited success ha& 
followed the repeated efforts made to rouse public opinion and to 
induce municipal councils to face the problems associated with ade
quate medical reiief of the people. The time has come when the, 
whole position in urban and industrial areas should be surveyed' 
and an estimate made of the requirements of each, due consideration 
being given to already existing facilities, whether Governmental, mu· 
nicipal or industrial. We recommend that these surveys should be 
made by the Government medieal departments through their Civil 
Surgeons and that the information thus made available for each area 
should be considered at a joint conference of representatives of the 
three interested parties. While the primary responsibility will and 
must remain with Government and the local and municipal authorities, 
we believe that in many cases the employer would prefer to provide 
medical facilities for his own workers, if he were given some assistance 
and co-operation from Governn1ent and the local authorities. In other 
cases, with or without aid from Government, the local authority might 
provide the additional facilities required and recover the cost involved 
by increased taxation. Decisions on these and other methods could 
best be made at the conferences we have suggested, as we regard 
co-ordination of effort to be essential. With the additional powers 
reserved to themselves under the new Public Health Acts, it should be 
possible for Governments to ensure that effective steps are taken to 
provide early relief in the more needy areas. Governments could also 
enhance general progress by making percentage grants for such addi
tional facilities as they approve. This method to which reference has 
already been made, would give Governments power to supervise and 
inspect. and to insist on minimum standards. In our opinion it is 
greatly to be preferred to the system of giving lump-sum grants without 
subsequent supervision, as it not only maintains a measure of control, 
but also necessitates the raising of an equivalent amount by local 
taxation. 

The Scope of Welfare Work. 
Some of those who have considered the question of ra1smg 

the standard of living have been impressed by the possibilities which are 
offered by welfare activities, with their indirect effect on that standard. 
We believe that there are great opportunities for the extension of welfare 
work in India, and that in few directions is expenditure of money and 
thought so certain to give valuable results. There are benefits of great 
importance which the worker is unable to secure for himself, such as 
decent housing, adequate sanitation, efficient medical attention and the 
education of his children, and an advance of State activity should be 
looked for in these directions. There is a difficulty in that the industrial 
workers form only a small fraction of the population and it is difficult 
to justify any elaborate and expensive extension of State services for 
their exclusive benefit. In present circumstances, therefore, further 

1112 
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advance must depend to a considerable extent on the co-operation of 
employers with other sections of the community. It is precisely the 

~~,faet~ that , the wo;rkershaye l:>een brought together in an industrial area 
~~~which_<lr~::J, t~P: :tll~ny. of . the· probl~U).s .ofnealtli; hou:sing; recreationr".eto •. r ., 

with whi:eh--theyc·e.~.&ooa. ]'()t tliis reason~ we-are -strongly- i:nc~fa;vour;~ 
at the present juncture, of a more generarextensiori ojf tfie·par~ 
employer of welfare work in its broader sense. It is advisable to remember 
that there is a danger in giving to welfare what should go in wages and 
so depriving the worker of independence and of the educative experi-
ence w}J.ich comes from having a margin after necessities have been met. 
But ordinarily there is no question of choosing between raising wages 
and developing welfare activities. Employers who have done most in 
the way of welfare work do not U'lually pay lower wages than their 
neighbours. ln<ked, welfare work is generally associated with wages 
higher than are paid in eorresponding establishments where no such 
work is [tttempted. ]~xtensive welfare schemes may be regarded as a 
wiSi~ investment which should, and usually does, bring in a profitable 
retmn in the fonn of gre~ter efficiency. 

Welfare Schemes. 
In recent yea.rs the flevelopment of welfare schemes in Home of the 

larger imhmtrin1 centres has received considerable attention from a num
ber of employers. Although some of these Rehemes are still at an element
ary t'lt.n.ge, many havo mado eonsiderable advance and a few are models 
of their kind. In this fidd :ts in others. the Buckingham and Carnatic 
Mill>~ iu N!a.dras have given a lend to thfl rest. of industrial India. Their 
manifold wdLne activit.i(~s inelude flc.hools, meal-sheds, a co-operative 
soeidN, workmen'" RtnreR, an amhulaner. eorps, athletic aAsociations, a 
work--!wople';.; inf:ltitute and elnh, a rlramatie Boeiety, a literary and de
bating Hoeiety and village committee8 or pnnchayats. We were particu
larly i.mpressed with the edueational facilities provided by this company, 
which induded a Hound elementary course, some technical classes and 
training in hygiene. These welfare activities demand the full-time ser
vices of a ser.retary, assistr1nt secretary and games superintendent in 
addition to a highly-qualified teaching staff, but the management is of 
opinion that, the results obtained have justified the expenditure involved. 
The British India Corporation in Cawnpore has also devoted much 
time and thought to the welfare of its workers. In its housing settlement 
at McRobertganj it has provided boys' and girls' schools, play grounds, 
dispensaries, maternity and child welfare centres, club-rooms, wrestling 
pits. a community hall, a segregation hospital, a home for widows, a central 
office, woodyards and shops, whilsL l.'lCal self-government is effected by a 
sadar panckayat. The Empress Mills in Nagpur employ a full-time 
welfare officer who has successfully developed a number of activities. 
These include refreshment shops in the mills, meal-sheds, co-operative 
stores, a co-operative credit society, maternity benefits, creches, a boy 
scouts organisation, recreations and amusements of different kinds and an 
xtensive educational scheme. This last commences with nursery and 
ndergarten classes for infants up to 6 years of age, and provides primary 
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schools for children from 6 to 12 years, industrial classes for boys over 12 
years and factory schools for half-time workers, whilst yearly contribu
tions of about Rs. 3,500 are made to other schools attended by the 
children and dependants of employees. The management is o~ttisfied 
that there is a distinct desire for education of the children, and that 
this and the other welfare activities have tended to create a better 
outlook on life among their employees. In Bombay, Ahmedabad, 
the jute mills area and Yenangyaung less ambitious welfare schemes 
have met with considerable success. Some employers, however, have 
lacked vision and others money; these have pointed to the more or less 
experimental nature of the enterprises already embarked upon and the 
handicap from which they suffer owing to the worker's tendency to be 
suspicious of anything new, even when it is to his advantage. We do not 
attempt here to define the term "welfare " as applied to the industrial 
worker. It is one which must necessarily be elastic, bearing a somewhat 
different interpretation in one country from another, according 'jjo the 
different social customs, the degree of industrialisation and the educa
tional development of the worker. We have endeavoured through
out our report to survey the field and to emphasise the wider aspects of 
'the problem. We now use the term in its narrower and more specialised 
sense, with special reference to the industrial woman worker and her 
child. 

Women Doctors. 

Indian women are generally unwilling to avail themselves of tb.e 
services of male doctors, and wherever a hospital organisation of any size 
exists, whether it be provided by an employer or by a local body, the 
addition to the medical staff of a woman doctor is to be commended. Such 
an appointment immediately changes the outlook of the women towards 
the medical facilities placed at their disposaL· A woman doctor is not 
only able to take complete charge of the women's and children's depart
ment, but can very frequently get serious cases into hospital which would 
not otherwise be brought. The development of women's clinics, the 
management of maternity wards and the supervision of child welfare 
centres and creches are all legitimate and desirable expansions of medical 
and welfare work, which only become possible when a woman doctor is 
available. She should also be able to supervise the trained midwives 
practising in her area, and even to gain the confidence of the untrained 
dais, thus in time raising the standard of their work. Indeed, she should 
be in control of all activities dealing with the health and welfare of the 
women and children. Medical women are increasing in numbers through
out India, and we feel sure that, if appointments of the kind we suggest 
were made available, many of them would be attracted to the industrial 
areas with their opportunities for successful careers. 

Health Visitors and Child Welfare Centres. 
The :figures we have been able to obtain' for infantile mortality 

indicate only too clearly the necessity for a wide expansion of child welfare 
and maternity relief organisations. The need for trained health visitors 

• 
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is no less great. In more than one centre in India we have seen the 
attempts being made by voluntary organisations, such as the Red Cross 
Society in Calcutta, to provide training for health visitors, and these 
pioneer efforts have demonstrated the possibility of obtaining suitable 
women for work of this kind. It may not always be necessary for Gov
ernments to open their own training schools, although this has been done 
in two provinces, but we think that the time has come when the training 
should be standardised by instituting a Government diploma which 
should be. the recognised qualification required of all women aspiring 
to such posts. 

In a numher of municipal areas and in certain industrial con
cerns a beginning has been made in the development of child welfare 
work, and instances came to our notice which enable us to appreciate 
the results to be achieved by women working almost single-handed. We 
have also seen excellent work in progress in centres organised by the 
more progressive employers, those of the Cawnpore Woollen Mills, 
the Empress Mills in Nagpur and a few of the jute mills deserving of 
special mention. But these efforts are unfortunately isolated and few 
in number and, more often than not, they have failed to develop along 
proper lines because neither trained health visitors nor medical supervi
sion by a woman doctor were available. Both are essential if welfare 
work of this nature is to succeed. For the larger cotton and jute indus
trial area;; we commend the Hnggestion made to us that a group of mills or 
factories should combine to form a scheme in which each mill has its own 
welfare centre and health visitor, medical supervision and control being 
carried out by a wom;tn doctor paid for by the group. Where single units 
are of great size, as in the jute industry, the management may prefer to 
have the full-time services of a woman doctor. 'rhis has been done by 
the Angus .Jute Mill Company with great advantage in connection with 
both medical and welfare work. We have already recommended the 
appointment of a woman Assistant Director of Public Health in certain 
provinces for the organisation, eo-ordination and supervision of all forms 
of welfare work among women and children undertaken by public autho
rity. Her advice should also be at the disposal of employers desiring 
to initiate and develop welfare schemes for their women employees. 
We suggest that, as in the case of medical facilities, it should be possible, 
at least in the larger industrial areas, for Government, local authorities 
and industrial managements to co-operate in the development of child 
welfare centres and women's clinics. In some cases the employers might 
prefer to. carry out their own schemes, but in each area the co-operation 
we have suggested should make it possible for municipal councils, in 
developing their own welfare schemes, to take cognisance of employers' 
efforts and so plan their organisations as gradually to meet the 
:needs of the whole community. For approved schemes, financial aid 
in the form of percentage grants should be given by Government. 
Acceptance of grants would imply inspection and supervision and 
the maintenance o£ a reasonable standard o£ efficiency, while the financial 
help would supply the impetus to progressive advance which is at present 
so generally lacking. 
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Employment of Trained Midwives. 

In addition to health visitors, trained midwives are essential 
so that the activities of the untrained dai may be restricted. It has been 
the policy of some provincial Governments to utilise their maternity 
hospitals as a training ground for suitable women, and in Madras, for 
instance, numbers of qualified midwives pass out annually from these 
hospitals. Some employers have also recognised the benefits to be ob
tained from trained women. The Eastern Coal Company in Jharia have 
for some time past employed trained midwives and have recently appoint
ed a maternity supervisor who has been engaged in training indigenous 
dais and attending women and children. For some years the Asansol 
Mines Board of Health has maintained three certificated midwives to 
give free attendance and advice to the women of the mining settlement, 
and during 1930 an experimental scheme for the training of dais at two 
selected centres was sanctioned by the Board. If maternity relief schemes 
for women workers are to succeed, trained midwives must be obtained to 
work in the child welfare and maternity relief centres under the health 
visitor, to attend confinements in the houses of the workers and to call 
in skilled help where necessary. Indeed, even with a woman doctor on 
the sta:ff of the municipal or local board hospital, the medical service pro
vided is incomplete without a number of these trained midwives, whose 
work outside should be linked up with the maternity wards and with the 
women's clinics. 

Maternity Benefits. 
In some of the larger industrial concerns employers have volun

tarily introduced maternity benefit schemes for their women workers, 
but, except in Bombay and the Central Provinces, where Acts of limited 

. application have been passed, there is no legislation on the subject. As most 
people now. accept the principle of maternity benefit for industrially 
employed women, it is unnecessary to put forward here any special 
plea for such a scheme. The gen.era.l standard of life being so low, there 
can be little doubt that some form of maternity benefit would be of great 
value to the health of the woman worker and her child at a vulnerable 
period in the lives of both. We do not attach importance to the argu
ment that compulsory maternity benefits will result in employers reducing 
the amounts already being paid to the minimum laid down by law. Most 
pioneers in the :field of social betterment are not deterred by enactments 
compelling others to follow in their footsteps. Nor do we attach weight 
to the argument that legislation. will result jn an appreciable restriction 
of the employment of women who are an essential part of certain of 
the leading Indian industries. We believe the time is ripe for the in
troduction of legislation throughout India making a maternity benefit 
scheme compulsory in respect of women permanently employed 
in industrial establishments on full-time processes. We would exempt 
ftt)m slibh provisions seasonal and part-time workers and would confute 
legislation to those women employed full time in'the perennial factori~ 
covered by the Factories Act. Some of us would like to see the legisla• 
tion eXtended to womAn employed at the mines and on the docks, 
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but the majority doubt whether the number of women in those industries 
likely to qualify for benefits is sufficient to justify this step. 

Financial Aspect of the Scheme. 

Where maternity benefits form part of a complete State insurance 
scheme, no difficulties arise in obtaining contributions from industrially 
employed women, since these contributions are paid throughout against 
the incidence of sickness in general, including periods of confinement. In 
the absence of a State system of social insurance, however, the question 
of obtaining contributions from women to a maternity benefit scheme is 
not easy to arrange. There are two ways in which a woman could be 
asked to bear her share. The first method would involve payment of 
contributions throughout her working life ; this would mean, not only 
prolonged payment even beyond child-bearing age, but also payment by 
women who could not or did not have children. The second method 
would require the women to pay a fair contribution during the actual 
period of pn"gnancy ; thiR essentially involves early certification of 
pregnancy, and in our view the lack of women doctors, together with the 
reluctance of the Indian woman to consult a male doctor, makes the plan 
impracticable. Under present circumstances we do not recommend that 
the woman worker should be asked to pay any periodical contribution. 
While a system involving St,atr contributions or Government grants 
i8 desirable anu wonld · not be administratively impracticable, it 
is more than likdy, in tlw absencn of any general scheme of sickness 
insurance of which maternity benefits would form an integral part, 
that it would involve a disproportionate administrative cost. At this 
stage, therefore, we suggest a more general extension of the schemes 
already in operation in Bombay and the Central J>rovinces. In those 
the entire cost of the benefit is borne by the employer, and we recommend 
that, in the firft instance, the proposed legislation should follow these 
lines. Government should have the power to exempt individual firms 
whose existing schemes are shown to be at least as liberal as those laid 
down in the Act. I11 the event of any general scheme of social 
insurance being adopted, maternity benefits should be incorporated 
and the cost shared by the State, the employer and the worker. 

Amount and Period of Payment of Benefit. 

The Central Provinces Maternity Benefit Act provides for bene
fit at the rate ofthe woman's average daily earnings, calculated on the 
total wagoo earned during a period of three months prec;eding the day 
of her confinement, or at the rate of eight annas per day, whichever is 
less. This ·seems suitable for general application. We recommend 
that the maximum period for which any woman shall be entitled to the 
payment of maternity benefit be four weeks up to and including the 
day of her delivery and four weeks following that day. The Act 
might include an injnnction that an employer shall not knowingly 
employ a woman within four weeks after childbirth. We are aware. that 
a similar clause in the British Factory Act proved difficult to enfo:ree, 'but 
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social custom and economic conditions differ widely in the two countries. 
We received~evidence that in parts of India women returned to work 
with the same employer only a few days after childbirth, and the pay
ment of maternity benefit may not at first be sufficient to restrain such 
early return. The qualifying period of employment might be fixed at 
twelve months, but it should in no case be less than nine months. 

Benefits and Medical Facilities. 

The more closely the benefit can be linked with medical treatment 
the better. This will obviously be less easy in the case of factory workers 
in largE' industrial towns than in the case of workers for whom hospital 
facilities are provided by the employers. Probably the best method is to 
give the woman a maternity benefit in any event and an additional 
confinement bonus only if a trained midwife is employed or hospital treat
ment is adopted. We do not think that failure to use existing facilities, 
whether municipal or private, should disqualify the applicant. The 
benefit a11d bonus together should not exeeed the amount laid down iu 
the Act. The administration of the Act should be entrusted to the 
factory inspection staff and, wherever possible, to women factory in-
spectors. The Women's Medical Service might profitably be asked to 
survey the field and to advise those local Governments most affeeted as to 
how ~aternity benefit schemes under the Act could best be combined 
with existing medical faeilities. 

The Need of Provision for Sickness. 
The question of making provision for workers during sickness, 

even if it had not 'been previously raised by Goverlllllent, would have 
been forced on us by what we found in every industrial centre. Of the 
great need of the workers for something of this kind there can be no 
doubt. By common consent the incidence of sickness is substantially 
higher than in Western countries ; the medical facilities are much less 
adequate, and trre wages generally paid make it impossible for most. 
workers to get through more than a very short period of illness without . 
borrowing, Indeed, sickness is an important contributory cause of in~ 
debtedness, with all that. debt entails under existing conditiq:ns ; for 
~f.4e9• at. his .time of greatest need, the worker may findhimseH destitute 
.4?~· ,p~s,o~oes, unabie to .take proper measures to restore his health and. in 
a:~~a~lties regarding even the means of subsistence. The situation calls 
for(t~e' e~pl9i'ation of all methods that may lead to the alleviation of the 
eiistm.g hArdshipQ. . · 

In~erw,.~onal Labour Conve~tions. 
.. < These. considerations were recognised by the Government of 
I~~i~JitJ928 in considering the Draft Conventions and Reconimenda
iii<Jns on the suhje(lt of sickness insurance which had been adopted by the 
Int¢ri:u~tional Lahou1.' Conference in the preceding year. They stated 
that they were satisfied that the introduction in India of any compre
hensive scheme on the lines of the Conventions was not practicable 
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in existing conditions. But, after observing that they were " in entire 
sympathy with the ideals " underlying sickness insurance~ legislation, 
they added " They are satisfied that the need of Indian workers 
for some provision is in no way less than the need of workers in other 
countries, and the problem, as it presents itself to them, is one of 
determining the extent to which the serious practical difficulties that must 
attend the introduction of any scheme can be overcome ". The letter 
containing these views was addressed to local Governments, who were 
.asked to investigate the question, the suggestion being made that the 
examination might be entrusted to small informal committees of em
ployers and employees. The results of the investigation which have 
been supplied to ~1s show that five commitiij:les were appointed. The 
Madras committee was unable to ::mggest any satisfactory scheme and 
favoured actual experiments. 'rhe United Provinces committee favour
ed a scheme for a general provident fund to provide not merely for sick
ness insurance but for unemployment, old age, marriages, funerals, religious 
ritoo;, fe~tivitiefl and other" social events". The Punjab committee recom
mended the application of a scheme of sickness insurance, but did not enter 
into details. The majority of the Central Provinces committee were 
emphatically of opinion that any scheme of C<1mpulsory insurance was 
unworkable in practice. A conference held in Burma came to the con
.clusion that the immediate introduction of oven a limited s<.:heme was 
impracticable. In replying to the Government of India, the Governments 
of the provinces in which these investigations were held all stressed the 
financial burdens involved in State assistance to any scheme. This 
was also emphasised by the Govemments o£ the other major provinces 
.except the Government of Bengal, who took no action in view of the 
impending appointment of this Commission. Neither this consideration 
of the question nor the further evidence supplied to us can be said to 
ha;ve brought a solution much nearer. There has been a tendency on 
the one hand to overlook the difficulties and on the other to be content 
with stressing them. That the difficulties in the way are formidable 
must . be recognised. The main difficulties include following the workers 
to their villages, arranging for proper medical treatment there, and 
providing for medical certification, in order to enable . workers to 
obtain extended benefits should sickness continue. The lack of faith in 
modern medical methods is still an important factor, and the admin
istrative expenses likely to be incurred in working on a national 
or even a provincial scale a system of insurance based on W est~rn 
lines would probably be extremely heavy. But none of these arguments 
diminish the need of the worker for provision during sickness. 

Statistics o! Sickness Incidence. 
Unfortunately, the examination hitherto given to the subject 

has not provided what must be regarded as an essential preliminary 
to the framing of a satisfactory scheme. What is required is an estimate 
.of the incidence of sickness among workers whom the scheme is designed 
to cover. Without this it is impossible even to guess at the cost of any 
benefits which it is desired to provide or, conversely, the benefits which' 
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can be secured from any given contributions. The collection of the 
necessary material for the framing of an estimate, therefore, is the first 
task which should be undertaken. The amount of material already 
available is extremely scanty. In response to a suggestion from u~, 
the Director of the Labour Office at Bombay kindly made an endeavour 
to conduct an investigation into the matter; but, having regard to the 
ver.y short period of about three months over which the enquiry was made 
and a number of other special factors mentioned in his report, the result 
can hardly be taken as giving much guidance, even for the class of 
workers to which the enquiry related. What are required are figures 
showing the incidence of sickness for definite groups of workers over a 
comparatively long period, and it is unlikely that such figures will be easy 
to obtain. The railways and Government factories, most of which have 
schemes for the grant of leave on account of sickness, may be able to 
give some assistance ; but in both cases workers arc generally engaged 
after medical examination and thus represent a selected class. A 
number of employers have sickness benefit schemes, and their co-opera
tion might be secured. It would be of special assistance if a few employers 
would agree to make experiments in the grant of sickness benefits either 
on a contributory or on a non-contributory basis, and to maintain re
cords of their experience. But assistance secured from these sources 
will almost certainly require to be supplemented by special statistical 
enquiries in selected centres, and we recommend that these be instituted 
as soon as possible. The collection of the statistics should be made with 
expert medical and actuarial advice and with the co-operation of persons 
qualified either as employers or as representatives of labour. The 
preliminary enquiries might be conducted by the Government of India 
who might secure for the purpose from the Central Legislature a small 
informal committee, including representatives of capital and labour. 
These, with medical, actuarial and statistical assistance, should be able to 
advise regarding the nature of the statistics required, the centres in which 
they might be collected, the sources from which they should be obtained, 
and the means of obtaining them. 

A Method of Attack. 

We recommend that, thereafter, the question of framing schemes 
be referred to a carefully selected formal committee who might be in
strficted to examine the material and to make recommendations for the 
institution, if and where possible, of definite schemes. In the first 
instance, it may prove advisable to start on a small scale with a view 
to gaining experience. In instituting measures of this kind, there 
is a greater possibility of achieving success by building on an existing 
foundation than by introducing methods which are entirely foreign 
to the country. The British sickness insurance scheme, for example, 
was built on the broad foundation of the Friendlv Societies with 
their years of accumulated experience. Nothing of" the kind is in 
existence in India. On the other hand, there is, in certain directions, the 
nucleus of a different form of provision for medical and financial relief 
in cases of sickness. Government and many private employer:; already 
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provide medical facilities. In addition, most Government establish
ments make provision for the grant of leave with pay which can be utilised 
when the worker is sick. A few employerR make some provision for the 
grant of sick pay and allowances, e.g., the Bihar and Orissa Government 
stated in 1929 that m the Jharia and Raniganj coalfields, out of 214 
working mines, 68 paid sickness allowances. Although the proportion of 
workers serving private employers who are provided with sickness bene
fits is extremely small, the Government schemes have made the idea 
fairly familiar in India. These schemes are non-contributory, but we 
have no reason to believe tha.t the collection by employers of reasonable 
contributions from workem will be a matter of serious difficulty. Pursu
ing this line, we proceed to give the outline of a possible seheme and 
eommend it for examination. 

A Tentative Scheme. 

This scheme is based on the assumption that responsibility for 
the metlieal and for the financial benefits will be separated. The former 
could be underta.ken by Government, possibly on a non-contributory 
bac;is, and the lnttcr through employers on the basis of contributions by 
themselve::; and by the workers. In India, the extension of medical 
facilities by the State ofinrs advantages which are less likely to be secured 
by a scheme of private medical service based on a system of insurance, 
and the need of such extension is everywhere evident. It should not be 
diflieult to devi::;c anangc.ment:-J whereby Ruch medical services as are 
maintained by private employers ma.y continue to operate in conjunction 
with a State sehcm<". Public expenditure direeted towards the assis
tance of private snhf'mes might in many cases produce more substantial 
results than equivalent sums devoted directly to State provision. So far 
as sick allowances are concerned, the employer might be required to 
deduct a certain percentage of wages, to credit this to a fund, and to add 
thereto contributions of an equivalent amount, or rather more in the case 
of the more poorly paid. Workers who had contributed to the fund for 
a minimum period, e.g., one year, might, if certified as sick and likely 
to remain so for more than a specified short period, be granted sick leave. 
Provision might have to be made for some refund to those workers who 
left employment after subscribing and before they had been covered by 
the insurance for a reasonable period. The period of leave need not 
bear a striet relation to iihe duration of the illness, but could be fixed on 
some arbitrary lines, 0.g., to begin with, a fortnight in some cases and a 
month in others, and it would be subject to an absolute limit, e.g., one 
month in any year. During the period of sickness, the worker would be 
entitled to a proportion of his wages which would be paid from the fund 
by the employer. In the initial stages it would be possible for the em
ployer to appoint the medica,l officer who would grant certificates, but it 
would be necessary to ensure that the employer was not in a position 
to benefit from the accumulation of a balance in the fund. The super
vision and audit of funds by the State would be necessary. After pro
viding a suitable reserve for epidemies and other emergencies, the balance 
could be devoted towards increasing the annual period of sick leave that 
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could be granted. Similarly, if on account of the number of claims, the 
income of the fund proved unequal to the expenditure, it would be neces
sary to reduce the periods to secure solvency. Such schemes could 
operate on the basis o£ single establishments, where these were large 
enough, and small establishments might be combined for the purpose. 

Medical Attendance andiCash Benefit. 
By the time the statistical material has been collected, it may 

be possible for a more complete scheme to be devised. The main ques
tion to be considered at this stage will be how far medical attendance 
and cash benefits can be correlated. If the two were kept separate, it 
would be a reasonable criticism that those workers who did not utilise 
the medical facilities provided were increasing their claims on the fund 
at the expense of others. On the other hand, in some cases a return to 
the worker's village is likely to be of as much benefit to health as medical 
attendance in the city, and the keeping of the two branches of relief 
entirely independent would eliminate the difficulties that would arise 
if the period of leave could be extended by supplementary medical certifi
cates. 

Provision for Old Age. 
Mr Joshi and Diwan Chaman Lall consider that the problem 

of making provision for old age is one that will compel early attention, 
particularly in the case of industrial workers. Industrial life tends to 
break down the joint family system. Those workers who, at the begin
ning o:f their industrial career, own a plot of land, are often unable to 
retain possession, and with the passage of years the connection with the 
village becomes loosened. Vi! orkers in the main are unable to save out 
{)f their low earnings against old age. Those in intimate touch with the 
life of the workers know something of the misery in which many pass 
their old age. The necessity for making some provision against old age 
needs no emphasis. A few employers, .railway administrations and 
Government Departments have made provision for some of their workers, 
either by means of a provident fund or bv instituting a svstem of pen
sions. It is appreciated that in this repo~t it is imp~ssibl~ to make pro
vision for meeting every contingency in the life o£ the worker but, the 
importance of this matter being generally admitted, they feel it incumbent 
to recommend that, until such time as it is found practicable to institute 
either a general scheme of old age pensions or provident funds for in
dustrial workers, Government should, wherever possible, encourage 
employers by financial grants or other means to inaugurate schemes of 
this nature for their employees. 
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CHAPTER XV.-HOUSING OF THE INDUSTRIAL WORKER. 

Origin of the Housing Problem. 

In every industrialised country the problems associated with 
the housing of the working classes have increased as industry has developed, 
and India has been no exception to that rule. During the past 50 years 
there has been a constant drift into the cities and towns. In that time 
cities such as Bombay, Calcutta and Rangoon have doubled and trebled 
their population; other industrial centres such as Madras, Madura, 
Lahore, Jubbulpore, Nagpur and Cawnpore have increased with great 
rapidity, whilst new towns like Bhatpara and J amshedpur have sprung up 
in hitherto undeveloped areas. In each of these places the housing of 
the workers presents a problem, sometimes showing distinctive character~ 
istics and requiring its own solution, but for the most part arising from 
similar causeR. Limitation of space and high land values are responsible 
for much of the congestion in the large cities, but these factors have had 
less influence in the smnJier townR and centres. Probably the most 
important common feature hnR been the lack of control over the selec
tion of sitN; intended for indnHtrial development and the consequent 
additional overcrowding, caused by the presenee of large numbers of 
immigrant workm·s seeking accommodation in the heart of towns already 
suffering from a shortage~ of honsAR. The combination of these circum
stances has led to the ummtisfactory conditions ~~xisting in nef.trly every 
industri<tl arua.. A 1nom r10cent phPnonwnon. has been the growth of the 
:'!mailer industrial toww;, pa.rticula.tly of those associated with such indus
t,ries as cotton, jute aml mining. In and arolmd such places land is 
usually plentiful and cheap, so that these handicaps to the extension of 
housing accommodation for the workers have had less influence. The 
same rapid growth in population has, however, invariably outstripped 
available housing and has contributed to the overcrowding, congestion 
and squalor. Thus the establishment of an industry in the average 
Indian town has, in certain respects, not always been an unmixed blessing. 
Whilst stimulating trade and increasing the rateable value, it has added 
to the population large numbers which are a ~onstant menace to the health 
of the community and frequently necessitate heavy expenditure owing to 
outbreaks of epidemic disease. 

Overcrowding. 
Owing to the lack of the necessary surveys, there is to-day an 

absence of information regarding either the relative or the actual shortage 
of houses in urban and industrial areas. Moreover, few statistics relating 
to density of population are available, although a certain amount of 
indirect information on these points can be obtained from other sources. 
From the last cemms report it appears that 70% of the houses in Bombay 
city are one-roomed, and the Labour Office family budget investigation of 
1921-22 showed that 97% of the working classes were accommodated in 
one-roomed tenements with as many as 6 to 9 persons living in one room. 
In Karachi almost one-third of the whole population is crowded at the rate 
of 6 to 9 persons in a room, whilst in Ahmedabad 73% of the working 
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classes live in one·roomed tenements. Corresponding figures for other 
cities such as Cawnpore, Howrah, Calcutta and Madras are unobtain
able, but our observations showed that nearly all the workers live in single 
rooms. 

Mortality Rates. 

The available statistics give little or no indication of the effects of 
overcrowding and congestion on the town-dweller, although it is common 
knowledge that both sickness and mortality rates are enhanced thereby. 
Another index of health conditions is the infantile mortality rate. High 
infantile mortality is closely associated with ignorance and poverty, 
as the :figures for the general population, amounting to 200 to 250 per 
1,000 births, show only too clearly. The infantile mortality rate for 
Bombay city in 1929 was 298 per 1,000 births and recent reports on the 
health conditions of Madras and Rangoon give rate.<> of 300 to 350 Pf't 
] ,000 for certain parts of these cities. But the common custom of expect
ant mothers returning to their villages for the birth of their infants 
introduces a vitiating factor in the statistics of urban and industrial 
areas, the effects of which it is usually difficult to estimate. An enquiry 
carried out at ou:r suggestion by the Bombay Labour Office in 1930 shows 
that this factor is by no means negligible; for, in a group of 2,458 births 
investigated, the infantile death rate was increased from 230 to 268 per 
1,000 births when it was taken into account. These large additions to 
an already excessive mortality cannot, therefore, be wholly attributed to 
the evil effects of urban life, although there can be little doubt that 
they ·are partly responsible. 

Housing in Urban and Industrial Areas. 

Although we were repeatedly informed that the workers' houses 
in urban and industrial areas were no worse than those to be found in 
agricultural villages, we neither accept this as a statement of fact nor 
think it relevant as a standard of comparison. In the villages the 
houses rnay be dark and unventilated and their surroundings insanitary, 
but most of them have some sort of enclosure or courtyard which ptovid~ 
light, air and a certain degree of privacy. In the urban and industriJl4 
areas, on the €lther hand, cramped sites, the high value o£ land and if~ 
necessity for the worker to live in the vicmity of his work have all tend~ 
to in,tensify congestion and overcrowding. In the busiest centres .the· 

~rfl builtolose together, eave touching eave, and frequently bao~ 
to~$'~~ of all the available space. Indeed, space m,so 
ip. pl~e of streets and roads, narrow winding lanes pro;; 
ai?prQach to the houses. Neglect of sanitation is .. ·~··· 
h~ps of rotting garbage a.nd pools of sewage,,whilst;tk~ .. 
· the ge:tteral pollution of air and soiL Hous~s, 

. w;indows and adequate ventilatiou, usually consi$t 
r~m;. the only opening .being a doorway often too low 

. stooping. In order to secure some privacy, old 
.. a.Il<Lgul!.lly .hags are used to form sor.eens which fu:tther . 
entr~nce of ljght and air. In dwellings such as these, huma11 
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beings are born, sleep and eat, live and die. The one bright feature in a. 
number of centres is the effort made by the more' advanced employers to 

· provide housing. Employers' housing schemes vary greatly ; some are 
admirable and others less so ; but the worst is usually better than the beat 
of the alternative accommodation open to the worker. 

To these comments, which are applicable to the industrial 
areas generally, we would add observations on the more important areas 
individually. 

The " Bustees " of Bengal. 
Owing to the rapid and extensive development of industries in 

the Calcutta and Howrah areas, land for housing has become scarce and 
commands extraordinarily high prices. The workers have for long 
found it difi1eult to obtain adequate housing accommodation, and to meet 
their need, private landlords, often mill sardars, erect houses and huts in 
tl1e neighbourhood of the mills and let these at rents so high as to absorb a. 
eonsirlPmble proport,ion of the workers' earnings. Little or no consider~ 
at ion being given to the amenities of life, every avai.lable foot of land has 
J,een grauually built upon until the uegree of overcrowding and conges
tion, particularly in certain parts of Howrah, is probably unequalled in 
any other industrial area in India. In Calcutta, the activities of the Im~ 
provement Trust in driving roads through some of the worst slums and in 
·providing drainage have only partially improved preva.iling conditions in 
the working class areas. 

Employers' Schemes in Howrah. 

The housing schemes provided by a few of the mills and fac~ 
' tories in Howrah present a striking contrast t0 adjoining slums. Fre- · 

quently, however, their lay-out has been con~olled by strict limitations 
of space so that, although there is adequate provision of water-taps, 
surface drains and septic-tank latrines, and conservancy is given due atten~ 
tion, the back~to-back type of dwelling has often been adopted, the rows of 
houses are insufficiently spaced out, and the size of the individual rooma 
may be below recognised health standards. At the same time, these mill 
bustees are immensely superior to most of the other housing accommoda~ 
tion available and give an indication of what still waits to ~e done for the 
rest of the working population. 

Employers' Schemes in the Jute Mills Areas. 

In 53 mills for which figures have been received, nearly 41,000 
houses have been built by the employers to accommodate about 131,000 
of their workers and it has been estimated that between 30 a.nd 40% 
of the total labour force iri. these areas is housed by the various com· 
panies. Most of these houses·are built iri. back-to-backrows and cons~t 
of one room with a verandah iri. front in which cooking and washing''is 
done. In the better lines the space. between the rows is paved with bl:i<:fk 
and drained. Windows a.nd roo£· ventilation. are also J?rovided iri. SQJiie 
types, whilst artificial lighting has been extended to a number of lin~s ... <A\ 
large number of septic-tank latrines have effected immense impro~~rli~1>$ 
in conservancy and sanitation~ Water supplies are usually provide<I;by 
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the mills ; numbers of deep tube wells have been sunk, and in other cases 
water is pumped from the river and purified before distribution. The 
creation in the mill areas of small municipalities, many of the members of 
which are associated with the julie industry, has done much to improve 
general health conditions in difficult circumstances, and substantial sums 
have been expended with benefit to all concerned. In Titaghar, for ex
ample, a complete sewerage scheme with purification works has been con
structed at a cost of over Rs. 12lakhs. In Bhatpara a more comprehen
sive improvement scheme, estimated to cost Rs. 22 lakhs, is in course of 
development and comprises a complete sewerage scheme with purification 
works, a town water supply, new road construction and provision of 
parks. In both cases the Government agreed to contribute one-third of 
the cost. In a number of areas the industrial concerns have assumed res~ 
ponsibility for pumping and distributing water supplies and have also 
borne the bulk of the cost of the sewerage schemes. The municipalities, 
however, have failed to make adequate use of the powers they possess 
under the Bengal Municipal Act for the improvement of private bustees. 
While much has been done, therefore, the general problem of the housing of 
the workers is still unsolved. The majority remain unprovided with 
decent dwellings, and the houses built by the mills are in marked contrast 
to those in the bustees lying around. 

The "Chawls" of Bombay. 

The housing problem in Bombay presents certain special fea
tures. Lack o£ space has given birth to the chawl, a tenement three 
to four storeys high with at least one family in each small room. The 
plan by which a central passage provides entry to rooms on either side is 
unsatisfactory, and the main characteristics of these dwellings must be 
entirely foreign to the habits and customs of their occupants. The en';;ry ~ 
of light and air is greatly restricted, and the insufficient space between the 
individual tenements further accentuates these defects. Not only are t.he 
sanitary arrangements totally inadequate, but cleansing and sanitation are 
also badly neglected. There can be no question that many of the older 
types of mill clwwls are detrimental to the health of their occupants, and, 
although they are being gradually eliminated, large numbers still remain 
in use. Moreover, because of their proximity to the mills, they are 
invariably the most crowded, and frequently additional difficulty is caused 
by persons other than mill employees inhabiting them. In the majority 
of 0ases these cha.wls are imposRible of improvement and therefore fit only 
for demolition. We suggest later how their disappearance might be 
expedited. 

An enquiry made in 1926 by the Bombay Labour Office showed 
that 28 of the textile mills had provided housing in the form of single-room 
tenements for about 20% of their employees, a full economic rent being 
charged in only two cases. The Bombay Port Trust has built chawls in 
three centres which accommodate over 3,000 of its 8,000 . workers. The 
:Sombay Improvement Trust provides for all its workers housing accom
modation of a low standard, the semi-permanent sheds being made of 

T 
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corrugated iron. With these exceptions, housing is provided by private 
landlords. The general Rtandard is low and the practice of sub-letting for 
profit is common and acl(b; considerably to the degree of overcrowd-
~g. • 

Housing Schemes of Bombay Development Department. 

Until there is availnble an adequate supply of suitable rooms let 
at l'ents within the means of t1H; wage-earners, every effort to improve 
housing conditions must fail. It was to meet these requirements that, 
after the war, the Government· of Bombay through its Development 
Department hni!t 207 lleW concret.e chawZs contnining over 16,000 single
roomed tenements in four· different centres, a majority of the mills being 
within a miln of one or other of the four. The large expenditure involved 
makes it nece:-;Bary to necepl! these place.s as a more or less permanent 
feature of the hont:Jing of the Bombay industrial worker, although we 
hope that thil'l plan will not he copied in any future housing schemes. 

---- -ht-ihe-new-ohawls the -Hp~H;iug Dutof-the .. bloekspro.vides_ .l'l:l.<:l._sQUJ;~,ble _i!iL ______ _ 
and light requiromeuts, and the individual rooms give a sufficiency of space. 
The flush-out latrines and the bathing places are such as can be fairly 
easily maintained in a sanitary condition, but their number is not always 
sufficient. All the chctwls have been provided with roads, water, lighting 
and shops, whibt at Wor!i one whole floor has been converted into a market. 
Schools and dispensaries have alBo befm established in each of the four 
chawl areas and yet these new honses provide the only accommodation 
in Bombay which the workers have been reiuctant to use. Never 
more than GO% of t.he 16,1>24 rooms have been occupied since they 
-were made avaibhlc in March, 1H2!!. This is partly due to disturbed in
dustrial condit.ionR, but we bdicve that other causrt; arc alRo responsible. 
'That the lank of light.ing in the chmols thcm.selves is one of these causes 
is evidenced hy the fact that a number of blocks iu which electric light was 
installed wen· immedintcly occupied, and we suggest that this improve-
ment he introdl!cerl tln·onghout. Additional ohj<>ctions, especially appli-
cable to the W orl i ;.;l'lwnw, arc the lack of ch<'ap transport to the mill 
ttreas, the iHadeqnncy of matkcts and shops, defective medical facilities 
and the lack of polico protection. If further efforts were made to correct 
these defi.eieneir~s, there seems to us to be every hope that the m.ill worker 
would gradually l'lee tho advantages of residing in areas where conditions 
are BO much superior t.o tho.se in the olrl overcrowded slums. 

The " Cheries " of Madras. 

Oonditio11s in I\Indras, Madura, Ooimhntore and othel' urban and 
industrial areas are equally unsatisfactory. In Madras City, 25,000 one
roomed dwellings shelter 150,000 persons or one-fourth of the population. 
The general shortage of houses is so acute that many hundreds of workers 
are entirely homeless nnil livP. on the streets or on the verandahs of go
downs in the vicinity o£ the harbour. In Madura, where a number of 
cotton mills are situated, conditions are specially bad. The Municipa· 
lity has done nothlng to relieve the problem, and none of the cotton 
mills hv,s proYided housing accommodation with the exception of the 
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Madura Mills Company which has erected a settlement of 176 quarters. 
In Coimbatore and Tuticorin no provision of any kind has been made 
either by municipal councils or by employers. J\fany of the poorer 
classes, seeking in vain for accommodation, squat on private land 
and build flimsy shelters to serve as homes. When the landowners' 
demands for gro'und rent become excessive, these people move to other 
sites equally unsuitable and precarious. Eventually scattered chm·ies 
spring up where overcrowding and bad sanitation proclnce their usual 
deleterious effects. For the most part these colonies receive little atten
tion from the authorites. More often than not the prim::>ry necessities 
of life are altogether inadequate. Even where piped water supplies are 
available, the nearest taps may be far distant, so that ·water is obtained 
from unprotected surface wells. The lack of roads gives municipal cleans
ing staffs an excuse for their neglect of conservancy. For want of drain
age and in the absence of latrines streams of sewage :filter over the 
pathways. It is not smprising that epidemic disease frequently mani
fests itself in these plague-spots and that both the sickness and mortality 
rates of their inmates reach high levels. 

Employers' Schemes in Madras. 
The Labom Department of the Madras Government and one 

or two co-operative building societies have built a number of houses 
in certain areas, but these efforts have had little effect on the main prob
lem. The one pleasing featme of the situation in the Presidency is the 
housing scheme carried out by the Buckingham and Carnatic Mills Com
pany in Madras City. This Company has already built three villages with 
459 houses and another village of 200 houses is in course of construction. 
The usual type of house consists of a.living room, a kitchen and a washing 
place with a front verandah and yard. The lay-out is made as spacious as 
possible and all roads are lighted with electricity, although lighting is not 
carried into the houses. A piped water supply is obtained from the muni
cipal mains and all charges for lighting, conservancy and water are paid 
by the Company. A nominal rent of Re. 1-8-0 per month is charged, and 
neither sub-letting nor occupation by tenants in other employ is permitted. 
We have inspected these model villages and consider ijhat the improved 
housing conditions and the new opportunities for recreation are bound 
to make their occupants more healthy and contented. Every credit 
must be given to the Company for its efforts, but the difficulty of obtain
ing suitable sites and the high cost of land and buildings make provision 
on an adequate scale a slow and expensive undertaking. Only 10 per 
cent of the mill workers have so far been accommodated, and the great 
majority still live in houses rented from private landlord" or crowct into 
huts erected by themselves. 

Cawnpore. 
Cawnpore is densely overcrowded and insanitaxy, the labouring 

population numbering about 90,000 iu all. Three-quarters of the town 
is made up of private bustees or hcttas, which are covered with houses 
either unfit for human habitation or in great need of improvement. 

T2 
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l\1ost of the houses consist of a single room 8' X 10' with or without 
a verandah and such dwellings are frequently shared by two, 
three and four families. It is not uncommon for the floor to be below 
ground level and drainage, ventilation and sanitation are entirely 
wanting. Hitherto no outside agency, public or private, has undertaken 
the provision of sanitary dwellings, but certain employers have 
entered on large and directly unremunerative schemes for a proportion 
of their workers. 

Employers' Schemes in Cawnpore. 
The British India Corporation has gradually extended its 

settlements, connnenccrl many years ago, until they now provide for 
about 83 to 90% of their workers. Others have made partial 
provision for their omployPeR and a total of about 3,100 quarters have been 
built by employers. The best employers' housing scheme in Cawnpore 
is that oft he British India Corpomtion at McRobertganj. In this settle
ment, 2!l twrcs in extent, G76 single quarters, 140 double quarters and 12 
bungalow cottages havo been erecteJ. 'l'he difforent grades of quarters 
generally eon:fonn to the same sanitary type, being 12' X 10' X 10' in 
size, and are usually arranged in small groups around large open stone
paved courtyards shaded with trees and provided with a central water 
supply. :Ma;;onry drains and open spaces at the back permit of sanita
tion aud wmtilation. The double quarters have house latrines kept in 
order by a privati~ eOJlRervaney staff awl other quarters h~we public 
latrines water-flushed and connected with the municipal sewers. Water, 
sewerage and lighting are supplied by the municipality. About 300 
quarters a.m given rent free, so that the retmn on the total capital outlay 
is not more than :2% and, although sub-letting is not prevalent, outsiders 
a.re not infrequently brought in as relations. Up to the present the 
British India Corporation has constructed 2,254 quarters in which over 
8,000 persons nrc housed and fifty acres additional la.nd has recently 
been purchased with a view to extending its housing settlements. No
where has such a successful effort been made to solve the problem of 
housing for factory labour, yet nowhere is the problem more acute. 
A proposal to undertake a joint housing scheme for 20,00•1 operatives 
has been under considemtion by the millowners for some years: but, as 
this depends on the compulsory acquisition of the ueeeiiJsary land, it 
has so far failed to develop. f .. The Cawnpore Improvement Trust. 

Although the C~1wnpore Improvement Trust has beeu in 
existence since 1919 and considerable improvements have been effected 
by opening up some of the more overcrowded areas, 1ittle progress has 
been made in the construction of additional working class houses. The 
Improvement Trust may lease, or compulsorily acquire, land required 
for carrying out an improvement scheme which may include the provi
sion <;>f accommodation for any class of the inhabitants. The Trust can, 
therefore, acquire land compulsorily for the building of working class 
dwellings, but it is not charged with the speeiftc duty of their construe-
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tion and, in the present state of the law, compulsion cannot be exercised in 
favour of a. company or private association desiring to start a housing 
scheme. Employers in Ca.wnpore have found it nearly impossible to obtain 
suitable land for their settlements at anvthing like a rcasonablv eeonomic 
rate. 'rhe Improvement Trust Enquiry Con~inittee proposed that build
ing land should be made available to the mills on a 90 years' lease, on 
payment of a premium equivalent to the acquisition cost plus overhead 
charges, and that the loans from Government should be repaid in equated 
instalments extending over a period of 30 years. Bot.h land and build· 
ings would be mortgaged to Government as security for repayment. 
The Upper India Chamber of Commerce, which has long advocated the 
necessity for facilitating acquisition of land for industrial dwellings and 
for the free provision of water, lighting and sanitation by the Municipality, 
assured the Enquiry Committee that, if Government were willing to lend 
on these terms, some of the leading mitis >Yonld build settlements for 
their workmen in the near future. 

Ahmedabad. 

The areas occupied by the working classes in Ahmedabad 
present pictures of terrible squalor. Nearly 92% of the houses are one· 
roomed; they are badly built, insanitary, ill-ventilated and overcrowded, 
whilst water supplies are altogether inadequate and latrine accommoda
tion is almost. entirely wanting. Resulting evils are physical deteriora
tion, high infant mortality and a high general death rate. Thirty-five 
of the textile mills have provided chawls for about 16% of their employees, 
but in only one or two cases is the accommodation of a reasonable stand
ard, and "sanitary arrangements are frequently inadequate. The quar
ters built by the Asoka and Calico Mills are perhaps the best. In the 
former case, a settlement adjacent to the mill provides accommodation 
in the form of chawls for about 1,100 out of 2,500 workers. The ch{11UJls, 
laid out in groups o£ eight, are interspersed with gardens and trees. One 
type of house has a single room, a verandah and a courtyard, whilst 
another and more expensive type consists of two rooms and a verandah. 
Some years ago t:he latter Company built a colony of 48 tenements, in 
which each house contains a room, a kitchen, a bathroom and a common 
verandah. The lay-out provided open spaces, ancl gardens and other 
amenities were intended, but these how;;es have remained unpopular 
because of theit' distance from the town. In several eases the mill oper
atives will not use the accommodation provided for them and the houses 
of one mill are regularly occupied by ~pemtives of other mills. 'l'he 
housing conditions of textile workers in Sholapur arP mnel1 lwJ,t.rr than 
in Bombay or Ahmedabad, and sub-letting does not exist there to any 
large extent. 

Nagpur. 

Conditions in this citv are neither better nor worse than those of 
some of the other areas alre~dy mentioned, hut special reference must 
be made to the excellent scheme being earried out by the management of 
the Empress Mills to provide their workers with decent homes and with 
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a higher standnnl of living. Two hundred acres of land at Indora have 
been leased from Government, and on this site the Comp~my proposes to 
spend Rs. 25 lakhs in developing a model town of 1,500 detached houses 
in a sanitary, cleftn a.nd airy environment. The town will consist of both 
kacl!Clw nnd pucca l10uses, the latter being built by the Company and the 
former hy t]w workpeople themselves in accordance with approved de
signs. At t.JJC time of our visit 108 houses had been erected, 42 by the 
Company and tlw remainder hy workers. Each building plot meftsures 
36 feet by 53 J'eet, hut only one-third of this area may be built upon. 
Every houHe has a latrine a.nd a water-tap, and the village has its own 
water main mul an activated sludge plant. The Company's houses 
cost Hs. 960 and arc sold to t.he workers for Rs. 840 on n monthly instal
ment system, the rate of interest varying from three to Rix per cent, 
according to the regularity or irregularity of the paymC'ni; of instalments. 
[{aclwha houses cost from RR. 300 and advmweR nmdc for their cons
truction m·r, pai(l haek in monthly instalments over a rx)riod of 5 to 7 years. 
The lay-out ineludes sites for play-grounds, market, vlaceH, public gardens, 
a cent.ral hoRpital, a workers' institute and residenceR for welfare secre
taries, whilst a primary school has already been opened. Although the 
seheme is still in its infancy, it was obvious to us that the workers had 
already developed a pride of possr,r;sion and an increased self-respect ; 
the cultivation of fiowerR, the planting of trees and individually distinctive 
decorative ~Schemes W('re all evidences of a new outlook on home life 
among the n'siden:ts. 

Karachi and Ahner. 

Tlw snrne tale of Rqnalor could be told of other towns and in
dustrial centres ; but nvidcnce of negleet and lnek o.E supervision was 
nowhere more obvious tlum in KaracJ1i and Ajmer. In the former city 
the Port Trust has provided 816 hour;es of different types at Manora and 
Keanmri, but the majority of itR employees live in the city where housing is 
both ba<l and expensive. Few of the industrial employers have provided 
any quarters, although Rome supply materials and leave the workers to 
build huts for them'lelves, The nmnieipality has eonstructed satisfactory 
quarters for a number of its employees and the Chairman informed us 
that the question of inducing employers to acquire sites on which to build 
houses for their workers had been taken up and negotiations were on hand. 
The problem is urgent, for congestion is very severe and sub-letting is a 
prevailing eviL In Ajmer the bulk of the workers live in privately rented 
quarters in the town and, owing to the great shortage of aceommodation, 
overcrowding is intense, whilst sanitation is deplorably bad. The 
houses built by the Krishna Mills in Beawa,r are mostly of eorruga,ted 
iron and lack both ventilation and sanitation, hut the houses erected by 
the Edward Mills are of a somewhat higher standard. The Bombay 
Baroda and Central India R.ailway has huilt quarters for some of its 
workshop employees, and these are on the whole satisfaetory in regard to 
drainage, water supply and sanitation, hut no houses are provided for 
the lower grades of workers, an.d these are compelled to look for accom
modation in the city, where they e11,ha~~ce the existing overcrowding. 
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Milling Areas. 

The housing problem in mining areas presents featmes somewhat 
different from those in other industrieR. The nature o£ the rnine and its 
probable length of life have a direct bearing on hou::;ing policy. The 
difficulty of obtaining sites with a solid founde,tion is a Iumdicap to sub
stantial housing schemes. Subsidences caused by underground workings 
are constantly encroaching on suitable sites and have resulted in damage 
to existing accommodation. In addition, over 400 coal mines have been 
closed down during the last nine years, and, although the total number of 
employees has been reduced by nearly 25,000, the housing problem has 
been complicated by the movement of labour from the mines which have 
been closed, to the larger and better organised collieries. The average 
number of woxkers has increased from about 200 to over 300 per mine. 
Housing for all resident, labour is generally provided rent-free by the 
companies, but certain classes of workers prefer to live in their own 
villages and may walk considerable distances to and from their work. 
Provided the distance is not too great, this mode of life has many ad
vantages ; there can be no comparison between the Santal villages seen 
by us and some of the depressing lines of dhowrahs built on mine pro
perties. In the Raniganj collieries the owners sometimes provide plots 
of land adjoining the houses in order to induce the \Yorkers to settle 
permanently. In both the Raniganj and the Jharia coalfields, all 
housing construction is governed by regulations laid down by the Jharia 
and Asansol Mines Boards of Health, which were constituted in 1913 and 
1915 respectively and have been able to effect considerable improvements. 
In the Jharia area, the common type of house is the " arched dhow
rah" built of brick and cement concrete ; in Asansol a large number of the 
recently constructed houses have ·biled roofs, and two-storeyed buildings 
are also found in a few instances. Many of the lines leaYe much room 
for improvement. The arched dhmcrahs, although possibly cool in the hot 
weather, are often dark and ill-ventilated, and few are fitted with 
windows. The single room, 10' 10', serves as kitchen, store room, 
living and sleeping room. As cooking must be done either in the room 

·or in the arch eel vemnd8ch in front and ventilation iH usugJly defective, 
the inner walls quickly become coated \vith smoke and soot. When 
cllimorahs are erected. hack to hack as is sometimes the ease, the.se defects 
arc furthrr a.ggravated. The classes from which the miner.-: are drawn 

• are ac1:ustomed to build their village homes neither in long lines nor in 
rows of rooms arranged back to back ; on the contrary e:>,ch family has 
its inclividua.l hut with a :o;mall enclosed space which enr-;nres some degree 
of privacy. In some of the newer types of colliery honses 1ve sa1v, vcnti
htion anr1 lighting m"re reasmwbly satisfactory, hut \\ iwlows ~~ere 

.. seldom provided. \V e consider that in all new houses both tt 1vindow 
and r-oof ventilation should be provided. On one colliery small blocks 
of two to four houses have been recently constructed ; each house has its 
compound wall and courtyard or private verandah. These partitioned 
units are not only more in conformity with the customs and desires of 
the miners but sPcure good natural light and ventilatiw1, ancl we recom
mend a more extended use of this and similar types. It should be easier 
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to find the lessnr flitoR o;ufiiciont to ucco1mnodate those small blocks of 
houses thnn thn larger sites required for long barmck lines. As electric 
power is nvailahle on most of the collieries, it might be possible, without 
undue oxpewlitnrc, to erect Htandanllights in and around the house lines. 

Prevention of Overcrowding. 

To the great :influx of lahour and the deficiency of housing n.c
eomiHodni.ic>Jl at cel'tain pel'iofl:-; o( 1;]w yen.r is added overcrowding. This 
is further inLeu:->ifiod lq tho custom of gangs of 0110 class crowding to
gether i11 tlJC rooms of one Lloel< rather tlm11 occupying room,; in :;epara te 
or distant blocks, a tendency which it is always diinc11lt for employers 
to overcome. JL as was indieal:t>d to liH, thnrp is the fttrther diffieulty of 
wul'kers on difit'reu(; :-;hifL:-; delihemt<•ly a]]([ of choie<~ occupying one set of 
rowns n.lLt•e.nn.Lt:ly, nvcJJ wJwn ot;hor,; are lying Vit.eani;, tlw Hoard'R h.ealth 
st.aff should take every poRHihlt• c;f;op t.o prohihit; Rtwh oeem-renc<:R. 

Sanitary Arrangements. 

Sanitary arrangements in the mines houi:iing ar<•as are hy no 
means satisfactory. Latrine accommodation iR in:tclequat<>, and there is 
room for an increase in hathir1g and washin{.!; placeH near the lineR, most 
of the popubtimt Hsing Hurfaee tnnks for theRl\ pm:po:oeH. Even if the 
provision of washing aud bathing places in individual housec; is not 
practicable, it should be possible to extend the practice of cm>tain 
employers who have builL simple strueturos for sueh purposes in the 
vicinity of each block of houses. Fitted. with tap:-; and providPd with 
drains to remove foul water, these would add gn'atly to the amenities 
>f life for the miner. A more gerwral constrnetion of latrines of typos 
approved by t.lH, Boards of Health and Welfare should also be put 
in hand, and sufficient numbers to meet; tlw need:-; of both sexes erected 
at suitably convenient distancp:,;, Whore pipe<l wat<•r is available, 
flush-out H<·phe-tank latrines Hhould be ii1stalled in preference to other 
types. 

Moratoria. 

0'\ving to financial depression in the coal industry, the Boards 
of Health have unfortunately found it impossible to insist upon close 
adherence to the standards laid down in their bye-laws. The Jharia 
Board, for example, has granted moratoria mmually since 1926, so that 
since that date the carrying out of definite programmes has been in 
abeyance. Standard specifications, however, have been adhered to 
in the case of new com;truction and also in the IecmHlitioning of houses 
which have fallen into such a state of disrepair as to require rebuilding. 
'['he complicated system in force in the Jharia area of issuing licence 
forms of different colours for different gmdes of housing accommodation, 
in our opinion, should be abolished forthwith. We believe that the 
system is overweighted with forms, and at least some of these licences 
have been used for the purpose of postponing urgently required improve
ments. Even during the moratorium, regular programmes of const.ruc-

,tion and reconstruction have been carried out on some collieries, so 
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that the immediate cancellation of some of these licences vmuld compel 
the more backward ones to take early cognisance of the defectiYe acr·c~-a.
modation provided for their employees. 

Giridih Mea. 

In the Giridih mines area ·workers and staff are provided 
rent-free accommodation. Formerl v the workers built and repaired their 
own houses with materials supplied to them by the management. In 
1921, however, this practice was discontinued and repairs to houses 
were done departmentally, as t.his was said to be more efficient and les:o 
wasteful of material. Arrangements were made to improve the housing 
accommodation in 1924-25, and so far over two lakhs of rupees hav-e 
been spent in demolishing a large number of inferior houses and replac
ing them by new on0s. 'l'he number of rooms allotted depends on 
size of the family. Tvvo typ<:;s of houses have been constructed. on€ 
with a 11ucca concrete roof and the other with a tiled roof. The miners 
prefer houses of the latter type but, though they are cheaper to construd1 

the annual cost of repairing them is heavy. W c discuss later the adva:12· 
tagcs of permitting employees. to build their own houses .. and, whil.e 
we appre0iate what has been done by the employers in thu; colliery 
area, we are not certain that the change of policy made in 1921 was r;. 
wise one, and we recommend that it be reconsidered. In this areu., as 
in other mining areas, improvement schemes have been di;;continu~d 
temporarily owing to financial stringency, and much remains to be 
before a satisfactory standard of housing will exist over tl1e whole field. 

Metalliferous Mining Areas. 
Some of the accommodation in a number of the metalliferoua 

mining areas is stated by the Chief Inspector of Mines to be " deplorable ''. 
This is no doubt partly due to the temporary nature of the work and the 
migratory character of the labour. But these are inadequate reason! 
for leaving the workers unhoused or for providing mere temporary 
shelters without any of the other amenities associated with decent 
accommodation. An important exception is to be found in Namtu 
where the Burma Corporation has provided rent-free houses for all its 
employees. The house lines are built of ma.t and thatch ::md the rooms, 
12' >: 10' X 10', accommodate four men each, whilst married couples are 
given special rooms. Adequate water supplies, drainage and sanitation. 
are also provided by the Corporation. We recommend that other mine
owners should build houses of a more suitable character and that 
more attention be given to the provision ofwater, drainage and latrines, 

Yenangyaung. 
As an illustration of what might be possible in mining areas1 

we would refer tQ the accommodation provided for its employees by 
the Burma Oil Company at Yenangyaung. The Company has lai.d 
out a number of villages with wide roads and open spaces and with a. 
garden attached to each house, and the likes and dislikes of the different 
races and classes of worker have been taken into account in preparing 
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designfl. Refore construction hegins, all plans are approved in 
respect of health requirements Ly the medical staff, and adequate 
water SUlJplies with standpipes, washing places and sanitation are also 
provided by t.he management. As a part of the Company's general 
welfare activities, which are in charge of a full-time welfare officer, 
prizeH are offered for the best kept quarters and gardens. 'l'he Oom
JJany lwlieves that the efforts of the occupants in these directions not 
cmly redueo tche cm;t of nutillt<tining i;he houses but help to raise the 
standard of living, and we were impressed with the results which had 
been obt:tined. On the other hand, the principle of housing numbers 
of' ,;ingle' men in long barraek rooms, such as we saw at Yenangyaung, 
is ~" k:~s h:ctl)PY one, even when the accommodation, as in this ins
-':anr·t•, is wrll built a.nd maint.n.ined in an admirable state of cleanliness. 
It is pi'olmhlt\ tha.t the work(\l'K themselves would prefer rooms each 
capable of a(:eommot1ating not xnore than four to six individuals, 
as under such :-tn tnra.ngemcni; the men eould exereisc some selection in 
respect. of their room companions and would have a greater degree 
of privacy than under the barrack scheme. In our opinion future 
construction of quarters for 'single' labourers should he arranged on 
this pla.n. 

J amshedpur. 

The r·rsponsibilit.y of employers varies to some extent with 
conditions and loca.lit.ies. 'l'he foundation of an industry in a new and 
hitherto undeveloped area give!'l rise to eircnmstances under which, this 
Jresponsihilit,y nnmt neeeRsarily lie, in t.hc first instance, with the em
ployers. Thltt. position has been largely accepted by such firms as the 
'rata, Iron a.nd Htecl Oompn.ny and the Tinph1te Comp:my in .Jamshedpur. 
The former ha.s erer:ted nearly 5,000 houses which are rented to its 
employees, and the la.t,tm· bas built. 32G guar.ten:1 ·whieh aecomm<;>date over 
41 per cent of its labour force. As it will be some time before housing 
accommodation for all the workers ean bB ;>upplied, other schemes have 
been introdueed in order to eneoura.ge workers to build their own houses. 
The Steel Oompmq grnnts lo!tn,s at 3% fm· this pmpose, for kachcha 
houses t.hree mm1ths' wageB being advaneed without bond and being 
repn,yable in twelve monthly instalments. For p'uccu houses, loans are 
granted on n. mortgage syRtem and arc limited to 15 months' salary and 
half t,he estimated eost of the building, wbilRt they are recovered in easy 
instalments within a maximum pei'iod of 5 years. The total loans out
standing on :nst March 1929, amounted to B.s. 2,02,967 and the number of 
houses built uwler the two classes WArtJ l ,mo and 40 respectively. In 
addition, 5,G60 houses have been built in b~tsters by the workers 
themselves at their own cost, but according to an approved lay-out on 
land prepared for building purposes. Many of the streets are lit with 
electric light and in a few years the company hopes to have a complete 
system of street and road lighting. Piped water is supplied except in some 
of the bustees, and a complete underground sewage system has been 
provided. The Tinplate Company also advances loans to its workers 
to enable them to build houses for themselves. These loans are limited to 
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sums ·which can be repaid in ten months, and construction is supervised 
in order to ensure good design and the use of good materials. 
\Ve consider that ample scope exists for a wider use by employers of 
these methods; they are applicable to many industrial areas in different 
parts of the country. 

Railway Quarters. 
The Railway Board has laid down that its general policy is to 

provide quarters where, for special reasons, it is necessary to do so, and· 
where conditions are such that private enterprise does not adequately 
meet housing demands. Railway administrations can acquire land 
for building schemes under the Land Acquisition Act, and we were inform~ 
ed that every endeavour is made to secure sites situated in healthy locali
ties. Expenditure up to 1st April 1929, was Rs. 24· 81 crores, while the 
expenditure during the 4 years ending 1st April 1929, was 4·85 crores and 
the next two years' programme contemplates a further expenditure of 2· 
crores. Even so, considerable numbers of the railway staffs are not pro·· 
vided for, and these live in rented houses owned by private landlords. At 
wayside stations only a very small proportion of the staff is not provided 
with railway quarters, and all staff employed on construction projects are 
housed in temporary quarters especially erected for the purpose. Tlw 
available accommodation is fully utilised, although ga.ngmen recruited 
locally prefer to live in their own villages. Rent is charged except in the 
case ofthe lowest grades who are normally given free quarters. Generally 
men who are liable to be called upon at any time without notice are also' 
provided with free quarters and, where an employee is entitled to free' 
quarters and none are available, a house rent allowance is given. 
Up to the present, as a general rule workshop staffs have not been 
given quarters as most of the workshops are within reach of large 

. towns. On some railwa.ys, however, a proportion of the workshop staff 
is provided with houses owned or leased by the railways. The Burma· 
railway administration states that 78% of the workshop employees at 
:Myitnge and 38% of the locomotive shop staff at Insein arc so housed. 
On the Bombav Baroda & Central India Rai.lwav 92 q1.mrt0rs h:we been 
provided in Bo~1bay for the lower paid worksho1; sta.H ,mel arrangernents 
have been made to lease from the Development Department certain 
chawls at W orli to >Lecommodate another 100 workmen. Provision also 
exists for housing a large percentage of the wod:;-;hop employees 1~t 
Khargpur by the Bengnl Nagpur Railway pnd at Go!den Rock, Tricln
nopoly, by the South Indian Ra.ilway. The Bengal ;md North Western 
Railway have a colony at Gorakhpur for men employed in the wOTkshops. 
The Railway Hn:ml lns recently reviBed its policy in tP iltr 
grant of free quarters and rm~t on state-aided ~·ailway-s:. Under the 
new policy all future entrants, except men in inferior service, will have to 

_ pay rent. Further, each clasB of quarters is pooled, and rent is assessed· 
and levied at a rate ca.Iculated to yield not less than 4% on the capital 
eost of 0ach claB.s, i"Xelurling cost of Janel. ThiB percentage represents 
interest <md co:;;t.s of maintenance onl_y, aml depreciation charges will be· 
met from gc;neral railway revenues. In actual pra.ctiee the rent charged 
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varies from ~) to 10% of pay, but on different milwa.ys it is estimated in 
different; ways, sometimes on a floor space basis, at other times on the basis 
.of tho employee's wage. No sub-letting is allowed but, where there is a 
shortage of quarters, tlie tenant sometimes shares his quarters with 
another railwrq employee. · 

Scales of Accommodation. 
The seale of accommodation varies on different railways, but for 

the lowest grarlm; of worker the standard is u:·mally one room of 90 to 100 
square feet, a verandah of 4.0 to GO square feet and a courtyard about 100 
to 1:20 square fnet. On certain milways the older types did not include 
.courtyards, but we were informed that stops have been taken to add these 
in nwst eaRm;. Om, of the heRt types we have seen is at Golden Rock, 
Triehinopoly, wh(;re Ow N011th Tndia.n Ha.ilway har-; a.dopte(l a new design 
whic/1 provid,;.s for :1, room of 151) r-;1pmrn font, n kitchnn, courtyard and 
wa;-;!1 ing phcn. ]ror ~-;k ilkd. artir-;:ws on tlw Kalnn railway, the usual type 
ineln(IPK two rooms with a total arrm of HlO to 220 square feet and a 
vera.mlah of 40 to 50 square feet. On the Bombay Baroda and Central 
Jndia Hailwn.v the artisan hour-;e is of an improved type, containing 
mw main room, a eourt;ynrd, a verandah and a kitchen. Superior 
qnm:iel'K aT\' prov.i(lel'l with individual la.trinor-;, but for lower grade 
.quarters hloek~ of latrinnr-; are provid(\(L at a snitahle distance 
from the howws. Ali milwa.y m:nw,genwnh; are agreed as to the 
bnnoficial f•fhwts on tJw worlwrs of improved housing conditions. 
Designs of statl' qnartN·s, though standardii:!ed as much as possible, 
.are colt;;ta.ntly !wing alkr(•(l to Jllp(•t. thn growing demands con-
1weted with rising c:tandards of living, hut many of the older types 
of \'xisting huildingr-; rnqnirn to be rnplaccd by housos more in keep
ing with modrm. staudard;;. In r-;pitn of the largo expenditure and the 
.continual endea.vours t.o co11.:otruet additional :wcomrnodation in accord
ance witJt n. JH'(;-arTangr•d progmmtncl, there is still-a dearth of quarters on 
most railways. Whilst l'<'cog11iHiJ1g that financial considerations enter 
largely into Ow problem, we hope that the Railway Board and the ad
miHiRtratimtR will he able to arrange for increased provision of houses as 
l'apidly as po:,;Rihln. We were much impresRed hy the improved lay-out 
,and the generous accommodation provided in some of the more recently 
.ereetcd railway colonies and partieularly at Golden Rock, and we are 
snti:ofied that continued expenditure in the same direction will prove a 
sound invefltment from every point of view. At the same time, we 
consider that in the past too little regard has been paid to Indian pre
fpren('(•>< in thP ronRtrnf't.ion of railwa.v honRing. The standard blocks 
9f hri('k quarters to he seen near most ~tations, 'even in rural areas, have 
.a depressingly foreign appearance and can hardly be regarded as homes. 
'We suggest that in future schemes the importance of building as far as 
possible in consonance with good local traditions should not be over
;looked. 

Isolation in Industry. 

There is one feature of these somewhat isolated colonies which 
,deserves attention. It is in many respects desirable to build such 
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colonies somewhere in the vicinity of estabiish.ed towns, so that 
there may be opportunity of contact with others living in a differ
ent environment and in different spheres of life. When a community, 
employed almost wholly in one industry, such as those at Khargpur 
and at Jamshedpur, is segregated far from <Yther communities and cut 
off from outside interests, an introspective attitude gradualiy forces 
itself unon the residents and a warped mxtlook on life tends to develop-
As a r~sult, these isolated communities only iloo often become active· 
foci of discontent and disruption, even where general conditions of life· 
are of a higher standard than those to which the members of the com
munity have been accustomed. This psychological factor should be 
taken into consideration in planning for future developments of this
kind. 

Local Self-Government. 

The creation and development of industrial enterprises has in' 
some cases necessitated the leasing of extensive areas by employers and the
provision of services, such as water, sanitation, housing, roads, lighting, 
etc., which under normal conditions are usuafly provided by local author
ities. In some of these industrial areas there is a large resident population, 
at Jamshedpurfor example it is well over 100,000. So far no attempt has 
been made to institute a system of local selfgoverhment such as obtains in 
other pa:rts of India. In the notified area a committee has been constituted 
of representatives of the two large industrial companies owning the works 
situated in the area, but the resident population is not required to pay taxes 
in respect of the services provided. At the Khargpur Railway Colony on 
the Bengal Nagpur Railway and at Golden Rock on the South Indian 
Railway, the administrations h~ve provided for the establishment of 
colony committees acting in an advisory capacity. These committees 
are composed of persons of wh<Ym some ate nominated by the adminis
tration and others elected by the resident population. At Khargpur · 
the colony committee levies a conservancy cess upon the residents. 
The principle of local self-government has been accepted in India, and we 
believe that in these special areas developments in this direction are 
required as a means of developing a sense of responsibility amongst the· 
inhabitants. We recognise that, where the employer bears the full cost 
of providing services essential to the well-being of any community, the 
facts of the case demand that an effective limit to the powers of any 
authority administering such area should be provided. We recommend 
that Government should give continued consideration to the problems· 
created in these special areas with a view to devising a system whereby 
the principles of local self-government may be applied. 

Responsibility of Municipal Councils. 
One f::.ct which stands out from the outline we have given is that 

the action taken by the parties concerned-employers, Government 
and local bodies--is in inverse ratio to their responsibility. Employers 
have done most ; municipal councils least. The latter are primarily 
responsible for the health of their citizens, and that responsibility cannot 
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he discl1arged in the industrial cities unless a vigorous attempt is made 
to improve housing. We are not unmindful of the difficulties in the way 
.c,f municipalities. Their reson1·ces are limited and the raising of fresh 

- - t.itxati(m, particularly for the houRing of the working classes, is not a 
simple task in present conditions. The inaction of most municipal 
f'omwib reflects, we £ear, only too accurately the apathy o£ the bulk of 
the electors, and this apa.!ihy would, in many cases, become active opposi~ 
tion if taxation wme enhanced to finance housing schemes. Further, 
m1mieirmliticr> lmve been ill-equipped on t.he exeeut1ve side for attacking 
sud1 large and complex problems as those involved in the construction 
oJ houHes nn a large scale; where they have constructed any houses, 
their cJiort:-; have been coneentrat(~d on their own employees. Again, 
it has to be remembe.t:ed that the conception that the provision of 
good housing ir-; a duty of the community is a comparatively new 
o1w i11 m1y eonntry, and it would be unreasonable to lay stress on. 
the failure to accept it in past years in India. ·we have, indeed, 
littln desire to dwell on the past and would rather concentrn.te on 
what. i:-; poRsible in the future. But we must observe that, quite apart 
from the failure to formulate and execute a constructive housing policy, 
municipalities have generally failed to use their existing machinery 
.and powers to control the lay-out and erection of new buildings. To-day 
the erection of houses, which are no better than the existing ones and which 
in many cases are adding to the eongest.ion, is being generally permitted. 

Responsibility of Governments. 
WhilHt the primary responsibility, as we have shown, rests 

.with munieipal authorities, they are entitled to look for expert advice 
nnd RtimulnR from Government. It is true that, with the introduction 
of the reforms, Govemment ha8 been dcprivcil of effective power8 for 
guidiBg the progress of local self-government, and the Indian Statutory 
Commission has already called attention to tho" grave error" that wn.s 
committed in failing to realise "the need for control by the provincial 
Gnn·rmnents over local self-government authorities ". But we {eel 
emnpclled to express the opinion that many exi;:;ting difficulties could have 
bel'n avoided if the development of industrial areas had been given more 
consideration at an earlier stage and if, from the begitining, it had been 
m.ade clear that disorderly growth would not be tolerated. 

Responsibility of Employers. 

Although the main responsibility for housing policy lies with 
Government and the local bodies, industrial development has without 
doubt enhanced the difficulties of the housing situation in numerous 
n.Toeas. Many employers have realised the necessity for action, and in 
fact have carried out the great majority o£ the housing schemes so far 
put into operation. Some of the admirable schemes described show 
what can be done where the desire to effect improvement exists. 
These have effected a great improvement in the standards of health and 
well-being of their fortunate occupants, whilst employers must also have 
realised the economic advantages obtained from more contented labour 
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forces, through an increased efficiency and consequently a greater capacity 
for output. It is obvious, however, that so far only the fringe of the 
problem has been touched. With the best intentions industrial concerru 
have been unable to provide for more than 10 to 40% of their 
employees, and it is unlikely that even the most prosperous industries 
could house all their workers without the active assistance, hoth finanr,ial 
and otherwise, of Government and municipal authorities. It mnst also 
be remembered that the accommodation provided by employers is in 
most cases given rent free and, even where rent is charged, a direct 
economic return is seldom obtained on the capital outlay. 

Co-operation. 

Important causes contributing to the present situation are the 
lack of co-ordination between the parties concerned and the apparent 
doubt as to where the responsibility should lie. The efforts ma.de by 
some employers seem to have encouraged a tendency to leave the 
whole problem to them, whilst some municipalities tend to look to 
Government to raise, from the people as a whole, funds which should 
be found locally. The position demands immediate attention, not only 
from Governments and local authorities, but also from organised industry 
and the public, since all are deeply concerned. We consider that, in the 
first pla0e, every provincial Government should take the initiative by mak
ing a smvey of its urban and industrial areas in order to be possessed of 
exact information as to their most urgent needs. Each Government 
should then arrange for confereiwes "'ith all the interested parties in 
order that decisions could be taken in regard to practicable schemes and 
the methods by which their cost could be shared. We support the re· 
commendation made by the Indian Industrial Commission that local 
authorities should be responsible for the proper development and lay
out of industrial areas and for the provision and maintenance of proper 
sanitary conditions. We believe that many industrial concerns would 
be pre-pared to co-operate with the authorities in schemes in which the 
financial burden was shared. ·where suitable Government land is avail
able, we thinJc that Governments should be prepared to sell or lease it to 
those who agree to build houses within a specified period. The fact that 
many employers have already spent large sums in providing decent 
houses for their own workers suggests that this method would succeed, 
for it need not be anticipated that in the future employers will pro\'e 
less public-spirited than in the past. In order to encourage their activi
ties in this direction and to relieve them of at least part of the burden 
they have assumed, we consider that Governments should announce their 
willingness to subsidise, in this or in other ways, housing ad
vanced by employers after these have received their approval. Such 
action neither removes responsibility from the Government or from public 
authorities nor prevents them from taking independent action. At the 
same time it would ease the burden, particularly in the smaller industriaL 
areas, and would promote that combination of public and private effort 
without which it will be impossible to make progress. The whol'8 
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question depends primarily on whether Government is able to assist, for 
the cost involved is the crux of the whole position. 

Government Action. 

We have already stressed the necessity for the formation of a 
}linistry of Health in each province and for the passing of a comprehen
eive Public Health Act. By the passing of suitable legislative measures 
Go,~ernment would find themselves in a much stronger position to deal 
with the present impasse and would be able to enforce action on local 
authorities who were unwilling to respond. For the control of housing, 
the Ministry of Health should lay down minimum standards in regard 
to floor and cubic space, ventilation and lighting, and these standards 
shonlfl be incorporated by all local authorities in their building bye-laws. 
The provision of water supplies, drainage systems and latrines for work
ing class housing schemes should also be governed by regulations drawn up 
by tlw Ministry. Without these necessary safeguards, new housing 
schemes WOllld speedily reproduce the very conditions they were intended. 
to remove. The preparation and issue of model bye-laws by the Ministry 
of Health would be of great assistance to local authorities, and Govern
ments should insist on their adoption, with modifications necessitated by 
local conditions, within a specified period. In order to assist employers 
and others desirous of building working class houses, Public Health De
p:Lrtments should also prepare plans, with approximate costs, of different 
types of houses, and be available for advice, thus preventing expenditure 
on schemes which do not conform to recognised health standards. 
We suggest that, in future, type-plan.s should provide more than the 
~ingle room which for so long hn.s been considered adequate for the· 
.axernge worker. The addition of a small room for storing utensils and 
for cooking and washing should be considered a necessity rather than, as 
jtt J!resent, a luxury, and a verandah in front would give the worker and 
his Lt.mily the much appreciated privacy so seldom obtained at present . 

. Simila.rly, plans of approved types of latrines should be made available, 
a.nd no housing scheme should be considered complete unless a sufficient 
:nmnher of sanitary conveniences are included. 

Town Planning Acts. 
Consideration must now be given to some of the additional 

legislative measures which Governments might use to secure further 
adYance. The Town Planning Act is a British legislative measure which 
has proved of considerable value in the development of housing schemes. 
So far, the Madras Presidency is the only province which has placed such 
an Act on the statute book, but apparently there has been considerable 
reluctance on the part of municipal couneils to make use of the 
powers conferred by it, whilst the Provincial Town Planning Fund, the 
creation of which is provided for in the Act, has not yet been constituted. 
It is true that extension schemes have been planned in Madras City and 
in one or two other towns ; in seveml municipal areas civic surveys have 
been tonsidered or undertaken, but so far little or no amelioration of the 
hous]ng conditions has been effected. If the present Act is ineffective, 
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the earliest opportunity should be taken to make it an adequate weapon. 
In Bengal and Bombay Presidencies particularly, Town Planning Acts 
a.:re urgently required and we believe that in ot4er provinces this form of 
legislation would be found useful. These Acts should provide for the 
acquisition and lay-out of suitabie areas for working class populations 
and for the opening up and reconstruction of congested and insanitary 
a.reas. Schemes approved by the Ministry of Health should be eligible 
for Government grants and loans. Other sections of the same Acts should 
deal with the " zoning " of industrial and urban towns, whereby in 
future the erection of new factories or other industrial concerns can 
be prohibited, except in areas specially allotted for industrial develop
ment, and other areas can be reserved for industrial housing schemes. 
The principle of zoning has been applied with advantage in other coun· 
tries and its early application in India would prohibit for the future the 
haphazard growth which has so much enhanced town-planning diffi· 
culties. Other provinces might well follow the example of Madras by 
appointing a Director of Town Planning so that expert advice might 
be available, not only to local authorities, but to leaders of industry. 

Improvement Trusts. 
In some of the large centres such as Bombay, Calcutta and 

Rangoon, Improvement and Development Trusts have done valuable work 
in opening up congested areas, in re-planning those under reconstruction 
and in preparing new areas for housing schemes. Such bodies are usually 
provided with full powers to acquire land for these purposes, but so far, 
except in Bombay, they have attempted little in the way of providing 
working class housing. Apparently, private individuals and local autho-
rities were left to provide the houses after sites had been prepared. The 
re-planning and rebuilding of some of the smaller slums can be dealt 
with in this manner, but we consider it to be the duty of every Improve
ment Trust to provide housing for the working classes and recommend 
that this should be a statutory obligation. The Cawnpore Improvement 
Trust and the Rangoon Development Trust are two examples which may 
be quoted in support of this reconnnendation. In both these cities the 
Trusts have done admirable work in opening up and developing areas 
suitable for housing, but there is some reason to fear that one result of 
their activities has been to increase overcrowding, particularly in those 
&reas where congestion was worst. Moreover, in certain cases there 
seems to be lack of co-operation between Municipal Councils and Im
provement Trusts. It should be possible for the latter to provide land, 
roads, sewers and sanitary conveniences for new areas where loaM 
have been raised, but the cost of street lighting and water mains 
should be met by the Municipalities in the same manner as for other 
areas within municipal limits. So far as existing slums are concerned 
Municipal Councils need not acquire the land as they have the powet- to 
condemn houses unfit for human habitation. Improvement Trusts can 
acquire a whole axea, develop it and lay it out. These different methods 
are applicable to different cases, but we believe that progress will only be 
made possible when these bodies co-operate whole-heartedly with each 

11 
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other and with Government and employers, each bearing its own share 
of the burden. As regards the housing situation in Bombay, it is worth 
cot1sidering whether action should not be taken to condemn the old in
sanitary chawls in the mill areas in view of the fact that alternative 
accommodati'm has already been provided. This would receive addi
tional justification if the improvements we have suggested in respect of 
tlw newer chawls were carried out before the demolition of the older ones ; 
efforts might then be made to encourage particular communities to 
migrate. We have been informed tha.t the question of establishing an 
Improvement Trust for Howrah, with similar functions to the Calcutta 
Improvement Trust, has recently been under consideration. The task 
of improving the housing and health conditions in this municipal area is 
so heavy that we have no hesitation in expressing the opinion that the 
establishment of such a body is a matter of urgent importance. The 
industrialisation of this town has developed to such an extent that there 
can be little doubt that the sale or lease of new sites on acquired land 
would bring in a considerable annual income, although here also assist
ance would have to be given by Government in the form of loans. No 
Improvement Trm;t can be expected to finance schemes of the magnitude 
of those required in towns like Howrah, Ahmedaha.d, Cawnpore and 
Rangoon without being possessed of an adequate annual income. If an 
Improvement Trust is properly organised, however, it should not he a los
ing propoRition, although it naturally requires initial financial assistance in 
the form of loanH. We were particularly struck with the position in 
Cawnpore. Here the 'l'rnst, although it could acquire land for improving 
roadR and for dr·iving through new roads, was apparently unable to ac
quire the adjoining land, the value of which was greatly enhanced by its 
effortR. 'l'he effect was to enrich the slum owner, who contributed nothing 
to the improvements, while the 'rrust was deprived o£ a valuable source 
of income. W c recommend that in all cases Improvement Trusts and 
similar authorities should be placed in a position to recoup themselves 
from the enhancement of land valnes which results from their efforts. 

Land Acquisition Act. 

We reeeived considerable evidenee indicating the serious diffi
culties experienced in connection with the acquisition of land for 
housing schemes initiated either by local bodies or by industrial 
employers. In a number of instances brought to our notice land emi
nently suitable for the development of housing schemes had been held 
at ransom by the owners, fantastic values being placed upon it as a 
result of the construction of factories and other industrial concerns 
in the neighbourhood. The Land Acquisition Act gives powers to Gov
ernment to acquil'f\ land only when, after enquiry, it is satisfied that the 
land is required " for the construction of some work " and that " such 
work is likely to prove useful to the public ". What is or is not likely to 
prove useful to the public is a matter which rests entirely with the local 
Government. These powers are apparently intended to cover a. larger 
variety of objects than those included in the definition of "public utility" 
contained in the Act of 1863. In practice, however, they are rarely put 
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into operation ; and, judging from the pmposes for which they have been 
used from time to time, there appears to be considerable uncertr.inty 
as to the class of cases to which they should properly be applied. Several 
applications from large industrial concerns in Bengal lu1,ve been rejected 
within :recent years, because Government was advised that these' did not 
come under the definition laid down in Section 40 of the Land Acquisition 
Act. In their report the Indian Industrial ·Commission recommended 
that the local Government should acquire land compulsorily from pri
vate persons on behalf of an industrial concern, if certain conditions were 
satisfied. Discussing the question of industrial housing, the Commission 
also recommended that Government should use its power to acquire land 
on behalf of employers for the housing of labour subject to certain safe
guards and that, at the cost of Government or the local authorities, land 
might also be acquired and leased to employers at easy rates for the 
same purpose. We consider that, where employers are willing to cons
truct houses for employees, they should be assisted by Government to 
acquire the necessary building land, provided that the schemes have 
the approval of the Ministry of Health. We therefore recommend that the 
Land Acquisition Act be so amended as to provide that the housing Q£ 
labour shall be deemed to be a work likely to prove useful to the public 
and that the definition of " Company " be so modified as to include in
dustrial concerns owned by individuals or associations of individuals. 
These modifications do not seem to us to involve any change in the 
principles of the Act. 

Cheaper Types of Houses. 
Some of the type plans used by employers and others seemed 

to us to be unnecessarily expensive and, as it is of first importance to 
conserve financial resources, every effort should be made to evolve 
cheaper types. Acceptable designs will naturally vary from place 
to place according to the customs , of the people, but experiments 
with different plans and materials cannot fail to prove advantageous. 
We have in mind the experiments carried out by the Bmpress Mills in 
Nagpur under the supervision of their welfare officer. ·There it has been 
demonstrated that two-roomed houses of suitable size, with adequate light 
and ventilation, can be constructed at a cost of Rs. 350 per unit. The 
development of schemes of these che~J,per types would make the provi
sion of decent workers' houses a much less remote contingency than 
it otherwise seems. In order to stimulate interest ·and to explore 
the best types, Government might consider the possibility of offering 
prizes for plans and specifications of WOl'king class houses, costing not 
more than a fixed amount. 

Co-operative Building Societies. 

A housing society on co-operative lines is being started by the 
management of the Calico Mills in Ahmedabad, the workers' share of 
the cost being advanced by the Company. Generally speaking, however, 
few attempts have been made to use co-operative building societi~s as ~ 
means to provide additional housing for the working classes. An 
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approach to tJw question along thr,se lines would not only provide sani
tary houses ilnrl rf'movc congestion, but foster thrift and self-reliance 
among the workers. :B'or examplf', Governments and local authorities 
could encourage the formation of co-operative building societies by per
mitting ;recognised Hocieties to build in areas already laid out and pre
pared for housing ::;chemes. Employrrs willing to improve the housing 
conditions of tht>ir own workers might, also assist in their development by 
granting loans, by giyjJ)g su bsidiPB or by them.<>elves carrying out part of 
the work of c<•n!-li:l'ltdion. Thr hPRt reRnlts are likely to be secured by 
joint action. 

Erection of Houses by Workers. 

When Rtlitable areas are cleal'('d, provided with sanitary re
quirenwnts and water HU pplies, nnd the land made ready for building, 
the public auUwritv ~ree;ponsihln might build plinths and then lease out 
the sites to worker1-1, ywnnitting tlwm to erect houses to their own design. 
under thr: minimum of fmpcrvision. A certain degrcr: of supervision is 
essential in such eae;ee;. We found a scheme of the kind whc1~e lmms were 
made to workers for the building and repair of houses, but no control was 
exercised regarding capacity, dimensions and materials, so that prevail
ing.,bad conditions were perpetuated. We suggest that such schemes 
would he great.ly improved if specifications were incorpomted in the 
agreement tm<ler whieh a loan iR mad0. Under similar arrangements 
it migp.t alRo be pose;ihle to provide houses for workers on a hire-pmcbase 
.system. We were impre,;::;e(l with the possibilities of the scheme on 
these lines evolved by the Empress Mills in Nagpur, and we !:mggest that 
a wider liS<~ of this method might be considered by public bodies and by 
employers. On occasion it might be possible to open up land and permit 
workers to con.struet their own dwelling.s on plinths provided by the 
local authority, hut here also municipal health departments should 
effect general supervision and insist on compliance with minimum re
quiremente;. A e;imilnr scheme has been put into actual practice 
in Jamshcdpm. Uoads have been laid out on an hexagonal plan 
in such ~t way as tC! leave abundant open spaces, and plinths are 
provided on sites arnmged in groups to meet the customs and desires 
of different communities. This plan is only possible where building 
land is plentiful, but it is one which incorporn.tes features with which the 
workers are familiar and is, therefore, the more likely to meet with 
success. Provision has· been made for schemes of th~ same kind by 
several railways. Subordinate staffs are allowed house-building advances 
amounting to 12 months' pay to enable them to build houses for them
selves, ThiR facility, however, is not utilised to any great extent because 
of transfers and very rarely is it used by the lower-paid staffs. 

Workers' Outlook. 

We are aware ofthe workers' present shortcomings in respect of 
sanitary habits, but we feel that little attempt has been made in the past 
to assist them in reaching a higher standard. It has been suggested 
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to us that the Indian worker is generally contented with his lot and views 
with suspicion any attempt to improve his circumstances ; but the keen 
competition which takes place for any vacancy in the houses prov-ided 
by employers indicates that his desire for a sanitary and decent house 
and au improved standard of living is greater than is generally realised. 
There is also evidence that he is willing to pay somethingfor decent 
quarters. Although verandahs and courtyards are rarely found, exoept 
in the organised settlements, the general preference of the worker is 
for the type of house where such additions are available. The verandah 
affords shelter in the hot weather and the rains, and, being open on at 
least one side, enables the worker to live a partly open-air life. The 
courtyard ensures privacy without the denial of fresh air and sunsJ:tine, 
and the two together help to some extent to reproduce village charac
teristics. One of the Cawupore schemes for the betterment of housing 
conditions took due notice of these predilections and to tha.t extent, 
if for no other reason, is deserving of commendation. , 

Action by Municipal Councils. 

The necessity for additional legislation need not delay action by 
municipal councils and much preliminary work can and ought to be 
undertaken by these bodies. In the first place, only a minority 
have so far appointed qualified health officers and this defect should 
be remedied at the earliest possible opportunity, whilst municipal 
health organisations should also be improved and strengthened. 
Secondly, all bye-laws and regulations dealing with health, housing 
and sanitation should be revised and brought up to date. Under 
the existing law the duty is given to municipal councils of framing 
bye-laws on such matters, but instances are not wanting where these 
have never been prepared, and efficient enforcement of those in exis
tenc& has rarely been practised. It should be the duty of the health 
officer, under instructions from his council, to see that all bye-laws are 
impartially and vigorously applied. In particular, all applications for 
permission to erect new buildings or to alter existing ones should be closely 
scrutinised in order to ensure that the grant of permission will not result 
in increased congestion. This policy should be pursued, not merely 
in respect of dwelling houses, but also in respect of factories, work
shops and all other buildings. It should also be possible to proceed 
with the preparation of plans for the improvement and extension 
of arer.s set apart for housing schemes ; this is of :.;pecial importance 
where existing indnstrieR an{ growing and new inrlnstries are being 
established. There is every reason for hoping that Indian industry 
will make a substantial advance in the future, and a little ;fore
thought now may prevent grave evils in years to come. We recognise 
that in all these matters progress will not be easy until the social con
science has been aroused. But. ,-.,-e believe that the presence within 
municipal councils of even a few leaders determined that these bodies 
should accept responsibility would exercise an important influence in 
making the community face the situation. 
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Conclusion. 
We do not. elaim t.o have prescribed in this chapter for all the evils 

associated with housing in the crowded urban a.nd industrial areas, but 
we believe that, by a combination of the methods we have diReussed, many 
of the worst features now in existence could be greatly improved or even 
eliminated. There can be no doubt that action is urgently necessary to 
counteract the serious effect on the health of the workers for which present 
conditions are responsible. Evidence is not lacking that part of the 
labour unrest which has characterised industrial development during 
recent years iR due to the realisation, however vague, on the part of the 
worker that his standard of living is too low and that he can never hope 
to raise that standard until his home provides him with a degree of com
fort which is at present beyond his reach. This awakening sense might 
well be used to give him a truer unoerstanding of what can he done to 
place him in more :mnii;ary smTmmdings and what l1c can himself do to 
fmther tl1at end. Much thought, energy and money will have to be 
expended before an appreciable advance can ho effected, hut of the 
nrgent 1wcessity for such advance there can be no question and every 
humanitarian instinct should eompel a nnited anrl continuous effort to 
that end. 
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CHAPTER XVI-WORKMEN'S COMPENSATION. 
The Existing Law. 

Proposals for r{'Worli:men's Compensation Act were first pub
lished by the Government of India in 1921 and met with general support. 
A committee which included persons representing the views o£ employers 
and workers met in Simla in 1922 and, with the assistance of the replies 
received to the Government of India's circular letter on the subject, 
prepared the main framework of a measure. With minor modifications, 
their conclusions were embodied in a bill introduced in the Legislative 
Assembly in that year. The bill, after being circulated for opinio:p_s, was 
considered and modified by a Joint Select Committee of both houses of 
the Indian Legislature, and was subsequently passed, with a number of 
minor amendments in the spring of 1923. It came into effect qn 1st 
July 1924. Excluding verbal corrections, the Act has been twice 
amended. In 1926 an unimportant modification was made in order 
to render possible the ratification of an International Labour Conven
tion, and in 1929 several amendments were made. These were designed 
to remedy admitted defects or to embody improvements of a non-con
troversial character. They did not involve any change in the main 
principles of the Act or in its more important features. 

Proposals for General Revision. 
At the time when these amendments were mooted, the Govern

ment of India also raised, in a circular letter, the question of a more 
general revision of the Act. They observed that the Act was admittedly 
an experimental measure, and that many of its features owed their 
origin more to a desire to minimise the difficulties attendant on the intro
duction of an entirely new~ measure than to any belief in their permanent 
value. And, in inviting suggestions for the improvement of the Act, 
they formulated a number of proposals and questions covering the more 
important pcints which arose in this connection. Copies of the circular 
and of the numerous replies which the Government of India received 
to it were suppli~ to us and have been of great assistance. 

Character of the Act. 
While the Act follows the British model in its main principle and 

a number of its provisions are directly borrowed from British legislation, 
it possesses important distinctive features. The main difference lies 
in the extreme rigidity of the Indian law. The attempt to leave ss few 
openings for disputes as possible has resulted in a code which is necessarily 
arbitrary in its operation in particular cases, but we are satisfied that, so 
far as workmen are concerned, the advantages gained greatly outweigh 
the disadvantagBs. The inelastic character of the Indian Act is 
specially marked in respect of the scales of compensation, and w.hile we 
consider that these scales should now be modified, we regard it as 
important that tl'e existing precision of the scales should be oonservcd. 
Another feature of great importance is the reservation of the settlement 
of disputes to specially appointed commissioners, who are entrust
ed with wider powers than those granted to civil courts, and 
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whose procedure is speeially prescribed. From their decisions an 
appeal is possible only in particular cases, and to the High Court alone. 
In a number of otl1er directions, whieh will be evident from the discussion 
of the details of the measure to which we turn later, the Act contains 
provisions in some eases of a novel character, designed to meet th(>,c 
peculiar conditions of Indian labour. 

Working of the Act. 
The introduction of the bill wa::; attended by considerable· 

appl'ehension; the measure wa.s one of a type entirely new to India 
and the migratory ehnracter of Indian industrial labour, the comparative 
paucity of medical and insurance Ia.eilities and the strong tendency to 
litigation appeared to raise problems which were much less serious in 
the countries on whose experience the legislature had to proceed. But. 
the fears expressed when the bill was under consideration have beel'.ll 
unrealised. The Act ha.s proved remarkably cnnooth in its operation, 
litigation ha.R been confined to most reasonable dimensionB, <md compensa
tion has been secured for a lurge"a.ml inerrasing munber of workmen with 
a comparatively small amount of expense and delay. ~o far ftf> the ad
ministrative point of view is concerned, t]wre iR nuwh to support the 
opinion of the 13engal Government that the Act has been an " unqualified 
success" and the fact that it has been largely followed in an Act passed 
in the Federated Malay States confirms the view generally held. of it in 
India. In one important respect, however, we n~gn.rd its success n!! 
incomplete for it is evident that, np to the present, workmen, and to a 

·less extent their dependants, have not taken Ju1l advantage of the· 
benefits conferred upon them by the legislnture. We shall revert later 
to this qucsl;ion n.nd merely note here that tlJC comparative paucity of 
smalli)laims nndcr· the Act has facilitated its opemtion during t,he earlier 
years and th:1t t.hiK feature cannot, and Rhonld not, he pernHtnent. 

Causes of Success. 
Such stwcc:-;s as the Aet has had must, we think, be attributed 

in the main to its ext;reme precision and to the special machinery set. up 
for its administrat.ion. But the attitude of ma.ny employers tmd of 
a number of symp~1thisers wit,h labour has been an important eon
tributOl'y cause. The larger employers, with whom the Act is at present 
mainly concerned, have generally shown great readiness to comply 
with its provisions, and have been l'eluctant to contest cases. Insur
ance organisations have been of great assistance, particularly in the large 
cities, and one of the most important employers' associations has been 
successful in operating a system of mutual insurance. On the other 
side, although the majority of trade unions have not yet realised the op-
portunities of useful work which t.hP. Aet affords, some of them have done· 
what they could on behalf of workmen ; and their efforts have been sup~ 
plemented by other sympathisers including, in at least one centre, a group 
of lawyers undertaking cases without remuneration. 

Wor._kmen Covered. 
<Passing to a more detailed consideration of the Act, the first and 

perhaps the most important question which arises is that of the persons. 
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who should be entitled to compensation. The Act, as originally passed, 
aimed at the inclusion only of workmen whose occupations were hazar
dous and who were engaged in industries which were more or less organ-
ised. Thus the Act covered workers in all but the smalh•:::t -factories; 
in mines, on the railways and tramways, on certain types of building 
work~ and in certain less important branches of employment. Power 
was given to the Goveri:nnent of India to include by notification any other
classes of workmen who ;vere employed in occupations declared to be 
hazardous : but L>oth in the notifications so isRued a.nd in the amend
ments to the schednle of " workmen " made by the legislature in 1929,
the two conditions of organisa,tion and hazardous ep1ployme11t h.aYe been 
generally observed. 

Objections to Limitations on Classes of Workmen. 

There are obvious objections on the ground of logic to both of 
these criteria and, indeed, to almof:'t any other limitation on the classes of 
workmen who should be included. The efteets of an accident upon a 
workman or his dependants hear little relation to the nature of the es
tab1ishment in which he has heen er11ployed ; the employer, unless he is 
connected with his workmen by family ties, is more likely to give com
pensation without being compelled to do so if his establishment is a 
large one. And while it is true generally that accidents are more frequent 
in organised industry than in other occupations, there are branches of 
employment which are not organised, hut which are distinctly hazardous. 
Further, the fact that an industry is not hazardous, 'i.e., that accident& 
in it are infrequent, in no way mitigates the effects of an accident when it 
does occur; if a worker is killed in a non-hazardous occupation, his 
dependants suffer no less hG,rdship because the accident was an unlikely 
one. 

Objections to Including all Workers. 

At the same time. in the conditions at nresent prevailing in 
India, there are valid obje~tions to the adoption" of an all-ernbracing 
definition of" workman". For the mere emwtment of a law giving 
all employees the rigl1t to da.im compensation would certainly fail 
to prove effective, unless some form of compulsory' insurance were 
adopted, and we do not think that, in present circumsta,nces, such a step 
is reasonably practicable. The expense of collecting premia from a 
large number of small rural employers, most of whom carry on 
their work far from any important centre, would necessitate charges 
much higher in proportion to the risks involved than those at present; 
levied from the large employers; and it would be almost impossible to 
eecure effective administration of the Act.* Further, while a universal 

*Mr Joshi and Diwan Chaman Lctll desire to call attention to a 
scheme dealing with the control and administration of \Vorkmen's Com
pensation furnished to the Commission by the General Council of the 
British Trades Union Congress and recommend to Government thD,t the 
scheme be examined with a view to its possible application in Inrlia. 
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extension of the law might have the effect of securing compensa
tion for some persons who otherwise would not receive it, we think 
the legislature should not confer rights on a largo class of persons 
unless these rights can be made generally effective. Momover, pro
vision for compensation i;, not the or1ly benefit fl.owing frorn workmen's 
compensation Iegi,;!atiou; it has important effects in furthering work on 
the prevention of aceidentfl, in giving workmen greater freedom from 
anxiety, and in rendering indw;try more attractive. But in present 
conditionH in India, none of these advantages is likely to be secured 
in many, perhaps rnost, oJ the unorganised branches of employment 
by a gmwnd extension of the htw. Finally, luwing regard to the 
large nmnbm· of possible ebinu:; under the present Act that are not 
preferred, the administrative maehinery ennnot be regrtrded as hn.ving 
hNm !\illy tnstntl as yt>t. 

A Scheme of Extension. 
\Vhih· tlwNe eon:-;idemtionR have led us to dw eonelusion that a 

gmwl'nl <'Xh·n,-,ion of thr Aet iR nol pmdioahln, tlwy do not preclnde a 
substantial cmlargemt~nt of tho numht~r of persons eovcrcd by the Aet. 
In particular, the ohjeetiom; to a whole1-;ale extension cannot be urged 
against tho inchtRion of non-hn.zardous omploynwnt of an organised 
character. Rueh an extension should involve no serious n.ddit.ion to 
the lnmkn of admini~:~t.rntion, while it wonld have the d'r<.•ut of giving 
to a large numht·r of }Wrsmls protection against the results ol' aeeidents 
which, if they are eompm:atively infrequent~, ettn cau1:1e no kss distress 
on this account. Fnrther, the Act at preRent is not rigidly eonlined in 
its scope to t.hof'n ~"ngaged in fully organised hranelwR oi" industry. It 
aimed at the inclusion of indHRtrie~-: which are more or less organised, 
but some of the <'NLabli:-;hnwnt~-: which come wit~bin ih> ambit havt- little 
organisniio11. Wt~ eous.idrr that a gradnal extcn5ion in tl1is direetion is 
desirable, p:ut;ieularly ~where unu::;na.l ha~anls are involved. To sum up, 
we conRidt·r Hwt the method of advanc:n should be to iuelude. first 
workcrR in organised bmneheH of industry, whether these are hazardous 
or not, and secondly to extend the Aet gradually Jjo workers in less 
organised Pmployment, beginning with those wl10 are subjected to 
most risk. The recommendations which follow aim at the inclusion 
of as many as possible of the first group of workers and of 
some who fall within the second group. Thereafter we consider that 
the powers conferred upon the Government of India in Section 2 (3) 
of the Act should be used to secure the gradual inclusion of further 
branches of hazardous employment. The experience so gained should 
be of assistance in determining, at a later stage, whether further large 
extensions of the Act arr: OPI'\irabl~. 

Expansion of Existing Classes. 
Applying these general considerations, we proceed to indicate 

some classes whose immediat;e inclusion seems desirable, and we deal 
first with Rome sections of industrv which are mentioned in th() Act. 
In respect of factories, the Act at· present applies only to factories as 
defined. in Sec~ion 2 (3) (a) oft he Factories Act. It thus excludes factories 
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notified by the local Governments under Section 2 (3) (b). Suggestions 
have been made to us that these should also be included. But we do not 
think that the question of the inclusion of factory workers within the 
scope of the Workmen's Compensation Act should be bound up with 
that of bringing these factories under the Factories Act ; it is prefer~ 
able that the factory workers to vvhom the former Act applies should be 
clearly specified as at present. We recommend the extension of that 
Act to factories using power in aid of a manufacturing process and em~ 
ploying not less than 10 persons on any one day of the year and also to 
factories carrying on manufacturing processes without the use of power, 
if not less than 5~ persons are employed on any one day. In the case of 
mines, the Act at present applies to all mines subject to the operation 
of the Mines Act. This provision is open to the objection referred to 
above in the case of factories, for it is possible for the Government 
of India to exclude any mines or classes of mines from the operation 
of the Mines Act. The effect of exclusion, which may be necessitated 
by administrative considerations applicable solely to the Mines Act, is 
to deprive workers of their right to compensation. W c recommend, 
therefore, that the vVorkmen's Compensation Act should apply to workers 
in a~l mines except those open quarries in which less than 50 persons are 
employed and in which no explosives are used. This last qualification 
is advisable, because the clause relating to blasting operations might be 
regarded as covering only those engaged in such operations, and not all 
who are liable to be placed in jeopardy thereby. In respect of dock 
workers, we recommend an extension of the definition to cover all classes 
of workmen employed in docks. In respect of oilfields the definition, 
which is apparently intended to exclude non-hazardous employment, 
should he enlarged by the exci:;ion of the spf•cific occupations given in the 
clause relating to the industry. In the elause relating to building ~work, 
we recommend ihe exelusion of the re:ference to industrial or commercial 
purposes and the inclusion of all permttnent bridges. Even ~with these 
extensions, the Act vYould fail to include a large number of \mrkers 
engaged in building and other outdoor con~>trnctional >York who satisfy 
both the criteria originally laid down, and the application o£ our 
methods will involve a large oxtensi011. We deal with further classes 
of such workers later. 

Seamen and the Act. 

The ease of persons employed on ships requires fuller considera
tion. The Act at present applies only to those engaged on sea-going 
ships registered under Indian Acts, on the larger coasting ships registered 
under those Acts and on the larger inland steam vessels. The great 
majority of Indian seamen, however, are engaged on ships registered 
outside India, and mainly on British ships. These.have no statutory 
claim to compensation under the Indian Act ; but they have the 
protection of the British nnd other vVorkmen's Compensation Acts. It 
is, however, in most cases a difficult matter for them to a\"ail them
selves of this protection, and their dependants :find it even more diffi~ 
cult. For example, if a Reaman is killed while engaged on a British 
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ship plying between Calcutta a,nd the ]i'a,r Bast, and compensation 
is refused, his dependants muRt prosecute the claim in Great Britain. 
'l'his difficulty ha:o; been to some extent overcome by an arrangement 
in wl1ich pmeticu.lly all the shipping companies employing Indian 
lascars have co-operated. Under this a.rrangement, the shipowner 
and the seaman, at the time of signing the articles, ent,er into an 
additional article of agreement by which, in the event of accidents, 
compew;ation in ancordanee witl1 the Indian Act can be claimed by 
seamen who do not profiecute elaims elsewhere, and the Commissioners 
under the Indian A(·t are accepted as arbitrators in the event of disputes. 
On the whole, thiH an:angerncnt appear:;; to have work&! smoothly but 
it cannot be regarded !W entirely satisfactory. In the first pla,ce, it is 
apparently within the option of the shipowner to refuse' to enter into 
the agreement. In the second place, according to our information the 
agreement does not give the dependants a legal claim, although employers 
have not taken advantage of this loophole. Finally, the proceed~ 
ings of Commissioner::; are not proceedings under the Indian Act, and 
various safeguard,; in the Act and Rules, such as the provisions relating 
to appeals, agreements, etc., are inapplicable. 

Further Protection for Seamen. 
H is not possible, by means of the agreement,, to place a. Heaman 

in In·eci~;ely the same: position as if he was irwlude(l in th1~ Indian Act; but 
certain defects in thP prc,~Pnt system na11 be l'C'InOV!~tL We recommend 
that stnps be taken to ensure that depeJJdants arc capable of enforcin.i 
the agreement. We tdl:!o conHider that steps r=;hould he taken to ensure 
that all shipowners engaging lndia,n r,;eamen shall enter into the ~~greernent. 
We understm1d that the Indian Oovomment hn,s power to insist upon 
this. The only point to emmider ;,, the propriety of exrrcising compulsion 
so long as thnrn is a posHibi1ity of a double claim, i.e., n cl;1j1n tmd.er the 
agreement and a :mbr,;nqnent cbim in Britain ot· el::;ewhern twdcr the law 
applie;~,hle to thn ship. Per}w,pt> Hwn~ is no prn,ctieal force iu this objec· 
timl, for it may be assumed that Indian seamen a.nd their dependants 
in India, would ordiwtriiv he quite lmtdllr to pursue cl:tims in· Britain 
or elsewlwre, and. even if they did, any amount ;tlready paid would 
presumably be set ofr agaillst the claim by the Hrit,ish or other court. 
But we rnay suggest that lwJore making the agreement compulsory, 
Government. might asct~rtain wl1ether, in fnct, there have been any 
double claims, nnd whether tho danger of double recovery is a real one 
in practien. The extension of the agreement will not be completely equi~ 
Vt~lent to bringing lndirtn seamen under the Indian Act, and Indian sea~ 
men are naturally anxious that thi.;;; Act should be extended to them while 
servi11g on any ship. But it if' a gPnPral principle of international law that, 
on a ship belonging to a particular country, the law applicable while on the 
l1igh seas is the law of that country and those who embark, whether as 
seamen or pe.ssengers, on foreign ships go outside the protection of their 
own laws for the time being. This principle can, we understand, be 
modified by reciprocal arrangements between the countries concerned. 
In the present case the country principally concerned is Great Britain 
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as the great majority of Indian seamen serve on British ships. 
We recommend that the possibilities of giving Indian seamen the righb 
to compensation, while serving on ships registered outside India, should 
be further explored by the Government of India and the Home Office. 
Special attention should be given to the possibility of extending the 
Indian Act to Indian seamen while serving on all ships within India's 
territorial waters and on British ships engaged in the coastal trade of 
India. The endorsement by the recent Imperial Conference of certain 
recommendations made in 1929 by the Conference on the Operation of 
Dominion Legislation and Merchant Shipping Legislation gives ~orne 
reason for hoping that an advance will be possible in this direction. 

\V e also recommend the reduction of the limit of tonnage for 
sea-going and coasting ships to 50 tons. We consider that the time 
is now ripe for the inclusion of more persons employed on inland vessels. 
The Act might safely be extended to cover those employed on all 
inland vessels propelled by steam or motor engines anrl also to the 
more important public ferry-boats not so propelled. 

Fresh Classes. 

Passing to occupations which are not mentioned in the Act, the 
largest class whose inclusion we recommend consists of workers in organis
ed plantations. The limit should be set at plantations employing not 
less than 50 persons on any one day, and our recommendation is limited 
to workers in tea, coffee and rubber plantations and plantations run by 
Government. We have not sufficient knowledge to judge of the extent to 
which it is desirable to include the employees of the larger agricultural 
employers and those employed in reserved forests, and in any case a dis
cussion of this question would tend to take us outside our terms of refer
ence; but the point deserves examination. 

The development of motor transport on an organised scale has 
given rise to another class of workers whose inclusion is necessary. vVe 
recommend the inclusion of all persons engaged in the operation a,nd 
maintenance of mechanically propelled vehicles which are maintained for 
the transport of passengers or for commercial purposes. 

\V e have already referred to outdoor constructional work. Here 
a further immediate extension is desirable, and >ve recommend the in
clusion of workmen engaged in the construction, maintenance or demoli
tion of canals, sewers, public roads, tunnels and aerial ropeways and 
pipe lines for the supply of gas, water or oil. Workers similarly em
ployed in connection with dams, embankments or excavations should 
also be included: we suggest that at present a height (or depth) of 20 
feet might be a suitable limit. Finallv we recommend the inclusion 
of persons employed in connection with the generation and distribution 
of electrical energy. -

Numbers Involved. 

The inclusion of the classes which we have indicated, rather than 
defined, in the preceding paragraphs will have the effect of adding 
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perhaps 2,000,000 workers to the number (estimated at 4,000,000) already 
included. Bnt the increase in the number of possible chtims will be by 
no means proportionate. We desire to reiterate that tho extension of the 
Act should not cease, or he RUspended, with the inclusion of these classes : 
and we hope that, as in the past, the Government of India will continue 
to add fresh classes as further experience becomes available. 

Qualifications of Definition of" Workman ". 

Before leaving the question of the definition of " workman ", 
some comments must he made on the general qualifications of that de
finition. 'fhe exelusion of the armed forces of the Crown is said to deprive 
certain dock and factory workers employed by the Royal Indian Marine 
of the right to compensation, and it is desirable that the exception 
should be modified, if thiR is necessary, in order to include persons who, 
though falling within the present exeeption, are genuinely industrial 
workers. 'rhe exeeption relating to easuallabonr is suitable, but we doubt 
if the reference t;o manual labour serves any nHeful pm·poHt\; there would 
appear to be no manual labourers in India in receipt of over Rs. 300, 
and we think that the monetary limit should he sufficient. 

Existing Scales. 

The present scales of compenHation may be briefly Hlllmnarised. 
For temporary disablement j;}w ::;calc is based on half the rate of wages, 
the waiting period is fixed at 10 days and the maximum period of pay
ment at 5 yean;. For complete permanent disablement the sum pay
able is 42 monthH' wageR ; and for partial permanent disablement com
pensation is fixed at fractions of t,his amount corresponding to the loss 
of earning capa.eity, that loss hcing arbitrarily fixed for certain injuries 
by a schedule on the American model. For death the compensation 
is 30 months' wages. Thc~:~e scales apply to adult.R ; for minors the com
pensation for temporary disablem.ent iH at the rate of two-thirds wages 
up to 15 years of age and full wages thereafter, a.ntl for permanent com
pensation the number: of months' wages is double that prescribed for 
adults. For death in the case of minors a fixed small surn is payable, 
irrespective of wages. All the other payments which are regulated by 
wages, are subject to minima and maxima. In the case of the death 
of adults and all permanent disablement the maximum corresponds to a 
wage level of roughly Rs. 83 per mensem, and in the case of temporary 
disablement to a wage level of Rs. 60, i.e., the receipt of wages in excess 
of those sums does not add to the compensation. The minimum in all 
cases (except the death of minors) corresponds to a wage of Rs. 9. The 
amounts are rounded by means of a schedule of assumed wages, which 
has the effect of dividing workmen into 14 classes; all workmen in the 
same class get compensation on the same scale. 

Lump-sum Payments. 

The most striking feature of these scales is the preference shown 
for lump sums as against recurring payments. Lump sums are invariably 
due from emplQyers for death and permanent disablement, although 
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in the case of slims due to women and persons, under a legal dis
ability, the Commissioner can invest the sums deposited with him or deaf 
with them otherwise for the advantage of the recipients. Recurring 
payments are made only for temporary disablement ; and these can be 
commuted at any time to a single payment by agreement between the 
parties, while either party has a right to commutation after payments 
have been made for six months. The continuance of this system is 
favoured by employers generally, and workmen also appear to prefer 
lump-sum payments. The opinion of the trade unions is divided, and 
it is possible that some of those who advocate a greater use of recurring 
payments do so in the hope that larger amounts would thereby be pay
able. The opinion of those who are concerned with the administration 
of the Act is, on the whole, strongly opposed to any substantial change of 
the present system, though some would give power to the Commissioners, 
to disburse compensation by instalments, without altering the character 
of the employers' liability. 

Expenditure of Lump Sums. 
• The two main considerations are the use which is likely to be 

made of the money and the question of administration. Experience 
in other countries generally tends to the conclusion that recurring pay
ments are more beneficial to workmen and their dependants, as a large 
sum disbursed to them is apt to be squandered. And some of the witness
es who appeared before us (including some employers) thought that the 
lump sums now paid were generally squandered. But we received on 
the whole more evidence to the contrary effect. That the sums are 
dissipated in a number of cases is probable ; but the ordinary Indian 
workman and his dependants in the village have a very acute realisation 
of the value of money, and are in most cases in a position to derive sub- .·. 
stantial advantage from a capital sum. Many are enabled to liquidate,'" 
debts on which they are paying, as interest, charges far exceeding any 
recurring payments that could be regarded as equivalent to the capital 
sum involved. The purchase of a plot of land is a method commonly 
adopted in other case:s, with beneficial results, and we have come across 
other sound methods of investment. And while substantial sums are 
doubtless spent on marriages, expenditure of this kind is usually under
taken out of no love of extravagance, but because of the pressure of social 
customs; some such expenditure is obligatory even upon the man who has 
no capital, and the possession of ready money saves ruinous charges on 
account of interest. While the evidence iR hardly sufficient to justify 
an emphatic view, we are inclined to the conclusion that the benefit 
generally derived from the sums received is greater than that which 
would accrue from recurring payments on an equivalent scale. 

Lump Sums and Administration. 
From the administrative point of view, any large extension 

of a system of recurring payments would introduce serious complica
tions. · In most cases long distances sepa;rate the recipients from 
the source of the money, and there is no doubt that hitherto the 
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working o[ the Act *has been gmatly hcilit;;~terl by the stress which 
it lays on lump-sum payments. The question of administration 
is one to which great importance must be attached, particubrly if a h~rge 
number of fresh worknum are to be brought within the scope of the Act. 
Quite ;tpart from the administrative difficulty and expense of tra.ns
ferring a series of small sums from iPdustrial areas to distant villages, 
,often in different provinces, the recipients of such sums would prob
ably he subjected in many cases to serious inconvenience, if not harasJ
ment, while there is a distinct danger that the sums might not reach 
them without somn Jeduetion. Both from the point of view of those 
entitled to eompenfltttion and of the aJministTation, We consider that lt 
would he unwise to alter the existing Hystem. There is no great objec
tion to giving CommissionerR tbe same powers of investment, etc., of 
money due to men ;1R they at pre~ent posr;ess in the ease of women and 
.children, hnt sueh a change ir; (:ertainly not desired by workmen. and we 
.do not recommend it. 

Dependants. 
Another unusw1l feature of tht\ Aet is the method of payfuent 

·fot fatal accidents to adults. A list of dependants is given, but the 
amount of compensation is independent of both the number of depen
·dants and the degree of their dependence. If a.ny relative named in 
the list of dependants is found, the whole of the compensation must be 
.disbursed, lW<\11 though no ilurviving relative was actually dependent. 
The Connni~-:sioncr hail t.he sole responsibility of d.eoiding whicl1 of the 
dependantH :-;hould receive eompensation and how the compensation 
.should be divided among them. 'l'hese Mbitmry provisions naturally 
produce anom~1lin:-; in some c:1ses ; it haH happened that Hubstantial 
sums were givm1 t.o persons who were not dependent on the deceased. 

~ But this i:-; ntre ; t;be grent majori.ty of adult Indian workmen leave 
widows and other elose relations : and the absence of :.my requirement 
.of proof of dependence is ordim1ril.y a great boon to tho::;e who have the 
best title to compensation. Various modifications in the present system 
.are possible and we have received a number of suggestions, but we agree 
with the view of the Oommis:-;ioner for Wo:tkmen'sCompeni;a,tion, Bengal, 
that the choice lies between the maintenanee of the present system and a 
complete change to a system such as that of the British Act, which makes 
compensation vary with the degree of dependence and the numbe1· of 
dependants and requires proof of dependence. I~ach system has obvious 
advantages ; but we are of opinion that for India a continuance of the 
system at present in force is, for some time at any rate, much the wiser 
.comse. The only change we suggest is the addition of widowed sisters 
and widowed d::mghters to the li,t. of rAlat.iveR ranking as" dependants ". 

Minimum aud Maximum Seales. 

, In respeet of the actual scales, we are of opinion that a subs· 
tantial enhancement is desirable, in the case both of the more poorly 
paid workmen and of those in receipt of high wages. The present 
minimum is so low as to be practically inoperative, for the aU.ult 
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wage is seldom as low as Rs. 8 monthly; and, in our view, an allowance 
of half-wages is too small when the wage is low. We recommend that,. 
for adults in receipt of not more than Rs. 30, payments for temporary 
disablement be based on two-thirds of wages, and for minors on the 
full-wage rate. The scale should be subject to a minimum of Rs. 5 
for each half-monthly payment, in place of the present minimum of 
Rs. 2, but the rate of compensation should not, of course, exceed the 
rate of wages. This willresultin all adults in receipt of not more than 
Rs. 15 monthly getting full wages during temporary disablement 
(except during the waiting period). No person receiving more than 
Rs. 30 a month should receive less compensation than he would have 
got if his wage had been Rs. 30. Further, we recommend the fixing of 
the minimum compensation for death in the case of adults at Rs. 600 
and for complete permanent disablement at Rs. 840. The minima for 
partial permanent disablement should be correspondingly raised. This 
is equivalent to making the minimum wage for compensation, except 
in the case of temporary disablement, equal to Rs. 20. At the other 
end of the scale, we consider that the maxima are unduly low. The 
workman on Rs. 250, if temporarily disabled, gets no more than the 
workman on Rs. 60 ; if he is permanently disabled, he gets the same as 
the workman on Rs. 80. 

Proposed Scale. 
We recommend enhanced compensation on a scale which can 

be most clearlyindicated by giving the alterations necessary in Schedule 
IV. In place of the fourteen existing wage classes, we would make 
seventeen, the upper wage limits for which should be (in rupees) 10, 15, 
18, 21, 24, 27, 30, 35, 40, 45, 50, 60, 70, 80, 100, 200 and 300. Except in the 
last two classes, the assumed wage should be the highest wage of the class 
and not, as at present, the mean wage. Thus the eighth class would 
consist of persons receiving more than Rs. 30 but not more than Rs. 35 
and the assumed wage for that class would be Rs. 35. The division into 
two classes of those getting not more than Rs. 15 will a:ffect minors 
only, and the compensation for death or permanent disablement to 
adults will be identical for the first three classes and will be based on a 
wage of Rs. 20. We recommend for the last two classes assumed wages of 
Rs. 125 and 150 respectively, and that the maximum half-monthly 
payment, which is at present Rs. 15, be raised to Rs. 30. The 
changes in the method of calculating assumed wages will produce a, 

small enhancement in the general level of the scales, apart from the 
substantial enhancements arising from the raising of both the minima 
and the proportion of wages payable to the poorer workmen; while 
the e:ffect on workmen at the top of the scale will be marked. If 
our recommendations are adopted the maxima for death and permanent 
total disablement will be raised from Rs. 2,500 and Rs. 3,500 to 
Rs; 4,500 and Rs. 6,300 respectively, while all workmen getting over 
Rs. 100 a month will receive compensation for temporary disablement 
at the rate of Rs. 60 a month. The compensation in the case of 
fatal accidents to minors should not be changecl ; and, as at present,, 

1 
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compensation for permanent total diHablement to minors should be 
___ equivalent to ?H, months' wages. Provision for an increase at the age 

=:=-:~-=:-ot::-=:l~~yearsill tho mt(j ()fCg_tllll~~lsation _to minors temporarily_ disabled 
~~"-· CC.>cjrillJlQJ§::rrge!be ·reqnl:rect,--rmtt-itt-is:.::an:ne~S.'latpo::_,_:rsweat-· in--sect~~~~-~:--. _ 

4 (1) A ('i) and~! (.1fB(ITof the Act maxima whi{lh are det~:CW!\:~.,0~-~,=~~"""~~ 
Schedule IV. ·- · · 

Waiting Period. 

Under the Act, as it stands at present, no compensation is given 
f(Jr the fir2t ten t1ays d' temporary disablement. This is an unusually 
long waiting p<criod, and numerous suggestions have been made that 
eompens;1tion -"hou1't be given for part or the whole of it, either to those 
vvhosc diF>11blement lasts !'or more than 10 clays or to those disabled for 
shorter periotb, u to both. 'l'ho argmnent against a reduction of the 
periocl for tll(o bmwfit oi those who ttre disabled Jor less than 10 days is 
1 hat iL would n; :ult in a very large increase in the number of possible 
d11ims, itt e;~<di nf w\rioh tlte amount of: compensation would be trifling. 
'l'lte argument <Lgainsl reclueing the period for those who are disabled for 
longer periodH than 10 da.ys (i.e., for what is known :1s "dating-back") 
is that it has lecl elsewhere to malingering, and some of those competent 
to judge fear th::tt it wonl<l have the same effect in India. This danger. 
could be minimism1 by <Vlopting 11 system of gmduated dating-back, 
such a;.; lmH bmm suggestn,[ by one or two witnesses, but if the wait
ing period is to be redtwutl, it is prdera.ble that it should continue to 
be governed hy n. provision easily intelligible and simple in working. 
While the f.1et tlwt, mvler onr proposals, the most poorly paid workmen 
receive full wages when temporn.rily disabled necessitates caution, we 
think that, with the low standard of living prevalent in Indian industry 
and the consequently sn1n.ll resources of the Indian workman, the pre
sent period is unduly long. Following the advice of some of the most 
experienced 'vitnesses, we recommend the reduction of the period from 
10 clays to 7 in all cases. 

Exceptions. 
In reilpect ot the conditions governing the grant of compensa

tion, a considerable amount of criticism has been directed against the 
exceptions embodied in the second proviso to Section 3 (1) of the Act. 
These three exceptions operate to remove the liability of the employer 
to pay compensation when the accident is due to specific misconduct 
on the part of the workman, e.g., intoxication by drink or drugs, wilful 
disobedience to certain rules and orders and wilful removal of safety 
devices. In the case of a fatal accident, the hardship falls on those who 
had no respo11gibili.ty for the misconduct. This last argument cannot be 
pressed far, for a man's family benefit from his achievements-and must 
ordinarily accept the consequences of his mistakes; but there are ad
ditional reasons for making the exceptions inapplicable to fatal accidents. 
Where a workman is killed, it is extremely difficult for dependents to rebut 
evidence that the accident was caused by the deceased's misconduct. 
This is speciallytrue where the employer's defence is that the workman 
disobeyed a safety rule, e.g., a rule against cleaning machinery in motion. 
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Of the exceptions, this is the one most commonly invoked, and there is 
reason to fear that this defence has resulted occasionally in the rejection 
of equitable claims. Moreover the withholding of compensation for fa.ta.l 
accidents which are covered by the exceptions gives rise to great hardship 
to individuals and is not likely to have any appreciable educative effects 
on other workmen. We recommend that the exceptions should not 
apply in the case of fatal accidents. The case for abrogating the ex· 
ceptions in other classes of accidents is less strong, but having regard to 
the hardships which result, the majority of us consider that similar protec
tion should be extended to workmen whose injuries involve the permanent 

· Ioas of 50 per cent or more of their earning capacity. Sir Victor Sassoon 
and Sir Alexander .Murray join in the recommendation that the Act 
should be amended to enable compensation to be claimed in all cases of 
fatal accidents, even though due to misconduct. They, however, do not 
consider that an employer should be held liable for a non-fatal accident 
that is directly attributable to intoxication, wilful disobedience or wilful 
removal or disregard of any safety device. In a case of death the de· 
pen dents may experience difficulty in rebutting evidence that the accident 
was due to misconduct. In a non-fatal case, the injmed workman is in 
a position to contest the evidence of his employer, on whom lies the onus 
of proof that the injury was actually due to specific misconduct. 

Industrial Diseases. 
The provisions relating to compensation for industrial disease 

have seldom been invoked, and the Government of India have 
utilised the power to schedule fmther industrial diseases on only one 
occasion when they added " Mercury poisoning or its sequelae ". This 
disease, however, was added, not because it was prevalent in India, 
but in order to meet the requirements of an International Convention. 
Whilst we do not think that the incidence of industrial diseases is high, 
they are probably more common than is generally realised and more 
varied than Schedule III of the Act would suggest. We have had brought 
to om notice some evidence of industrial dermatitis and chrome poisoning 
and we believe that certain industrial diseases such as anthrax are to be 
met with and that only a proportion of these cases are ever seen by a medical 
officer. This is largely due to failure on the part of the worker either to 
seek medical treatment or to seek treatment from a doctor experienced in 
diagnosing such diseases. It is probable also that, under present condi
tions, industrial diseases are frequently unrecognised, and that others will be 
discovered when investigations are carried out. In these circumstances, we 
consider that the matter deserves more attention than it has hitherto receiv
ed. We have dealt elsewhere with industrial diseases generally, and 
recommended the method which Government should adopt in order to 
obtain fm:ther information concerning their incidence. In the meantime 
employees may be placed at a disadvantage if certain diseases are omit
ted, whilst employers may be involved in litigation based on untrust
worthy medical evidence, if wide additions are made to the existing 
Schedule before necessary investigations are made into the whole subject. 
We therefore recommend two additions to Schedule III. These are 

x2 



308 CllAl"l'ER XVI. 

.:oo.;;;...c, ___ "(aTpoisonh1g · hy henzellB ;tn d -i t::i l1 omologues .DLse.quelag,_J111lL(~}_ .~hrOlJ!~--------
uleemtion or its sequelae. I1'or the purposes of the Schedule, the descrip-
tions of the processes iu which these conditions might occur may be taken 
as (a) handling benzene or any of its homologues, or any procm>s in the 
manufactme or involving the Ul'le thereof; and (b) any process involving 
the use of chromic :wid or bichromate of ammonium potafll'lium or sodium 
or their preparations. 

With the exception of Sit· Victor Sassoon and Sir Alexander 
}furray, we desire to point out that Section 3 (4} of the Act which limits 
liability for non-Rcheduled diRnaseR to those" solely and directly attribut
able to a specific i11jury" is und11ly stringent in its wording and we 
recommend the excision of the words in italics. 

Commissioners. 
vVe ttu·n now t;o questions relating to administration and pro

cedure. As ·we }lave already stated, the administration of the Act and 
the settlenwnt of diHJ.HltcR nnder it devolves on Commissioners specially 
a.ppoint(\d by the locnl Govemnwnts. The type of officer ilclccted for 
these appointments differs from province to province. In Bengal 
workmen's compensation work for the whole Presidency has been en~ 
trusted to n judicial officnr \Yho rec:eivnd :1 Rpeeial training for the purpose, 
and who, althongh lw haH still some othnr judicial work, is m:1inly occupied 
with workmen's ('OmpntL~atinn. In Bombay the Director of the Labour 
Office acts :c.s Workme11'~-: Compensation (Jommissioner for Bombay 
City and Isbnd :md for the leading indw-;trial centres elsewhere, while. 
certain judges a,c:t as Connni:ssionm·R in the non-industrial districts. 
The (•ffect or' thic; anangmlwnt ic; that tho great hulk of the work is done by 
an oHicm· who is a.n expert in lahour mattnrc; u,ml who is :tble to bring speeial 
knowledge to the snhjeet and to devote speci:tl stHdy to it. In Madras 
the position is c;omewhat similar, as the Commissioner of l~abour acts as 
Workmen's Compensation Commissioner for the whole Presidency. 
In other: provi11ces the work is generally done by selected judges or 
mngistrates, some Governments showing a preference for judges and some 
for nmgist.rah's. If a magistrate is entrusted with the work, it is the 
District IVfagistmte who is appointed, except in rare cases (e.g., in Jamshed
pur, where no such oflice1· is stationed). Thus the present position is 
that, while there is no whole-time Workmen's Compens::.tion Commis~ 
sioner in any province, nearly all the work in each of the three Presi
dencies of Bengal, Bombay and Madras is entrusted to a single officer 
with special quaJi:fications; elsewhere the responsibility rests on judicial 
and executive officers whose jurisdiction extends, as a rule, to a single 
district. 

Specialist Officers. 
The administration of the Act by specialist o:ffieers has given 

general satisfaction, and we have no doubt that generally it is by far the 
best method. The evidence indicates that the district officers' courts are 
inadequately equipped for dealing with Workmen's Compensation claims, 
that their procedure is too often dilatory and that in some cases they are-
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imperfeotly acquainted with the law and procedure. On the whole, 
magistrates, in spite of their less thorough legal training, probably find 
it easier than do most civil court judges to accommodate themselves to the 
requirements of these posts, with their unusual combination of extra
judicial and judicial duties, and we received evidence of some value from 
magistrates who had experience as Commissioners in industrial centres • 

. But the work demands specialist knowledge and a specialist outlook 
which is not very easy to acquire. Moreover when an executive or judicial · 
officer has obtained experience, he is liable to be transferred to a district 
where he has small concern with the Act, and to be replaced by an officer 
who has little experience of the subject. It is not surprising, therefore~ 
that there should be demands from organisations closely concerned with 
the Act for the appointment of specialist Commissioners in all provinces. 

Administrative Arrangements Recommended. 
The only objection to such a step arises from the immense area 

to be covered. In all districts, except the few that are of industrial 
importance, cases are uncommon and are likely to remain so for some 
time to come. An officer situated within the district, if he is willing 
to give some attention to the subject, should be more effective than a 
better-qualified Commissioner, who may be situated at a long distance 
and may be unable to visit the district to decide a case. We are not pre
pared, therdore, to r<ccmmend the adoption of any absolute rule. But 
we consider it desirable that in every major province, there should 
be at least one officer who can be regarded as a specialist in the sub· 
ject. He need not be a whole-time officer, but continuity of tenure is 
important, and the appointment should not be linked with one in which 
.transfers are frequent. We suggest that he should be made Commis
. sioner for the district or districts of chief industrial importance, and for 
as many other districts as he can effEctively cover. This should leave 
only the comparatively unimportant areas to less expert officers, who 
might be enabled to have the assistance of the specialist officer. We note 
that the Act does not contemplate mbre than one officer exercising 
jurisdiction in the same area. It seems to us that, apart from the 
general desirability d having more than one officer capable of disposing 
of a particular dispute, the appointment of an additional Commissioner 
would have other advantages in some areas. For example, if additional 
Commissioners could be appointed, it would be possible to give a specialist 
Commissioner general responsibility for a wide n.rca, with power to devolve 
work in outlying areas as occasion demanded. But whether this proves 
feasible or not, we are convinced of the desirability of entrusting the 
working of the Act, as far as possible, to specialist Commissioners. 

The Increase of Claims. 
An additional argument in favour of a change in this direction 

. is afforded by the increase in the number of claims and disputes without 
any substantial addition to the classes of persons who are " workmen ". 

·The following table gives the number of cases filed before Commissioners 
·from the inception of the Act to the end of 1929, and also shows the 
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number of claims returned as paid by cmploym·il. The latter figures 
represent only the principal branches of industry affected by the Act 
and they are probably incomplete in other minor respects ; but they afford 
a sufficiei1tly accurate indimtion of the rate at wJ1ich claims have increas
ed. The recommendations we have made will tend further to increase 
these claims. 

1924 
Year. (6 1925. 1926. 1927. 1928. 1929. 

. l!l months) . 
13 - ---.-..---------~ ----.- ---·-- ---------------
~~ Proceedings. 106 629 874 1,239 1,299 1,418 

= --~-~- -------------
~-~ 

Application~ for 
~ Registration. 48 427 610 7ll 906 1,067 

Total .. 154 1,056 1,484 1,!)50 2,205 2,485 -- ------------ -~~--~- ---
~>--.~ 
.0~ No. of olaims .. 4,168 11,371 14.,096 15,216 14,827 18,865 

0 ------------'e-
·- Q; Rupees 1,50,224 6,44,120 8,21,476 11,11,254 10,!)5,730 12,60,164 .<~~ e .. 
""'~ 

Knowledge of the Law. 

It. is cvideni; from these figures that Indian workmen and their 
dependants an~ only gra.chw.Ily coming to a realiKa.tion of their rights under 
tl1e Act, and this procesR is still far frorn completP. That there are large 
numbers of workmen who do not receive compen:qation when it is due to 
them would be elcar, even if other evidence were not available, from the 
low proportion of elnims made on acconnt of disablement. 'l'hn ratio of 
claims paid for permanent and temporary disablement to claims on account 
of death is much smaller than the ratio of non-fa.ta.lt;o fata.l accidents even 
when due allowance is made for the effect of the waiting period in ex
cluding elaimR. Jt is possible that a number of claim:-; arc not pressed 
because the amounts arc trifling, or because t.he workman has received 
other bem,fits, Ruch as hospital-care or medical treatment, or because of 
the difficulties in tl1e way of securing payment; hut there must be a con
siderable number of possible claims which are not put forward because of 
ignorance of the law. "\V e have given some consideration to possible re
medies for this state of affairs. We have commented elsewhere on the fact 
that in most cases little is done to acquaint workmen with changes in the 
law made by the legislature for their express protection or benefit. 
'Vhen measures of any importance are passed, steps to this end should be 
taken by local Governments, by the distribution of translations, or pre 
;ferably summaries in the vernacular, of the new provisions of the law. 
Although a knowledge of the Workmen's Compensation Aet i:-3 r:;preading 
steadily in industrial areas, it would still be of service if pamphlets 
summarising its provisions were made readily available to workmen; 
and if, as we hope, the Act is substantially amended, prompt steps should 
be taken to diffuse information of the amended law to those who are 
specially concerned. By such methods, and with more intense work on 
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the part of trade unions, knowledge of the law, which is evidently being 
diffused rapidly already, should become general among workmen. 

Ignorance of Dependants. 
We doubt, however, if these methods will be adequate in the case 

of dependants and, having regard to the special difficulties in their way and 
to the great importance of ensuring that they do not lose the benefits of 
the Act through ignorance, their case demands further examination. 
Although it is satisfactory to note that the proportion of claims paid to 
possible claims is higher in cases of death than in cases of either 
permanent or temporary disablement, there are still cases where compen
sation for a fatal accident should be and is not claimed ; and it is 
our opinion that, unless steps are taken to give some assistance to depend
ants in the matter, it will he long before they are able, as a class, to take 
full advantage of the Act. In many cases they live hundreds of miles 
from the industrial areas, and too often they communicate only at long 
intervals with the workman whose dependants they are ; on occasions 
they must be ignorant of his whereabouts, and they may not hear of his 
death until some time has elapsed. In most cases, moreover, the 
dependants with the best claim are women and children. The spread of a 
knowledge of the law in industrial areas should not be difficult and is, 
to some extent, inevitable, but a long time must lapse before that know
ledge can be generally diffused in the countless aistant villages where 
so many dependants live. 

Procedure in Fatal Accidents. 
After examining various alternative suggestions made to us 

in this connection, we consider that the best method of overcoming the 
difficulties would be to ensure that notices of fatal accidents are given to 
the Commissioner. The employer should be required to send with the 
notice, either the amount of compensation due (and the particulars neces
sary to enable the Commissioner to check that amount) or a statement 
disclaiming liability, with the grounds on which compensation is withheld. 
The notice should be compulsory in the case of all fatal aecidents occur
ring to employees while they are on the employer's premises or while 
they are on duty elsewhere. A notice will thus be required in some 
cases in which the accident has not arisen in or out of employment ; in 
such cases it will be for the employer, in forwarding the notice, to set out 
clearly the circumstances which relieve him from liability. On receipt 
of a notice accompanying compensation, the Commissioner would take 
steps to distribute the amount ; on receipt of a notice disclaiming liabi
lity, it would be the duty of the Commissioner to satisfy himself th:;.,t 
the grounds for such disclaimer were adequate. If he was not so satis
fied, he might either call upon the employer to show cause why he should 
not be ordered to deposit compensation, or ascertain the whereabouts 
of the dependants and inform them that it was open to them to prosecute 
a claim. If he took the former step, it would not, of course, prevent him 
so informing the dependants at any stage; nor would such proceedings 
act as a bar to any subsequent claims by a dependant. We do not think 
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that pteliminary lll'Occedings of the kind suggested (which lwve an ana
logy in other cla;-;sec: of eases) should impair the confidence of any party 
in the impartiality ol' the Commissioner in any subsequent contested 
proceedings between the employer and the dependant:-;; but if the sugges~ 
tion we have made earlier of appointing additional Commissioners is adopt~ 
eel, another tribunal would he available to whieh subs!:lqueut proceedings 
conld be transferred if neee:-;sary. It should be added, however, that if the 
Act is extended to any large extent to unorganised branelws of industry, 
tlwre nwy br. difficulty in enforcing these provisions in such branches. In 
thP case offatal accidents to seamen on the high seas, shipping masters 
Hhould transmit to the ComrnisHioner concerned copies of the report 
made to tlwm nnder the Merchant Rhipping Act. 

It is also posi:iible, atlll in our opinion de:-;imble, to introduce simpli
fir:atiOllk in Jll'OC('(hll:e which will benefit JependmltS and others e]aiming 
compensation without prej w1ieing employer·:-;. AH the Aet stands at 
prec:ent, a dependant dnirningeomptmKatioJI nwst approach the employer 
fir::;t ana cmleavour to secure agreement with him. But, a:-; the 
Goven1ment, o[ lndi<L have pointed out, the emJlloyer ii-I obliged to pay 
the eompensation to the Commissioner, ancl the dependant cannot 
make any binding agreement with the employer. We agree, therefore, 
t.hat it should not be neeeRHary for the dcpendnni·. to approach the 
employM, 'i.e., that, in fatal aeeidPnts the claim may he preJerred at 
once to the C'omm iHsioner. 

Notice of Accidents. 
]further, the provi:-;iom; regarding noti<~n aru unduly stringent in 

tht~ir tertllK. ·we tl1ink it· a wise provi:-;ion tJmt not;iee~-> must be written 
hut in other direetiont' t'Ome relaxation is der.ira.bJe. Jt is true that 
the Commis;;ioner has wide powerH to dic;penHe >vith the neec~.sity of 
a notice ; hut there are a number of cac:er. in wl1ich no notice is really 
neee:-;sary alH1 ~->orne of these might; he Hpeeified i11 the Act. 'fhus notices 
should he cleoelared to be umwemmary in Jatal accidents, if the accident 
occurs on the employBr'H premi:-;es and the workman dies on any pre
mises of the employer or at tlw place where he was resident at the time 
of the accident (without having left the vicinity). :Further, it should be 
definitely ~->peeified that, in all ease:-;, want of notice or a defect in a 
notice should not bar proceedings if the employer is proved to have 
had knowledge of the accident from any other source at or about the 
time it occurred. 'i'hese exceptions shol~ld not he regarded as substi
tutes for the general power of making exeeptions vested in the 
Commissioner, which should remain as at present. We unclArstand 
that, when the rules of procedure were origi~utlly dmwn up, the Gov- ' 
ernment of India contemplated the possibility of requiring certain 
employers to maintain books for notices of accidents similar to those 
prescribed for eertain establishments in Great Britain; hut they 
came to the conelusion that the Act did not empower them to act 
in this manner. \Y e recommend that local Governments be authoris
.ed by law to require the maintenance of such books by ailY. classes 
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of employers. Notice books, if effectively maintained, are of as;;;istfnl;:;e: 
to both employers and workmen ; and, in spite of the illiteracy of many 
Indian workmen, books might be utilised in some branches of industry. 

Funeral Expenses. 

Our attention has been drawn to the fact that the provisions 
relating to the payment of funeral expenses of deceased _wmkmen 
are unsatisfactory. Until 1929 the Commissioner had discretion to 
deduct from the compensation payable to the dependants the actual. 
funeral expenses of the workman up to a maximum of Rs. 50. Duxing 
the passage through the legislatuxe of the amending bill of 1928, fi~ 
change was introduced with the result that the employer can now make 
to any person by whom the funeral expenses are to be or have been 
incurred a payment of not more than Rs. 50 for such expenses 
deduct that payment from the compensation. We understand that the 
object of the alteration was to encourage the employer to make advances 
for funeral expenses by givi.'lg him the certainty that such advH,nces 
would be deducted from the compensation. But the Commissioner 
cannot question the suitability of the amount paid, nor is he entitled 
to satisfy himself that the whole amount has been spent on the funeraL 
This is capable of abuse, and in three cases brought to our notice from 
Bengal, the employer reported that he had paid the maximum sum to 
his own sa:r:dar for funeral expenses ; in one of these cases the totaJ 
{JOmpensation payable was only Rs. 360. We are in sympa,thy with the 
aim of the amendment made, but recommend that it should be attainecl 
by preventing the funeral expenses from being deducted from the com
pensation which has to be deposited, and providing instead that, ·on 
the deposit of the compensation, the Commissioner shall deduct the 
actual cost of the workman's funeral expenses up to the prescribed 
limit and pay them to the person who has incurred them. We consider 
that for such expenses Rs. 50 is too high a limit and recommend 
substitution of Rs. 25. 

Minor Points of Procedure. 
·we desire to add our views on a number of points of minr,;: 

importance mainly relating to procedure. 

(i) The provisions of the Act in rwopect of proce.edings rtgaimt 
contractors have been shown to be defective in one respect. There is 
little evidence to show that the defect has much practical effect, but it 
would be an improvement if sub-section 12 (2) were amended so a:s 
to enable a principal to reoover compensation from any person from 
. whom the workman could have recovered compensation. 

(ii) In cases where compensation is required to be deposited with 
the Commissioner, and the amount deposited is less than the amount due 
under the Act, the Commissioner should have the power to require a 
further deposit to be made. ., 

(iii) It is apparently doubtful if the Commissioner can withllo~ci 
the payment of compensation deposited with him, or suspend the opera
tion of an order directing the employer to pay compensation, pending an. 
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appeal to the High Court. The Government of India have therefore 
suggested giving the Commissioner and the High Court the necessary 
powers to prevent the disbursement of money which may be found 
ultimately not to be due to the recipients. 'rhis suggestion has met 
with approval from many of those consulted,; hut apprehension bas 
been expressed that the amendment might in:fbct great hardship on de
pendants and others owing to the long time frequently necessary for the 
decision of an appeal. We see no satisfactory way of eliminating this 
risk ; but it would be po.'3sible to minimise it by requiring employers who 
apply for the withholding of tlw compensation to deposit a substantial 
amount with the Commissioner, e.g., Rs. 100 or some fraction of the 
compensation, which, if the necessary order was passed, would be treated 
as a fee and distributed for purposes of maintenance to the dependants. 
As a matter of fact, appeals are only possible if a substantial question of 
law is involved, and their importance to the employer lies, in many cases, 
not in the sum at stakt'\ hut in the question at issue. 

( t:v) We think that the Act should make it possible to impose a fine 
for failure to furnish any retum required by it. A similar penalty should 
be prescribed for failure to comply with the provisions relating to fur
nishing noticrs of fatal accidents, etc., which we have recommended 
above, if these recommendations are adopted. 

(v) The provisions in section 5 ,()f tlw Act for tl10 calculation of 
wages give some difficulty in applicittion to c1:1ses where the wcrkmanhas 
been engaged for a very short period before the accident, e.g., less thana 
month. A clause to obviate the difficulty was included in the amending 
bill introducecl.in the Legislativ<l Assembly in 1928; but it was eliminated 
?efore the bill was passed because there were doubts as to its equity and 
lt wa.s desired to avoid making any amendments of a controversial charac
ter at t.bat time. The elause is based on principles adopted elsewhere, 
and we consider it suitable for adoption. 

Employers' Liability. 

Before concluding this chapter we deal with a question which, 
;rhile not strictly a matter affecting workmen's compensation legislation, 
IS connected with it. Persons injured by accident may have a remedy 
?:r. a suit for damages against their employer in the civil court, and 
lt IS suggested that the law there applieable is inequitable because 
two defences may be evoked by the employer to defeat claims 
which h should justly be called upon to meet. One is the defence of 
" common employment " by which an employer can plead that an acci
dent was due to the default of a fellow-workman, and the other is the 
defence of " assumed risk " by which an employer is not liable for injury 
caused to workmen through the ord.inary rit>kt> u{ employment, and a 'vork~ 
man is presumed to have assumedrisks which were apparent when he enter
ed upon his occupation. When the Indian W orlnnen's Compensation Act 
was first introduced, it had, in addition to the provisions for workmen's 
compensation, clauses designed to abrogate these defences in certain 
cases ; but the Joint Select Committee of the Legislature deleted the 
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clauses in question, apparently because they were not satisfied that 
the doctrines to which we have referred, which were derived from the 
British common law, would be accepted by Indian courts. They ob
served at the same time that, if the doctrines in question were so accepted 
and were regarded as inequitable, they should be removed for all workmen 
and not for the limited classes to which the Workmen's Compensation 
Bill was to apply. Those who now advocate legislation have produced 
little evidence to show that the existing position gives rise to hardship : 
lmt it is possible that suits are not pursued because of the admitted 
ambigqity of the law and, as the defences in question are in our view 
inequitable, there is need for ensuring that they cmmot be invoked. 
It should be remembered that ordinarily the workman receiving more than 
Rs. 300 does not come under the Workmen's Compensation Act, and 
his only remedy is in the civil court ; if our recommendations are 
adopted, the monetary limit will be applicable to all workmen. The 
majority of us consider, therefore, that a measure for this purpose should 
now be enacted, and that it might follow the lines of the clauses deleted in 
1923, but should, of course, be applicable to all workmen. Sir Victor 
Sassoon and Sir Alexander Murray point out that the Joint Select 
Committee likewise expressed the opinion that it was on the whole 
wiser to restrict the scope of the Bill to workmen's compensation and to 
avoid anticipating a difficulty which might not arise. They adhere to 
this view and are not aware that there has been any change since 1923 to 
justify legislation of the type suggested. They consider that the sub
stantial increases in the scales of compensation and the wide extension 
of the scope of the Workmen's Compensation Act, now recommended, 
not only reduce any need there may be for such legislation but also form 
the correct line of advance in social legislation of this kind. 
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CHAPTBR XVII.-TRADE UNIONS. 
Employers' Associations. 

(Jollective bargaining in India is a development of recent years. 
AsNociatiom; of merchants in the form of Chambers of Commerce had 
long been in exir;tence to deal with matters of common interest in the 
'field of trade and commerce. During the second half of the last century 
the introduction of organisc<l industry led to the formation of associa
tiom; to SPcnre united action for the encouragement of different industries. 
With a view to the promotion and protection of the interests of members, 
these a;.;soeiat.ions ·took an active part in the discussion of legislative 
proposal:,; and otlwr matter:,; of common policy affecting industry. They 
were thus ahlc to make representations and to take common action 
.eon(•,eming the interests o[ members ~tR a whole, including social and 
lahour Ir:gii'ilat;ion, hnt they had no power to interierB in matters pertain
ing h) the inkr:nal working of individual concerns. In this period the 
.only illl portant nxm~ption to this general rnle was iu the jute industry 
whur!~ for nParly GO years, it has been the practice for the association 
to regulate working hours in the factories of its niembors with a view 
'to meeting variations iu the supply and demand o£ the product. 
With the iutroduction of new and the expansion of existing indiis
tries, compet~ition for 1;raiuod labour increased. The efforts of ih
.dividual employer;.; to attract new workers took different forms, for 
ex:tmpk, higlwr wages, improved housing accommodation, provision 
.of water ;;upplif.•s and similar amenities. Thef'l() improvements, however, 
\n>Te almoRt wholly due to the initiative of individual employert~, aD,d 
it was not nn1;il the pcrio!l oJ unrest created by war conditions that em
ployers fonwl it advisable to act together in labonr matters. In 1918 
the Committ(·e of the Jndiau .lute Mills Association, on the curtailment 
of working tinH· !JW.ing to war conditions, made a recommendation which 
was n.dopkd hy it:-; members for the 1myment of khon1,ki (i.e., an allowance) 
to tlwir employee:;; ill reKpect of the enforced short-time working. In 
l 920 the Con1mi1itce of the Bombay 1\'lillowners' Association made a 
reconmwndation, which also war-; adopted by its members, for the in
troduction of a l 0 hour working day before it was enacted by legislation. 
Since then associations of employers have been compelled to devote 
con;;;iderable attention to the demands of employees for improved working 
.conditions. This period coincides with the beginnings of trade unions 
in India, and the growth of trade unionism may be said to have been one 
of the factors in bringing home to associations of employers the 
need for common action, not only as regards working time and output, 
but also in respect of wages and other mattP.Wl affecting the lives of their 
workers. Meanwhile the influence of employers' associations on the 
Legislatures grew, as in course of time representatives were first nominated 
.and then mainly elected to them. There are now 8 representatives 
of commercial and industrial Chambers or Associations in the Central 
Legislature and over 50 in the provincial Councils. The evidence we 
l'eceived from employers' associations satisfied us that they contain 
;many who are capable of doing much to solve the labour problems 
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with which industries are confronted. In our opinion it would be weU 
if every organisation set up a special committee for the purpose of 
giving continuous consideration to the improvement of the well-being 
and the efficiency of the workers in the establishments controlled by 
its members. 

Beginnings of Labour Unions. 

On the labour side, trade unions in India. have a sl10rt history, 
Attempts were made as early as the " eighties " to organise the mill
hands of Bombay in support of proposals for labour legislation, and a> 
Millhands' Association was formed. But this did not survive and, prior 
to the war, organisation scarcely extended beyond the better paid railway 
employees and some classes of Government servants. The two or three 
years following the cloee of the war saw the formation of a large number 
of organisations, ov;ring their origin mainly to the grave economic diffi~ 
culties of industrial labour. The leading industries were yielding 
phenomenal profits, but wages lagged behind prices, and la,bour, so far 
from participating in the unprecedented prosperity, often found condic 
tions harder than before. The world-wide uprising of labour con" 
sciousness extended to India, where for the first time the mass of 
industrial workers awoke to their disabilities, particularly in the 
matter of wages and hours and to the possibility of combination., 
The effect of this surge was enhanced by political turmoil which added 
to the prevailing feeling of unrest and assisted to provide willing 
leaders of a trade union movement. The influence of nationalist 
politics on the. movement had mixed remlts. It added intensity, bu 
it also tended to increase bitterness and to introduce in the minds of 
m,any employers a hostile bias against the movement. This, in its turn, 
tended to obscure the justice of many of the demands made and the 
fact that the movement was based on genuine and pressing needs. 

The " Outsider ' ' Controversy. 
During this period, controversy was largely occupied with the 

question of the outsider, i.e., the labour leader drawn from outside the 
ranlrs of labour. Employers frequently announced their readiness to 
treat with unions led by their own workmen, but refused to recognise 
any outsiders. This cla,im had some support in the attitude of Govern
ment prior to 1920 towards unions of their own servants ; but the official 
position had been defined with a view to the pre-war organisations which 
catered mainly for the upper ranks of Government service, and in 1920 
the Government of India conceded the principle of the right to employ 
outsiders. In many cases the objection to outsiders was in essence 
objection to particular individuals, e.g., dismissed employees or politi.
cians. At a later date the legislative recognition of the right of registered 
unions to employ such persons and to include them in their executive, 
did much to diminish these objections. Controversy between employers 
and trade unions, though it has not concluded on this question, has tended 
latterly to become centred on another matter, namely, that of recognition. 
lVe :;;hall revert to both these questions later. 
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Legal Position. 

At an early stage, the movement was threatened with the penal
tics to which, in the absence of a protecting statute, certain trade union 
;1.etivities are exposed under English common law. Following a suit 
a.gainst the leaders o£ the Madras Labour Union in 1920, the Legislative 
Assembly in 1921 adopted a resolution in favour of legislation for the 
registration and protection of trade unions. Five years were to elapse 
before a law was passed, but although we consider that development 
would have been more rapid had trade unionism received earlier legislative 
J•euognition, no attempt was made by employers in the interval to take 
~, .• [vantage of the legal position. 

Cohesion. 
'l'his period was one of growth and consolidation. With the 

pa.:ORing of the economic fltress and of the acute political turmoil of Hl18-21, 
lll<my ad !toe unim1R diflappeared and some leaders lost interest; but there 
l'\'tnained a number of genuine organisa,tions, and these grew steadily in 
uumben; and quality, in spite of local checks and universal handicaps. 
The strengthening of individual unions was accompanied by an increasing 
cohesion in the movement as a whole. The foundation in 1920 of the 
All-India Trade Union Congress mat ked the thst recognition of the common 
in term;ts o£ 1a bour throughout the country. It has held annual sessions in 
\-arious centres, ~111d has sm•ved :ts a meeting place for those most actively 
engaged in trade unionism> as a platform for the enunciation of labour 
policy and as a link between trade unionism in India and in Europe. 
The participation of trade union leaders in International Labour Con
ferences and other .international meetings gave the movement encourage
ment and greater unity, while the inclusion in the Assembly and Councils 
a.fter t}w Reforms of a few nominated labour representatives assisted by 
gi,-ing it further cohesion. 

The Trade Unions Act. 

An. important stage was reached with the passing of the Indian 
TTade Unions Act in 1926. This Act differs from British and Dominion 
Legislation on the subject mainly in the fact that the application of its 
11rovisions is confined to those unions which seek registration under it. 
Registered unions incur certain obligations ; the most important of these 
are the requirement to furnish audited accounts and the necessity of 
including in the executive a majority of actual workers. At the same time 
registration confers on trade unions and their members a measure of 
immunity from civil suits and criminal prosecutions ;~ __ provisions in __ _ 
this respect follow ap-proximately the recommendations of the Royal Com-
mission on Trade Disputes and Trade Combinations that sat in England 
in 1905. WP- shall return to some of the.provisions of the Act in our 
recommendations, but would remark here that the stimulus given by the 
Act to trade unionism resulted, not so much from any rights or liabilities 
that it created, as from the enhanced status given by the recognition of 
tmde unions in the statute book. Registered unions in particular have 
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gained in the eyes of the public and of employers, and even unregistered 
unions have benefited from the greater confidence given to the movement 
as a whole. Up to the end of 1929, 87 unions were registered, with 
183,000 members ; these are a minority of the existing unions, but in
clude the majority of the vigorous organisations. 

Internal Difficulties. 
In recent years trade unionism has had to face internal difficult~ 

ies. For some time efforts have been made by communists in India and 
from beyond its border to capture the movement. These met with their 
greatest success in Bombay in 1928. The absence of any strong organi
sation among the cotton mill workers and a realisation of their >veak
ness, combined with the encouragement given by the result of a pro
longed strike, enabled a few of the communist leaders, by an intense effort 
to capture the imagination of the workers and eventually to sweep ovet 
50,000 of them into a communist organisation. One effect of these strikes, 
and particularly the last disastrous strike, has been to render difficult the 
development of effective trade union organisation during the next few 
years. The workers, discouraged and depressed, are divided and many 
of them are still imbued with communist beliefs and ideals. These fact
ors stand in the way of the creation of an effective organisation with 
which the employers' association can negotiate. Until this obstacle 
is removed, better understanding and relationship with the wo.rkpeople 
is exceedingly difficult, if not impossible, of attainment. At the same 
period renewed political excitement throughout the country led to the 
appearance of leaders whose interests were mainly political. The diver· 
gence of views among the leaders had been increasingly apparent in the 
All-India Trade Union Congress and this culminated in a split at the 
end of 1929. Dissensions regarding communism led to the secession of 
the majority of the unions under their more experienced and responsible 
leaders and the formation by them of the All-India Trade Union Federa
tion. The position of the trade union movement as a whole is stiU 
unstable, and much will depend on its course of development in the next 
few years. 

Types of Unions. 
A fair assessment of the strength of the movement at the present 

time is difficult, mainly because unions vary so greatly in form and 
character. This will be best realised from a brief review of the main 
types. At the bottom of the scale come those " unions " which represent 
little or nothing more than the one or two men (generally drawn from the 
professional classes) who fill the leading offices. A few such unions can 
fairly be described as having had their main evidence of reality in 
notepaper headings. The object is to give a platform and a name to the 
leaders. The members, if not imaginary, are convened on the rare 
occasions when the endorsement of some resolution is required. This 
type of valueless growth, which is more characteristic of Bengal than 
of other provinces and is becoming rare even there, was stimulated 
by the belief that it would assist the leaders to secure nomination in 
the labour interest to local councils or international labour conferences. 
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On a higher level come 'vhat may be described as the a,cl hoc unions, i.e., 
organisations designed to secure some definite and immediate object. 
These, though they may be organised by independent persons, have 
their origin in the genuine need of the workers. The most common form 
is the strike committee, formed to carry on a strike and sometimes charged 
with the responsibility of formulating demands after the strike has 
begun. With the end of the dispute, particularly if the workers are 
unsuccessful, the "union" either disappears or enters a state of suspend
ed animation, from which it may be revived by a subsequent dispute. 
Unions of this type are frequently able to claim a very large membership 
for the time being, and they can be of distinct service to their members. 
But they do little in the way of educating their membership in trade 
unionisn1 and may even create obstacles in the way of genuine trade 
unions. The majorit,y of labour m1i011s are now permanent and regular 
orgn,nioations. 'fransport is perhaps the best organised section of in
dustry; the railway workers and semnen suppOI't a number of live unions, 
and dock workers l1ave gcuerally t>ome organisation. Combination is fairly 
g~1wral mnong Government employees; the stronger unions here are mainly 
tlH>:'e c01mtituted of persons outside the ranks of labour, but there are 
unions of some strength within these ranks. Printers, with their educa· 
tiona.! advantages a,ml more settled conditions, find the formation of unions 
easy, but hitherto thet>e have not proved very effective, being strongest 
in <~ovcrnment 1wesset> aml weakest where the need is greatest. On the 
whc,Je, the textile workers have been slow to organise. Up to 1926 there 
wn~ no cJiective organisation of the cotton mill workers in Bombay, and 
eYen now very few of the jute mill workers in Bengal can be regarded 
a" regularly organised. In Madras, on the other hand, the cotton mills, 
Ydwn• organisation began, have rm.rutined as a focus of trade union acti
vit,y. In Ahmedabad, the workers, excluding the Musalman weavers, 
are organised in a group of craft unions which, participating in a common 
central federation, have a strength and cohesion probably greater than 
tho:;;e of any other labour unions. This may have some connection 
with the survival, until a comparatively late date, of a strong 
guild tradition in Ahmedabad. This lateral method of organisation· 
is comparatively rare in India, where the tendency has been to organise 
vertically, i.e., by industrial establishments. Even where more than 
one union is formed in the same industry and the same centre, the division 
is generally by factories and not by occupations. Mining workers are 
poorly organised in every field, and in the plantations genuine organisa
tion on the labour side is quite unknown. Measured geographically, 
trade unionism is strongest in Bombay Presidency, and weakest (having 
regn.,rd to the potentialities) in Bengal. 

Numerical Strength. 
As the foregoing remarks indicate, an accurate numerical esti

mate of the strength of trade unionism is almost impossible. In 
Bombay the Labour Office recorded the existence of 93 unions claiming 
120,000 members in September 1930, but this includes some unions 
which do not cater for industrial workers. For the_ rest, of India no 
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complete record is available, but the numbers in the aggregate are pro
bably about equal to those of Bombay. At the end of 1929, 87 unions 
claiming 183,000 members had been registered under the Trade 
Unions Act; of these 38 with 90,000 members were registered in 
Bombay Presidency. The AU-India Trade Union Congress had 
affiliated to it in December 1929, 51 unions claiming 190,436 
members ; but this included one large union whose figures were 
questionable. Membership is everywhere loosely defined, and many 
unions retain on their books members who have long ceased to pay subs
criptions. At least one union has been formed which claimed no subs
cription from its members. 

Internal Difficulties. 
From this necessarily brief survey of recent and contemporary 

history we turn to questions of future policy and development. Here it is 
wise to recognise at the outset the difficulties which confront those who 
are endeavouring to build up the movement. To a large extent the 
obstacles to development are internal rather than external-they come 
from labour itself. In the first place, the migratory character of the bulk 
of Indian labour presents a serious obstacle. Those who are frequently 
leaving an industrial centre, even for short spells, and are frequently 
changing their employer, are less inclined than more permanent workers 
to maintain a constant interest in any organisation. Further, the fact 
that so many workers look forward to a proximate or ultimate escape 
from industry tends to diminish their enthusiasm for efforts to amelio
rate their conditions and to enhance their readiness to tolerate disabi
lities. The present conditions of industrial life in India are not con
ducive to the unflagging endeavour which proved so necessary in the 
West for the maintenance of trade unions ; those whose wages and 
leisure are barely adequate for sustained work in the }actory are not 
likely to find energy or leisure for activity outside it. It is not difficult 
to trace a correlation between the strength of the movement in parti
cular centres and industries and the degree of permanence and regularity 
which characterises the labour force. Another serious handicap is the 
poverty of the average worker, to whom even a small subscription can 
be an appreciable burden, particularly when he is already encumbered 
by debt. Except in times of great stress, few unions can secure ade
quate funds without external assistance. An additional obstacle arises 
from the divisions which run across the lines on which trade unionism 
must develop.. Difference of language and race are separating _factors, 
and t~ thes~ IS frequently ad£1-ed the active opposition of the Jo?bers, 
or their equivalent, to anything resembling a horizontal organisatiOn. 

Fundamental Deficiencies. 
But there are even more fundamental difficulties. Trade 

unionism, to be fully effective, demands two things: a democratic 
spirit and education. The democratic ideal has still to be developed 
in the Indian worker, and the lack of education is the most serious ob
stacle of alL The latter difficulty does not arise merely or even mainly 

y 
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from illiteracy. We do not confuse literacy with education ; the strength 
of trade. unionism in the transport industries is partly due to the educa
tion which travel gives. Where the lack of education makes itself 
most Ktrongly felt is in the reluctance to take a long view. Even if 
he were better off than he is, the Indian workman would not be easily 
persuaded to spend money which promised no obvious and immediate 
l'eturn. Pew trade unions can afford to conduct benevolent work, and 
the majority find it hard to convince the worker that a subscription is 
worth while, except when a dispute is imminent or in progress. 

Need for Development. 

It may be urged that a movement which suffers from so many 
handicaps, which demands qualities at present so rare among Indian 
workmen and which is admittedly exotic in origin, is ill-suited to 
Indian needs and that the whole development of trade unions is a move in 
the wrong direction. As regards the foreign character of the move
ment, we would observe that modern industrialism is itself a Western 
importation. Tho difficulties which it creates for labour in India are 
similar to the difficulties which it has created elsewhere, and there is no 
evidence of any alternative remedy that is likely to prove effective. 
Everything that we have seen in India has forced upon us the conviction 
that the need of organisation among Indian workmen is great, and 
that, unless industry and the State develop along entirely different 
lines from those at present followed, nothing but a strong trade 
union movement will give the Indian workman adequate protection. 
Legislation can act as a palliative and prevent the graver abuses, but 
there are strict limitations to the power of Government and the public 
to protect workmen who are unable to protect themselves. Laboux 
laws, indeed, find one of their most effective sanctions in the support 
of organised unions. Other forms of organisation, such as works councils 
and works committees, serve a useful purpose when employers are 
well disposed, hut they cannot be a substitute for trade unionism. 
Machinery suc11 as industrial tribunals and conciliation boards can assist 
labour, but its operation is seriously hampered without organisation. 
It is in the power to combine that labour has the only effective safeguard 
against exploitation and the only lasting security against inhumane 
conditions. Nor is labour the only party that will benefit from a sound 
development of the trade union movement. Employers and the public 
generally should welcome its growth. It would be foolish to pretend 
that in present conditions particular employers in particular centres can
not gain an advantage by thwarting and r.epressing attempts to organise, 
and all employers are bound to find, on occasion, that the organisation 
of their men limits their power. R11t whilst the advantages to be gained 
from repression are temporary and precarious, those that accrue from 
healthy organisation are lasting. Further, some form of organisation is 
inevitable, since the need is acute and js bound to evoke a response. If 
that response does not take the form of a properly organised trade union 
movement, it may assume a more dangerous form. Some employers 
have already suffered severely from the lack of responsible trade unio:us 
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of their workers, and this type of suffering extends to the community as 
a whole. 

Necessity of Encouragement. 
The importance of developing healthy trade unions is denied 

by practically none. Government has declared its policy to be one of 
encouragement, and a great majority of employers appearing before us 
avowed a similar aim. While a minority of employers are frankly 
opposed to trade unions, we have been struck by the considerable measure 
of unanimity on this point on the part of responsible employers' organisa
tions and individuals, including officials in charge of Government estab
lishments. Some employers are genuinely puzzled as to the methods. 
by which they can attain the aim in view. But in many cases we found 
it difficult to ascertain what active steps had been taken to encourage 
the growth of healthy trade unionism, whilst the attitude of some em
ployers in their dealings with trade unions was singularly ill-calculate~ to. 
secure that end. We would urge that the repression of trade umons 
because of unhealthy tendencies is unlikely to produce a healthy growth .. 
A movement which is facing so many difficulties cannot be expected to 
begin at the stage achieved in other countries t!hmugh long experience and 
after many vicissitudes. Responsibility can only be developed by power 
and by experience. If relationships and co-operation are to be withheld 
until individual unions, or the movement generally, attain vigorous. 
health, that stage is likely to be long deferred. 

Controversy regarding Recognition. 

This brings us again to the question of " recognition " of trade 
unions by employers. This has become the acid test, and controversy 
over this question is fairly general. The exptession owes its origin, so 
far as India is concerned, to the relations of Government with its servants. 
Until comparatively recent times, Government servants were prohibited 
from submitting collective memorials and petitions. When conceded, 
this right was granted only to combinations which conformed with certain 
rules. These are known as the Recognition Rules, and unions which 
accept them are then ordinarily granted formal " recognition " and are 
able to conduct negotiations with Government on behalf of their members. 
Private employers have tended to adopt similar methods, but there 
appears to be some confusion, both among them and among some heads 
of Government departments, as to the meaning and implications of the 
term. Some seem to think that " recognition " means that the employer 
recognises the right of the union to speak on behalf of all his workmen, 
or at any rate all the class for which the union caters. Influenced in 
some cases by this misconception a,nd in others, we fear, by a desire to 
·prevent the union from gaining in strength, recognition has frequently 
been withheld on the ground that the union embraces only a minority 
of the class concerned. Other reasons given for refusing recognition 
are the prior existence of another union, the refusal of the union to 
dispense with the · services of a particular official, the inclusion of out
siders in the executive, and the failure of the union to register under the 
Trade Unions Act. 
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Implications of Recognition. 
In our view recognition should mean that the employer re

cognises the right of the union to negotiate with him in respect of matters 
afiecting either the common or the individual interests of its members. 
The employer, while he should consider proposals advanced by a union 
which are applicable to his employees as a whole, need not recognise the 
claim of the union to speak for any who are not members of it, and must 
be prepared to consider the interests of the unorganised workers. It 
is not, of course, intended to suggest that the recognition of a union pre
cludes individual members of it from direct contact with their employ
ers .. At the same time we are not pleading for a formality. Recogni
tion in the letter must be followed by recognition in the spirit, by a readi
ness to discuss sympathetically points put forward by the union, by 
accessibility to its officers and by willingness to let them have credit 
where eredit iR due. 'l'he Government manager or agent who, in 
remedying grievanees to which a union has drawn attention, is at 
pains to make it evident that the union has had nothing to do with 
the result, or who keeps the union officials at arm's length by insist
ing on written communications in every case, is stultifying the 
action of Government in according recognition. The employer who 
discriminates in the matter of promotion against union men, or in any 
other way tries to weaken the influence of the union he has recognised, 
is in no way better than the employer who denies recognition outright, 
and is as little likely to advance the cause of peace. These consider
ations, apart from any others, make it impossible for us to endorse the 
proposal, advanced by several labour sympathism·s, that recognition 
should be obligatory in certain cases. It was suggeHted, for example, 
that an employer should be compelled to recognise a registered union 
of his men. Recognition may mean much, but it may mean nothing. 
No law can secure that genuine and full recognition which we desire 
to see. 

Recog'nition of Weak Unions. 
We have referred to the prevalent idea that recognition should 

depend on the strength of the union. There is a sense in which it may, 
for a really strong union is in a position to enforce recognition. The 
vigorous union with a genuine grievance can insist on being heard, and 
even recognition rules carefully framed by official secretariats may prove 
futile when a big railway strike is threatened. But we are anxious to 
see recognition based on reason and not on force, and the fact that a 
union consists of only a minority of employees is no adequate reason 
for withholding recognition. Similarly the existence of two or more 
rival unions is not in itself a sufficient ground for refusing to recognise 
any or all of them. The combination of all employees with co:mnlon 
interests in a single union is eminently desirabl~ in their own interests, 
but this is a matter for them and not for the employer. 

Outsiders and Recognition. 
The endeavour to dictate to unions on the subject of their 

officers or leaders is equally short-sighted and unwise. We have referred 
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to the great difficulties confronting the movement, which make the em
ployment of a proportion of outsiders inevitable. In some cases victim
isation, and more frequently the fear of it, gives an additional value 
to the outsider. The claim to be allowed to deal only with "one's own 
men" is frequently little more than an endeavour to secure that the 
case of the men shall be presented by persons who are not likely to prove 
assertive. In every country much of the active work of trade unions, 
particularly in their relations with employers, is carried on by persons 
whose livelihood does not depend on the employers' will. We recognise, 
as do outsiders themselves, the weaknesses of the position of persons 
who have no direct experience of industry. But this again is mainly a 
question for the unions themselves, and we shall deal . with it in that 
connection. As we have ah·eady indicated, the objections to outsiders 
are steadily diminishing, and there is every hope that the unreasonable 
attitude adopted by a number of employers a few years ago will soon be 
unknown. There is, however, still a disposition in some quarters to 
object to particular outsiders, and especially ex-employees and 
politicians. The dismissed employee, whose energy is whetted more by a 
sense of his own grievances than by a desire for the welfare of others, 
can be a severe trial to the most sympathetic employer ; and the desire 
to prevent him from securing a position of influence is natural and 
intelligible. But in actual experience the atte?TI-pt to suppress such 
individuals by repressing their organisations or by insisting on their ex
clusion has seldom been successful; several such men have gained 
notably in strength as a result of the employers' antagonism. The 
politician who hopes to divert a union to political ends can be equally 
trying, and it is frequently the case that his exclusion would be in the 
best interests of the men. But the employer, however pure his motives, 
is in a weak position when he attempts to protect his workmen by keeping 
their leader at arm's length. The leader who is not honestly working 
for the good of a union is not likely to have a long innings, unless he is 
assisted by persecution. The less healthy traits in a union are mort! 
likely to he eliminated by toleration than by repression. 

Registration and Recognition. 
The,question of insistence upon registration stands on a different 

footing. As the law stands at present, registration generally involves no 
obligations that a borw fide union should not be willing to undertake. 
It necessitates a regular constitution, a periodical audit, the composition 
of the executive so that a majority may be workers, and the separa
tion of political funds, which can he collected only from those members 
who are willing to contribute. In return for compliance with these 
provisions, the union receives definite advantages. There is, therefore, 
a presumption (though no certainty) that a union which declines to register 
is not a bona fide organisation. Similarly the fact of registration creates 
a presumption in favour of the genuineness of the union. The desire to 
secure recognition has been a motive underlying registration, and regis· 
tration has led in many cases to recognition. In a number of instances, 
employers have declined to recognise unions that are unregistered, and 
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aome were under the impression that registration made recognition 
obligatory. We recognise that there are questions of principle with 
regard to political funds which, if they arise, may modify the positi(}n 
in the future. 

Recognition of Government Employees' Unions. 

The position of unions of Government employees requires 
rteparate consideration. Prior to the passing o£ the Trade Unions Act, 
the recognition rules, to which we hftVe referred, stipulated that recognised 
unions .should apply for registration as soon as legislation made it possible 
to do so. But when the Act was passed, the Government of India and 
the majority of local Governments suggested to recognised unions that 
they should not apply for registration. One local Government went 
mnch further and forbade all its servants from becoming, or continuing 
to be, members of any union which had applied for or secured registration. 
w('; are not aware of the precise considerations which led to the latter 
order, but the attitude of Gov(~rnments generally arose from the difficulty 
of reconciling the privileges which employees secured as members of 
registered unions with their obligations under the Government Servants' 
Copduct Rules. These rules were framed primarily to regulate the conduct 
of Government officials outside the ranks of labour, with whom we are 
not concerned; the 'rmdc Unions Act had mainly in view persons within 
those mnkR, and the recognition rules apply to botl1 classes. Perhaps 
it is not pm>sihle to apply eommon rules to two such difl'erent classes, but 
in any c<tsc, as far as industrial employees are concerned, we recommend 
that Government should take the lead both in ma.ki11g recognition of 
unions na.,qy and in eneoma.ging them to secure registration. 

Collection of Subsc1iptions by Employers. 

Some employers, including at least one important State rail
way, have collected subscriptions for trade unions. This has usually 
been done by deducting the union subscription from the workers' pay 
and handing the accumulated amounts over to the union officials month 
by month. The result has been to give the unions concerned an 
income far exceeding that which they would have obtained in the 
ordinary way. In view of the acute difficulties which most unions 
experience in raising funds and the benefits that could be secured by 
many if their finances were more flourishing, we have considered the 
possibility of recommending to employers a general adoption of this 
practice. On a detailed examination of the question, however, we con
sider that the disadvantages distinctly outweigh the advantages. Quite 
apart from the fact that the practicP, makes a trade union subscription a 
first charge upon a man's wages and may lead, with illiterate and ignorant 
workers, to the commencement or continuance of deductions without 
their full consent, the procedure is bound to undermine the independence 
o£ the union. No employer can surrender his right to discontinue the 
practice at any time. Its continuance, therefore; is conditional upon the 
union taking no steps which would lead an employer to reverse his polic.y, 
and once the practice had been established of collecting subscriptions 
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in this manner, the employer would be able at any time to dislocate the 
activities of the union by withdrawing his assistance. Further, the 
vigour of the trade union officials would be constantly sapped by the 
knowledge that their income and the means for their activities were 
dependent on the employers' goodwill. 

Self-reliance. 
Although we have stressed the in...fl.uence which employers can 

exercise over the future of the movement, we should be doing a disservice 
to it if we encouraged any trade unionists to suppose that its development 
depended upon the actions of employers rather than upon their own. 
There is already a lack of self-reliance and a tendency to wait too m11ch 
upon the employers' attitude. No amount of encouragement from employ
ers or of assistance from the State can infuse life into unions which have 
nothing vital in themselves ; true vigour can only come from within. 
In those countries where the movement is strong, it owes that strength 
mainly to its own efforts, and perhaps more to the opposition it has con
fronted than to the support it has received from employers. One of the 
first needs, therefore, is the training of the members themselves. There 
is too great a tendency to allow the members to remain passive supporters 
of the union instead of making them an active force. We recognise 
the difficulties of the position. The dilemma which faces many trade 
union leaders resembles that which confronted a number of officials 
in the early days of local self-government. Presented with the 
alternatives of aiming at executive efficiency by undertaking most of 
the work themselves and of educating their members by giving them 
responsibility and letting them make mistakes, most of the leaders 
have chosen the former course. Labour is weak, leaders are few, and 
the training of members in trade unionism must in many cases involve 
a. diminution, for the time being, in the effectiveness of a union to protect 
its members. But the movement cannot prosper if !t is allowed to 
depend almost entirely on a stimulus from the top ; there must be an 
internal collective will. This can be developed in various ways, all of which 
require time and patience. Efforts should be made to give a)> many mem
bers as possible some share in the work. Meetings should be frequent, 
even if they are small ; regular branch meetings are of more value than the 
infrequent mass meeting, which has little permanent effect. 

Multiplication of Activities. 
Most unions are at present hampered by having too limited a 

S(Jope and too few activities. There is a disposition to regard a union 
as a. mere agency for securing benefits from employers, and to overlook the 
valuable work that can be done in the way of mutual help. A widening 
of the sphere of activity is most desirable, both because much is left 
undone that trade unions can do and because it will strengthen the 
movement to find, and even to create activities in which the members 
can participate. The selection of fresh activities must depend on local 
circumstances and will vary from province to province and from indus
try to industry. We do not presume, therefore, to offer stereotyped 
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recommendations for all unions, but put forward a few suggestions to 
illustrate our meaning. An extension of the co-operative movement by 
the agency of trade unions seems to offer a genuine opportunity in some 
centres. The provision of co-operative credit and the maintenance of 
co-operative stores, if properly managed, would advance 'the economic 
position of the members. The need of education is universal, and the 
provision of adult education in· small circles would be valuable in itself 
and would bring strength to the movement. The opening of a reading 
room where there would be available both books and men to read th:-m 
aloud has distinct poesibilities. Benefit funds are rare, and, though we 
recognise the difficulty attendant on t.he raising of any appreciable sums 
from Indian worl{mc•n, we feel that many could be persuaded to subscribe 
j.o a fund designed to furniRll dcatl1 benefits. In some industries, tlw 
Workmen's Compensation Aet provides a useful field of activity. Some 
unions have entered this field, but t.he movement as a whole l1as not 
r(•a.lised the possibilities in this direction. Possibly the only 11nion with 
an elaborate range of wdfarn activities iR the Ahmedabad Textile 
Association to which we hii.Vf\ ahettdy referred. Tl1iR is reported to 
maintain two dispensaries and a hospit,al equipped for smgical work, with 
aceommodation for thirty indoor patients. The expenditure on this 
work is in the neighbourhood of Rs. 10,000 annually. The Association 
maintains 23 schools, which in 1928 had 1,458 boys and 76 girls. The 
cost in t}mt year was Rs. 36,000 and the Association also carried on two 
boarding schools maintained by subscriptions from ot.her sources. The 
social betterment department of the union supplements the work of the 
schools by conducting evening classes in chawls to teach workers reading 
and writing. The union maintains a library and a reading-room for the 
benefit of its members. There are also travelling libraries containing 
several boxes of books which are circulated from centre to centre. Among 
the unim1's other wclfa,Te activities are four physical culture centres, 
a volunteer corps, a cheap grain shop, restaurants, a savings bank and a 
Cheap J,oans Department. These are all carried on mainly from the 
members' subscriptions, wl1ich a:re collected by the mil1s. The millown
ers until recently also made an annual grant to the Association for 
educational purposes. 

Present Leaders. 

An equally urgent need is the development of leadership frotn 
within the ranks of labour. At present the unions depend for their 
leaders mainly on social workers, lawyers and other professional and 
public men. A few of these have interested themselves in the movement 
in order to secure private and personal ends. The majority, however, 
are actuated by an earnest desire to assist labour. The work involves 
much toil a11d many discouragements, is nearly always unpaid, and 
brings more criticism than thanks. Our survey of the position will, 
we hope, show sufficiently clearly how necessary the assistance of these 
men has been in the past. The movement could not possibly have 
reached its present stage without them, and for many years to come there 
:is likely to be a useful :field of service for all who are anxious to assist. 

•· 
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At the same time, as many of the present leaders would be the first to 
recognise, the man drawn from outside the world of labour is handi
capped in more than one direction. He has seldom a complete· 
knowledge of the technical details of the industry to which his work is 
related, and cannot hope to meet the employer on equal terms in this 
respect. His training makes it difficult for him to feel that complete 
sympathy with labour which is the inspiration of those who have "gone 
through the mill ". Some of the present leaders, motived no doubt by the 
great need, seem to us to diminish their e:ffectiveness further by attempt
ing too much. No man can take an effective share in the organisation 
of half a dozen unions simultaneously ; in existing conditions the foster
ing of one good union is a hard task and more than enough for a man who 
can generally devote only part of his day to such work. Finally the 
fact that the work is gratuitous tends to weaken its intensity, and in 
some cases to diminish the sense of responsibility. 

Need of Paid Officials. 

The unions, if they are to incre:!.se their strength, must find 
organisers from within the ranks of labour. This does not mean that the 
trade union officials must be actually working in the industry with 
which the union is connected. No man who is doing a day's work in a 
factory or a mine or on a railway can find the time or energy necessary 
for the work. Further the actual worker, even with the best of employers, 
cannot display sufficient independence to defend adequately the -union's 
interests. What is required is the whole-time official who has been an 
actual worker. He must be paid by the unions, since it is impossible to 
expect that the heavy labourinvolved will be carried on for nothing; the 

. nexus of payment brings responsibility by making the officials depend
ent on the union and its fortunes. We recognise that the present income of 
many unions cannot meet such charges ; but the organising official, if he is 
even moderately competent, will secure a substantial increase in that 
income. The few unions which have secured such officials have found 
them profitable investments, and the expense must be faced if a union 
is to acquire strength. We suggest that those on whom at present the 
burden of organisation falls should make it their earnest endeavour 
to find suitable men within the unions to act as officials and should 
then train them for the position. At first suitable men will not be 
readily forthcoming, for their task will not be the easy one of evoking en
thusiasm at times of crisis, but the harder and more valuable one of 
building up the membership of the union in good times and bad, and 
instilling into it the sense of loyalty and trust. Moreover there are 
bound to be failures among those selected. But, as we found during 
our tour, a few men of the right type have already emerged, and others 
will be forthcoming if opportunities are made for them. 

Training of Officials. 

The qualities required in the first place are literacy, organising 
ability and a capacity for hard, constant and patient work. When men 
with these qualities are obtained, their training should be undertaken. 
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It is here that social workers, professional men and others anxious to 
assist the movement can render valuable service. The training should 
commence before the selected man leaves his employment ; his readiness 
to undertake the necessary toil will afford a good test of his capacity 
for ultimate success. He should be assisted to improve his general 
education by directed reading, particularly in economics and social 
questions, including labour legislation and trade union history. In the 
larger centres it might be possible to start small study circles for groups 
of, say, 4 to 6 men. The Universities in the leading industrial centres 
could strengthen their contact with the industrial life of the 
country by assisting in this work with evening classes, and the 
larger trade unions should endeavour to assist. Simultaneously the 
prospective official should take as active a part in the work of the 
union as his ordinary work allows ; his activity here will afford a good 
indication of his qualifications for a paid appointment. 

Outside Assistance . ., 
We have suggested that during his training, the future official 

should be supported by his own industrial work. But his value in many 
cases could be greatly enhanced by a wider training, with freedom for 
a period from other work. This would involve the provision of funds 
fo~ the support of such men during part of their training. Tn the case 
of State servants--and particularly on the railways-periods of leave 
and other assist.anee could be given. As a further possibility we suggest 
the grant of studentships at Universities or coileges which arc ready 
to co-operate. 'l'he higher edueation of the country is largely dependent 
on State funds, and we feel that the share of the industry of the country 
in the results is disproportionately small. The class whose education 
we desire to advance has claims which are in no way weaker than those of 
political lawyers or Government officials to participate in the provision 
which the State makes for education. Finally the linking of the move
ment with the international trade union movement provides the op
portunity for and will no doubt evoke its assistance in the building 
and consolidation of Indian trade unionism. Some of the labour de
legates and advisers sent to International Labour Conferences at Geneva, 
by extending their stay in Europe, have been able to secure some 
training in Western trade union methods. If, as we hope, the labour 
side of the delegation to these conferences is increasingly composed 
of actual workers and ex-workers, they can be assisted at a com
paratively small cost to qualify themselves more fully for trade union 
work. 

Revision of the Act. 

The Act has not been sufficiently long in operation to enable 
ns to attempt a detailed review of its working. But the developments 
of the movement which are already in progress and those which may be 
expected as a result of the changes taking place in the social and political 
sphere, together with the advance which we hope some of our recom
mendations will bring, will probably necessitate its revision in some 
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directions at an early date. The measure was admittedly framed with 
regard to the fact that the movement was both young and inchoat-e, 
and it has helped to give trade unions stability and an enhanced sense of 
responsibility. We consider that the Act should be re-examined in not 
more than three years' time. If the recommendations made elsewhere 
regarding the grant of the franchise to registered unions are accepted, 
these ,may necessitate the revision at an even earlier date of the provisions 
relating to the political activity of trade unions. In respect of other 
provisions, it may he found that some of the restrictions which were 
regarded as wise in the infancy of the movement are unsuited to a more 
advanced stage, and all the limitations imposed on the activity of 
registered unions and their officers and members should be reconsidered. 
We regard the principle that the grant of privileges should be limited to 
registered unions as sound, but it is important to ensure that the 
conditions attached to registration are not such as to prevent any well
conducted bona fide union from applying for registration. 

Annual Audit. ' 
In the meantime we recommend three amendments relating 

to matters of detail. At present registered trade unions have to meet 
the cost of the obligatory annual audit, and the qualifications of the 
auditors are prescribed by Government. It is not possible for the smaller 
unions to meet the cost of employing properly qualified auditors and,- as 
a result, Government has had to .. permit their accounts to be audited by 
persons with no qualifications in accountancy. We consider that all 
unions should be able to secure free of charge the conduct of their audit 
by officials of Government. Government has already accepted respon
sibility for the audit of the acc01mts of co-operative societies in some 
provinces. The provision of auditors for trade unions should cost little 
to Government, while it will relieve registered trade unions of a consider
able charge on their funds. At present the larger unions are required to 
employ auditors who are authorised to audit the accounts of companies 
under the Companies Act, and any union which desires to employ such an 
auditor should remain at liberty to do so. But unions which do not 
desire, or are unable to engage, auditors of this elass should be given the 
alternative of having an official audit rather than of employing other 
persons as auditors. The reports of the official auditor on trade union 
audits and investigations should be made available for the public as well 
as for the union. 

Other Amendments. 

Two other minor amendments appear to us to be desirable. 
(i) Section 22 re.quires that ordinarily not less thanhalf the officers of a 
registered trade union shall be actually engaged or employed in an 
industry to which the union relates. "Officers" here includes the 
executive. In view of the desirability of securing that the members of a. 
union take an active part in its work, we consider that two-thirds would 
be a more suitable minimum. As there is no limitation to the size of 
the executive, this will not restrict the number of outsiders that can 
be included, and may lead in some cases to an unduly large ,executive. 
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But we think that th(l inclusion of a larger proportion of workers may 
assist in furthering that education of the ordinary members in trade 
unionism which is so much needed, and in helping them to feel that they 
are responsible for the conduct of their union. We believe that the desir
ability of the higher proportion is already recognised in practice by the 
better unions. (ii) It appears to be the case that registered trade unions 
are precluded from initiating and carrying on co-operative societies. 
We recommend that the obstacles be removed. The maintenance of 
co-operative credit or supply societies, subject to the usual safeguards, 
is an activity which we should like to see undertaken by trade unions. 

Conclusion. 
In other parts of this report we suggest fresh responsibilities 

for registered unions, and 'Y~ .. hQP~ .. thfl.t, ill 1egisl!l~iQ:t\j.JtA9, .. J!•.I!m..inistra
tion, the State and its .officers will. recognise. the essentil:l>l i1Uportance of 
.these organisations as an integral part of .the industrial structure of the 
;country. They can make a big contribution to industrialdevelopw,ent, 
,~nti the value of that contribution will be enha:o.ced by a policy oft:~;ust 
'in them and co-operation with them. At the same time, at the risk of 
;repetition, we would emphasise the fact that trade unionists must rely 
mainly on their own efforts. !tis on them, rather. than on employers or 
Government or the public, that the future of trade unionism ultimately 
d.flJ!.ends. 
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CHAPTER XVIII.-INDUSTRIAL DISPUTES. 
At this stage of India's industrial history it is unnecessary for u,s 

to emphasise the importance of taking all reasonable measures to promote 
industrial peace. The loss occasioned by industrial disputes to employers, 
employed and the public at large has produced a general anxiety to find 
methods of preventing the occurrence of strikes and lock -outs and secur
ing their speedy termination when they occur. We propose first to trace 
briefly the course of industrial unrest in India and thereafter to attempt 
to analyse the causes of industrial strife. We shall then review the 
methods already adopted for the prevention and settlement of disputes 
and make our recommendations in this connection. 

Emergence of Strikes. 
Prior to the winter of 1918-19, a strike was a rare occurrence in 

Indian industry. Strikes took place occasionally on the railways ~nd in 
'Other.branches of industry; but to the majority of industrial workers 
the use of the strike was probably unknown. Lacking leadership and 
organisation, and deeply imbued with a passive outlook on life, the vast 
majority of industrial workers regarded the return to the village as the 
only alternative to the endurance of hard conditions in industry. The 
end of the war saw an immediate change. There were some important 
strikes in the cold weather of 1918-19; they were more numerous in 
the following winter and in the winter of 1920-21 industrial strife became 
almost general in organised industry. The main cause was the realisa· 
tion of the potentialities of the strike in the existing situation, and thie 
was assisted by the emergence of trade union organisers, by the educa-

. tion which the war had given to the masses and by a scarcity of labour 
arising from the expansion of industry and aggravated by the great 
epidemics of influenza. 

Statistics of Disputes. 
After that winter industrial unrest slowly subsided, but the strike 

weapon remained and since that date strikes have been a concomitant 
of Indian industry. The following figures of reported disputes involving 
stoppages of work for the period 1921-30 have been furnished by the 
Government of India :-

1 Number of I Number of I Number of 

Year. 
I stoppages workers I working 

beginning 1 involved 1 days lost 
during the 1 (thousands). (in 

year. ! lakhs). 

1921 376 I 600 70 
1922 272 

I 

435 I 40 
1923 209 

I 

301 51 
1924 132 312 87 
1925 133 270 126 
1926 127 187 110 
1927 129 132 202 
1928 200 507 316 
1929 134 531 122 
1930 145 ! 196 23 
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.As the figures of working days lost depend mainly on the pre
sence or absence in any year of one or two big strikes, the two other 
columns give a better indication of the general prevalence of industrial 
strife. These show the widesprAnd turmoil of 1921 and the diminution 
of strife thereafter until the appearance of a second wave of unrest in 
1928. Some particulars of the approximate causes of these strikes are 
available, as the statistics tabulated by the Government of India give the 
classification of the disputes ::tecording to the principal demand of the 
workers. This shows that in 976 disputes the principal demand related 
to the question of pay or bonus and in 425 to the question of personneL 
In the latter cases, the demand was normally for the reinstatement or 
dismissal of one or more individuals, and the proportion under this head 

· appears to us to be high. 74 strikes were primarily concerned with ques
tions of leave or hours of work and the rema.ining 382 are unclassified in 
respeet of the demand made. In the official returns two-thirds of the 
strikes are cla::;:;ified as lmsucem;:;fnl. 

Wider Economic Causes. 

Behind irrunediate ca. uses such as these, it is possible to trace the 
wider infh1ences whieh have been at work. The great outbreak of strife 
after the >var had obvious economic causes ; a rise in wage levels was 
overdue, and tho workers awoke ·to the disabilities from which they suf
lered in mspeet of long hours and other matters. By the end of 1922 
the position w~tfl again more or less stabilised, hours had been reduced, 
conditions had improved and wages ha.d risen, prices had fallen consider
ably from the peak:; attained in 1920 and 1921, ~md the post-war boom 
was over. During th(~ ensuing five years prices showed only small 
va.riations ; the Bombay working cla~::~s cost of living index number, for 
example, neither fell below 152 nor rose above 161 in any month aftei' 
October 1922 and before October 1927. 'fhe State, the employers and 
the public now co-operated in introducing certain ameliorative measures. 
In conseguenee of a.ll these factors, the quinquennium 1923-1927 was one 
of comparative peace, in spite of a steady growth of consciousness and 
cohesion among the workers and the smvival of many sources of dis
content. By the end of this period prices showed signs of falling again 
and, although industry did not cease to expand, profits steadily con~ 
tracted and, in a number of cases, disappeared. Endeavours to meet the 
depression by improved methods of production, retrenchments of staff, 
or reductions of wages had a large share in the fresh outbreak of strife 
in 1928. 

Causes Unconnected with Industry. 

Causes lml'.onnected with industry play a much smaller part in 
strikes than is frequently supposed. 1'he employer who is faced with a. 
strike and is uncertain as to the cause is inclined to lay the blame on 
" agitators ". There are, of course, some strikes whlch are not due to 
economic causes. Examples of these are the stoppages known as hartals, 
which are often meant as protests against acts in which the employer 
may have had no 11har6i, e.g., action by Government or by the police. In 
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tjmes of political ferment, such as the present, these tend to become 
frequent, and while they are fortunately ephemeral, they cause in the 
Bggregate appreciable dislocation of industry. 

Political and Other Influences. 

At certain periods factors which were not economic had an im
portant influence on industrial strife. The worst period of such unrest 
(1920-21) coincided with the occurrence of intensive political agitation. 
A few strikes were organised by political lea,ders ; more frequently op
ponents of Government used their influence to intensify disputes which 
were economic in origin. Recently other influences have appeared ; the 
spread of communism has affected the workers in certain places, parti
cularly Bombay, and in the big mill strikes which have occurred there 
during the last few years communist leaders and organisations have played 
a leading part. Another new development has emerged in at least two 
recent strikes of importance in which some of those acting with the 
workers were also interested in the influence of the strike upon commodi
ties and share markets. But although workers may have been influenced 
by persons with nationalist, communist or commercial ends to serve, we 
believe that there has rarely been a strike of any importance which has 
not been due, entirely or largely, to economic reasons. 

Experience of Works Committees. 
We turn now to a brief review of the various methods adopted 

both to prevent the occurrence of disputes and to resolve them when they 
arose. The industrial unrest which followed the close of the war led to an 
examination of methods adopted in othe;r countries, and especially in 
Great Britain. Among these, the institution of works committees 
received attention at an early stage. In 1920 the Government of India, 
while starting joint committees in their presses, directed public attention 
to the possibilities of the idea and about the same time committees were 
formed by Messrs. Tata at Jamshedpur and in at least one of the larger 
railways. A committee appointed in Bengal in 1921, at the instance of 
the Legislative Council, to consider the causes of and remedies for indus
trial unrest, gave warm support to the idea. At the Buckingham 
and Carnatic Mills in Madras, where 9,000 workers are employed 
and where the proportion of permanent labour is large, a works 
committee was formed in 1922 under the name of the Workpeople's 
Welfare Committee. It was started by the management with the 
object of securing closer contact with the workers by the discussion 
and settlement of m.atters affecting their interests. The constitution of the 
committee is kept as elastic as possible and is subject to enlargement as 
circumstances demand. In addition to the President and Vice-Presi
dent, it is now composed of 26 representatives of the woqers and ten of 
the management. The former are elected annually by a 1'ecret ballot of 
workers with more than one year's service in the different departments. 
The welfare superintendent is ex-qfficio secretary and two labour 
representatives are elected to serve as assistant secretaries. The proceed
ings of the meetinis, which are held fortnightly, are printed in Tamil and 
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circulated among the workpeople. In addition to assuming large res
ponsibilities in respect of the numerous welfare activities associated with 
the mills, the committee is said to have proved useful in maintaining good 
relations between the staff and the workers. Any worker who considers 
that he has been unjustly treated can report the matter to the welfare 
committee member of his department, who then makes representations 
to the management on the worker's behalf. Individual cases of a serious 
nature, such as dismissals, can also be brought before the welfare com
mittee, if the worker is dissatisfied and further enquiry or consideration 
seems to be required. The firm have no doubt that the Committee is now 
genuinely appreciated by the workers : it has enabled the manage
ment and the workers to get into closer touch, resulting in a better un
dersta.nding of each other's point of view so that misrepresentation lead
ing to strained relationship is, they think, less likely to occur. A 
considerable number of committees have been formed in State and 
private establishments in recent years; and in several o£ the leading 
railway systems the idea has been elaborated in a series of committees 
or c01meils, both local and general. Some committees have been 
successful and there are probably few that have been without use; but 
generally speaking the results achieved have been disappointing. We 
discuss the rea.sons later. 

The Ahmedabad Machinery. 

The only attempt made to set up machinery for regulating 
relations between a gronp of employers and their workpeople is at 
Ahmedabad. Here, since 1920, there has been a permanent arbitration 
boar<l, <~onsiHLing of one nominee each of the two Associations-one repre
senting labour and the other the employers. Mr. M. K. Gandhi has re
presented labour on this board since the beginning. The methods 
adopted arc t.hn~ dRRcribed by the Government of Bombay :--

" In the Alnnr-dabad cotton mill industry it has been mutually agreed 
hetw<:>en the Ahmedabad Millowners' Association and the Ahmedabad Labour 
Union that all grievances Rhould, in the first instance, be discussed between the 
workers themselves and the managements of the mills concerned. .lf any worker 
has a grievance he reports to a member of the council of representatives from his 
mill. The member speaks to the head of the department and the agent of the mill, 
if necessary. If the grievance is not redressed a formal complaint is recorded with 
the Labour Union. Tho Labour Union official--usually the secretary or the assistant 
secretary-goes to the mi.ll, ascertains the correctness of the complaint and requests 
the mill officer or the agone to redress the grievance. If no settlement is arrived at 
during this stage the matter is reported by the Labour Union to the Millowners' 
Association. The Secretary of the Millowners' Association speaks to the mill concern
ed and tries to settle the matter ainicably. The procedure in connectiqn with griev
ances of a general nature referring to several mills or several workers in a mill are 
also similarly de:jt with. If the workers do not get redress after the matter has 
been discussed between the Millowners' Association and the Labour Union, the 
matter is finally referred to the Permanent Arbitration Board." 

We understand that in case of disagreement between the arbitrators 
the dispute is referred to an umpire acceptable to both and his decision 
is binding. 
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Working of the Ahmedapad System. 

The system is admirable in its intentions and has had a substantial 
measure of success. It has been criticised as being somewhat dilatory in. 
its operation. Of the complaints pending at the beginning of 1929, 50 
were said to have been outstanding since 1922. The magnitude of the 
task of the settlement of disputes, however, can be judged from the fact 
that the total number of grievances recorded at the office of the Labour 
Association in the year 1929 amounted to 4,000. Although the resort to 
arbitration has not been as frequent as the number of grievances recorded 
would lead one to believe, there has been difficulty in some cases in obtain
ing a suitable umpire. The settlement of disputes concerning wages en
tails a prolonged examination of facts and figures, and some delay is often 
inevitable. Although the union is managed more for the workers than by 
the workers, it appears to have had a considerable educative value. 
Without desiring to minimise its importance, it is only fair to observe 
that there are local factors assisting its operation which cannot be re
produced elsewhere. In the first place, Ahmedabad is almost unique 
among the industrial centres of India in that the employers and the larger 
proportion. of the workpeople belong to the same part of India and share 
not merely the same religion but the same mother tongue. lVIost of the 
Musalman weavers are outside the labour union. In the second place, the 
scheme seems to us to have depended largely on the unique position of Mr 
Gandhi, whose influence in Ahmedabad, both with the employers and the 
workers, is very great. Both parties have confidence in his sense of fair
ness and sympathy towards them, and either party would be faced with 
serious difficulties if it found itself in direct opposition to his views. 

The Employers and Workmen (Disputes) Act. 

Prior to 1929, the only Act on the statute book relating to the 
settlement of trade disputes was the Employers and Workmen (Disputes) 
Act of 1860. This provided for the speedy determination of disputes 
relating to wages in the case of certain workers. It was applicable to the 
construction of railways, canals and other public works and provided for 
the summary disposal of disputes by magistrates. The Act has every
where ceased to be used and this is perhaps fortunate, as it also embodies 
the principle of criminal breach of contract. We recommend its entire 
repeal. 

Consideration of External Machinery. 

The question of external machinery of general application for 
the settlement of disputes has in recent years received much public and 
official attention, particularly at times of serious industrial unrest. 
In 1920 the Government of India raised the question of legislation 
on the lines of the British Industrial Courts Act of 1919. At this 
time the serious industrial conflict at the end of the war had not 
reached its height and most of the local Governments agreed, with 
the Government of India that legislation on the British lines was not 
likely to be e:ffective. The epidemic of ,strikes of 1920-21 led to a 
further examination of the question, and representative committees were 

z 
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appointed in Bengal in Marchl921 and in Bombay in November 1921 to 
consider the possibility of alleviating industrial unrest. Reference has 
already been made to the stress laid by the former committee on the 
formation of works committees. This committee was opposed to the 
intervention of Government in private industrial disputes, except when 
both· parties desired outside intervention, but it suggested the formation 
of a conciliation panel to deal with disputes in public utility services. A 
panel was formed and re-constituted every year until1929, but its services 
were never utilised. The Bombay committee advocated the establish
ment by statute of industrial courts. With the diminution of strikes in 
1922-23, both public and official interest in the matter tended to languish 
until a serious strike in the Bombay cotton mills in 1924led to the prepara
tion of a bill by the provincial Government for introduction in the Legis
lative Council. The bill was withhold at the instance of the Government 
of India, who circulated in the same year an all-India bill based in part on 
the BritiRh InduHtrial Courts Act. 'rhey expressed their intention to in
trodue(~ t<fw mNtHUte, with any modific:ttions required in the Central Legis
lature, in the beginning of 1B25. We do not propose to refer to the parti
cularR of these proposals becauRe it was not until1928 that any bill was 
actually introduced, and the one then sponsored by the Government of 
India differed from their earlier draft in a number of important respects. 

The Trade Disputes Act. 

'rhe main ptut of tJriR meaRure, which passed into law in 1929, is 
modelled to a brge extent on the British Industrial Courts Act, but it does 
not provide for any standing Industrial Court. Disputes can be referred 
either to ComtR of ]l;nq uiry or to Boards of Conciliation. Courts of En
quiry, whieh are appointf~d to enquire and report into specific matters 
referred to them, consist of OJW or more independent persons. Boards of 
Conciliation conr;ist of an independent chairman and ordinarily of other 
members who may he either independent or may represent parties to 
the dispute. Tt is their duty to endeavour to investigate the dispute, 
primarily with a view to its settlement and secondly with a view to 
enlightening the public regarding its merits. The Act also contains 
provisions rendering punishable by fine or imprisonment lightning strikes 
or lock-outs in certain public utility services and embodies provisions 
aimed at the prevention of general strikes ; the latter are based on some 
of the clauses of the British Trade Disputes and Trade Unions Act of 
1927. Up to the end of 1929, the Act has been used on three occasions. 
The Bombay Government in that year appointed a Court of Enquiry 
consisting of a High Court Judge and two other independent members, to 
investigate a number of matters connected with the prolonged general 
strike in the Bombay cotton mills. . A Board of Conciliation, consisting 
of a retired High Court Judge as chairman and representatives of the two 
parties, was appointed at the end of 1929 with reference to a dispute on 
the B. B. and C. I. Railway. It was unable to effect an agreed settle
ment, and the members themselves differed on certain points. Another 
Board of Conciliation was appointed by the Government of Burma in 
July 1930 in connection with a serious dispute among the dock workers. 
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We discuss this 'C3Be and its settlement in the chapter dealing with Burru.a.. 
So far as we are aware, no prosecutions have been instituted under those 
provisions of the Trade Disputes .Act which relate to public utility services 
or to general strikes. 

Conciliation and Arbitration. 
Although the experience of statutory comts is necessarily meagre,. 

there were many occasions before the passing of the Trade Disputes .Act· 
on which conciliation or arbitration was undertaken by individuals or by 
specially appointed committees or courts. Individuals (usually officials} 
have intervened in a number of strikes as conciliators or, by request, as 
arbitrators and seldom without success. The first attempts to settle 
disputes by the appointment of more or less formal bodies were made in" 
Madras in 1919 and 1920, when on four separate occasions courts of 
enquiry were appointed consisting of an official chairman and one member 
chosen by each party. The courts seem to have had a fair measure of 
success, but no such court was appointed in Madras after 1920. Courts or 
committees of a similar character were instrumental in terminating two· 
strikes in Burma and two in Bengal in 1920 and 1921. In 1924 and again 
in 1928, committees of enquiry, consisting in each case of two ind.epend~ 
ent persons with a High Court Judge as chairman, were appointed in: 
Bombay to report on questions arising out of the general strikes in Bom
bay cotton mills. The report of the 1924 committee had an important 
influence in bringing the strike to a conclusion. The 1928 strike was 
brought to an end with the appointment of the committee (known as the 
Fawcett Committee) "for the permanent settlement of the dispute". 
Unfortunately this wider end was not achieved. The committee, on its 
part, furnished a comprehensive review of working conditions in the Bom
bay mills and made a number of valuable proposals for their future regu
lation. These, however, were not carried out owing to a breakdown of 
negotiations between the parties. The subsequent arrest of leaders of the 
Girni Kamgar Union deprived the workers of these representatives, and 
the leaders of the older unions were unable to regain the confidence of the 
men. So that, although the millowners' association have instructed their 
members to adopt the recommendations relating to standard rules, the 
more interesting suggestions relating to standardisation and the promo
tion of constant contact between the representatives of capital and labour 
have not materialised .. 

Gulf Between Employers and Employed. 

In the remaining part of the chapter we set down the conclusions 
to which we have been led by our review of past experience and our 
examination of the present position. It is a platitude that the prevention 
of industrial disputes is better than their cu:re, but there has been a 
tendency to overlook some of its implications. Public opinion naturally 
concentrates on the later stages of a dispute and especially on that final 
stage, the strike or lock-out. The prevalence of strikes affords an 
indication of the extent· of unrest, but strikes are merely the symptom 
most evident to the public of underlying discontent. The attempt to 
deal with unrest must begin rather with the creation of an atmosphere 
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unfavourable to disputes than with machinery for their settlement. 
It is precisely here, in our view, that Indian industrial organisation is 
weakest. We believe that an important factor at work in creating 
industrial unrest in India is the lack of contact which too often exists 
between employers and employed. There are employers who, by special 
efforts, have established reasonably close touch with their workers, but 
they are exceptional. In practically every centre and every industry* 
the lack of contact and understanding is evident. In the interests of all 
concerned, we urge that every effort should be made to bride;e the gulf. 
An immense amount of thought and toil has been devoted to surmount
ing the technica.l, financial and commercial difficulties in the way of in
dustrial development in India. But it will fail.to secure the results it 
deserves unless much more attention is given to the difficult sphere of 
human relationships. W ealmess in this direction has already produced 
serious effects, and the outlook in some of the centres we visited was 
menacing. Unless a vigorous effort is made to effect an improvement, 
the development of large-scale industrial enterprise is likely to be difficult 
and precarious. 

Differences of Race. 
The lack of contact to which we have referred may be traced 

to several factors in thE> Indian industrial system. In the first place, 
it is almost universally true that tho management and supervision of 
industry is in the hands of men not only of a different class but also 
of a different race from those of the workers. Many of the firms which 
control the larger industrial establishments are British, and a still larger 
proportion of concernR are under British, American or other foreign 
management. :Even where the control and management are Indian, it is 
the exception for the management and the workers to belong to the same 
race. W o are referring not merely to the differences created by caste 
or religion ; it is rarely the case that the workers and their masters belong 
to the same big division of the Indian nation. Indeed, .we believe that 

, Ahmedabad is the only one among the larger industrial centres where the 
bulk of both the employers and the employees are drawn from the· 
same pa.rt of India, and it is significant that in Ahme'dabad there is 
greater understanding, if not sympathy, between employers and employed 
than is usual elsewhere. In Bengal industry is mainly in the hands of 
Europeans_ and, to a less extent, Bengalis and Marwaris, while the workers 
are mainly drawn from up country. In Bombay the workers come 
largely from Maharashtra and the Konkan, while the employers are 
mainly Parsis, Gujeratis and Europeans. In J amshedpur the control 
of policy rests mainly in Bomh~"y, over a. thomm.nd miles away, and the 
managing staff at the works is mainly American and British. In the 
coalfields the control of policy rests with various Calcutta firms, and we 
do not know of any case where the manager belongs to the same race 
as the workers. Burma pe:rhaps presents the strangest phenomenon of all, 
for here both employers and employed are mainly drawn from across 

* We are not dealing here with plantations in which strikes are rare. These 
are discussed separately. 
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the. sea. The control of the leading establishments is largely British 
while the bulk of the industrial labour is Indian. · 

Language Difficulty. 

The employer or manager who is faced with the problem 
of establishing contact with his men starts, in most cases, with a 
heavy handicap. Brought up in a different tradition, with a different 
descent, in a different part of the country, indeed often in another 
continent, he is usually confronted also by difficeuties of language. 
The i~perfect knowledge of the language of their workers possessed 
by many who are responsible for management and supervision 
lowers efficiency and impairs understanding. It is not uncommon 
to find that the manager of an important establishment is far from 
proficient in the principal language spoken by his men. We would 
emphasise our conviction that no one can be regarded as fully qualified 
for a post of management or supervision who does not find it easy both 
to understand his employees and to make himself understood by them. 
The illiteracy of the workers, which prevents the management from uti~ 
lising the written word to convey orders and rules directly to the rank 
and ffie, is an additional reason for laying stress upon language quali
fications. In many cases it may be hard for a man chosen, possibly 
when he is no longer young, largely on account of his technical train
ing, to acquire fluency in a foreign tongue, but we repeat that this 
:fluency is in itself a technical qualification which is indispensable for 
the competent discharge of managerial functions. Some employers 
o:ffer special inducements to junior officers to acquire language qualifica
tions, but it is rare for an employer to insist on their acquisition by 
managers and others in the more responsible positions. 

Difticulties Arising from Industrial Organisation. 

Further difficulties are created by industrial organisation. In 
all countries the growth of large-scale industry renders impossible 
the close personal relations between employer and employed which sub
sist when employees are few, and in consequence contact is generally 
difficult to establish. In India the method of organisation tends to 
enhance the difficulty. At the top; between the shareholders, who own 
the concern., and the manager, there is generally another company or 
firm known as the managing agents ; and private shareholders, even if 
they wished to take an interest in their labour, would ordinarily find it 
impossible to influence policy in such a matter. Much more serious, from 
the point of view of labour, is the tendency for managers to delegate 
some of their functions to subordinates and to interpose unreliable links 
between themselves and their men. We have already dealt .with the 
power possessed by sardars, mukaddams and other chargemen or fore
men, who are too often able even to dismiss and engage workers. As 
a rule, the management depends on such men both for its knowledge of 
the minds and desires of the employees and for the interpretation to them 
of its own orders. 'Where this is the practice, it is almost impossible for the 
management to reach any stable understanding with the workers. There 
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is a. strong tendency for the intermediary, who is responsible for trans
mitting both orders and complaints, to colour them in the process from 
his own particular point of view. The result in many factories is that 
the worker feels that it is useless for him to appeal to any authority higher 

=::_-::_-::_-::_tna-n·the m&nimmediatelyabo:v:e.hlm ....... Tbi~ is especially true where the 
mana:gement is imperfectly acquainted with the 1aii.guage~-9Ltb:~-'i:!i~!l:~;~= ~-~-
in many factories the sardar or mukaddam owes much of his power to -----
tnefact that no one above him speaks ~fluently the tongue (;<?~()_Il to him 
and the men under him. In all cases, it is of primary im.portarice-tnat --- ------
those responsible for management should be both able and eager to secure __ , 
contact as direct as possible between themselves and the humblest of '-
their employees. 

Means of Establishing Contact. 

In considering, therefore, what can be done to prevent mis
understanding and disputes, it is necessary to begin with the individual 
indul-\trin,l establishment. No machinery of a more comprehensive or 
externa.l character can hope to repair the loss which arises from the ab-
3cnce of a proper understunding within the factory or mine. It is conse
quently important that, where the scale of an establishment does not 
permit of detailed labour administration by its head in person, some 
method should be devised to meet the needs of the case. There are three 
possible liner-;, by no means mutually exclusive, which suggest themselves 
in this comwction. With two of those we have already dealt. The 
developmtont of stable tra.de unions, with aceesK to those responsible for 
the managen.u•nt is the mo~:;t obvious need. But this development is 
not likely to he r:n.pid, and whik the employer ean do somethi>J.g to en
colm-J.ge it, hi" power,q are limitt:d. The second method is the appoint
ment of lahonr officers. The funetions of such officers have been dis
cussed in our review of conditions in factories and have been referred to 
again in connection with mines, and it is unnncessary to repeat them 
here. 

Formation of Works Committees. 
The third possible method is the formation ~f works committees. 

The comparatively small measure of success achieved by the experiments 
in this direction has raised doubts regarding the suitability of works 
committees to Indian conditions. In the minds of many employers there 
is the belief that works committees will provide a substitute for trade 
unions, while these are regarded by trade union leaders as rival institu
tions deserving o£ no encouragement. We believe that, i£ they are given 
proper encouragement and past errors are avoided, works commit
tees can play a useful part in the Indian industrial system. The 
defective education of the Indian worker puts a handicap on these 
committees which is not present in the West. W f\ have referred to 
the works committees in operation in two mills in Madras, and in the 
chapter on railways we have dealt at length with this subject. What 
needs emphasis here is that, where there is a trade union, the em
ployer should seek its collaboration and co-operation in the estab
lishment and work:ing o£ these committees, wruch should not be regarded 
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or used a.s rivals to its influence. It is idle to expect that a committee, 
intended to forestall and prevent effective organisation on the part of 
workers, will secure their confidence to any large extent. We are anxious 
that prejudice shall not prevent trade unions from securing the faci
lities necessary for their development, but it will be generally recognised 
that the employer has the right of exercising his own judgment as to the 
bona fides of a particular trade union. The workers' representatives 
should have facilities for separate as well as for joint meetings; such 
meetings should ordinarily count as working time. The range of 
subjects should be as wide as possible. Finally, and most important 
of all, the principal representative of the management must be in sym
pathy with the idea and determined to do his best to make the committee 
a success. A manager (or other officer) with the will and the ability to 
appreciate the workers' point of view is the biggest asset a committee 
ean have. Where a suitable labour officer has been secured, he will 
naturally play a large part in the working o£ the committee. His posi
tion should enable him to see that the workers' case is adequately pre
sented, and he can act as their advocate when he is convinced that reme
dial measures are required. It is preferable that he should not act as 
the spokesman of the employers on the committee ; this duty is best 
discharged by the manager or some other officer. 

Value of Internal Settlement. 
We come now to the question of the settlement of disputes. 

Here we would emphasise the primary importance of maintaining ma
chinery for settlement within an industry. Public attention in India 
has naturally been concentrated on securing external machinery for 
settling disputes, i.e., some authority either entirely or partly independd 
ent of the industry concerned. Such authorities can be of great value 
at times, but they cannot take the place of machinery established within 
a.n industry to deal w1tn disputes as they arise. The external 
tribunal can seldom be invoked except at a comparatively late stage 
of a dispute, i.e., when a strike has broken out or is imminent. 
By this time the dispute has generally attained its greatest dimensions, 
the parties have taken up positions from which it is difficult to recede, 
the spirit of compromise has disappeared, and an element of bitterness 
and exasperation has arisen which makes settlement difficult. Further, 
the external tribunal has to acquire its knowledge of conditions and at 
best this must be partial ; those within the industry start with a better 
appreciation of the basic facts than any external authority can acquire. 
Finally, the task of conciliation, to be fully effective, must continue after 
a. dispute has ended, and the work of an external authority cannot cover 
this stage. In this connection we are constrained to observe that unrest 

·has been aggravated in more than one centre by the tendehcy to patch up 
& truce ~nd secure a return to work without a permanent settlement of 
the'biggerd.iflerences which have separated the parties. 

Organisation of .Joint l'tlachinery. 
Th~ e~tablishment of join~ machinery for the settlement of dis

putes demands some degree of orgariisation in the industry. In :thelarger 
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industries and the main centres, the organisation of employers is more 
than adequate for the purpose. The organisation of the employees is, 
as a rule, weak ; but we believe that in many centres it would suffice 
to make a start, and the working of joint machinery would go far to 
strengthen the better elements and to increase that sense of responsibility 
in trade unions which so many employers are anxious to develop. It 
would be unwise for us to attempt to lay down in detail any definite form 
of constitution for the bodies which in our view should be set up wherever 
conditions permit. Circumstances vary greatly from centre to centre, 
and in a matter where the spirit is all important and the form entirely e 
secondary, it is almost essential that the method should be evolved by 
those who are themselves to operate it. It should be recognised that a 
dispute in one establishment is liable to spread to others in the same 
centre. The broad lines of organisation, therefore, should include, not 
only some joint eommittee or council within the individual establishment, 
but also a largor body representative of both sides of the industry in the 
contre concerned. The smaller body can be identical with the works 
committee where that is vigorous, or it can be separately constituted, 
and would deal with disputes affecting the single establishment. The 
larger body would deal with more general questions, and might also act 
as an advisory appellate body in respect of disputes which are confined to 
one establishment. We would add that in all industrial differences time 
is a factor of great importance. There must be some security that dis-
putes will be settled promptly. The initial stages must be of an 
experimental eharacter, for experience is scarce in India ; but we would 
draw attention to the Ahmedabad system which has already been 
described and to the Mediation Rules approved by the Bombay 
Millowners' Association and the Joint Strike Committee in Bombay in 
1928.* 

Future Legislation. 

There remains the question of the assistance that should be afford
ed by the State in the settlement of disputes. We ha. ve already given a 
very brief outline of the Trade Disputes Act of 1929 and of the almost 
continuous exploration o£ the subject during the ten years which preceded 
its enactment. As this involved a far more thorough examination of the 
subject than has been possible for us, and as little experience has yet been 
gained of the Act in operation, we feel some hesitation in discussing its 
provisions, and cannot attempt any detailed review. We note, however, 
that the Legislature, presumably on account of doubt as to the most 
suitable form of permanent legislation, limited the operation of the Act 
to five years, We do not doubt that some statutory machinery will be 
permanently required to deal with t1·ade disputes, and it will be neces
sary to consider the form which such machinery should take before the 
Act expires in the first hal£ of 1934. The best service we can render 

, is to refer to some of the views expressed to us in this coll,nection and 
to offer comments on a few of the outstanding questions which arise. 

* These are published as Appendix XI to the Report of Bombay Strike Enquiry 
Committee, 1928·29 : they have not yet been put into operation. 
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By so doing we may be able' to stimulate thought on these questions in 
advance of the time when it will be necessary to make a decision. 

Demand for Compulsion. 
We note in the first instance the anxiety of a section of public 

opinion for the introduction of the principle of compulsion, either by 
making obligatory the reference of disputes to arbitration or by the 
enforcement of the awards of such tribunals as may be appointed to deal 
with disputes. As regards the compulsory reference of disputes to arbi
tration, there is in every important dispute a tendency for a section of 
public opinion to demand official action. This is due, in the main, to a 
feeling that in most industries the lack of organisation on the part of 
the workers makes it difficult for them to state their case effectively 
and to press their just claims. This is a point of view with which WQ 

have a considerable measure of sympathy. We are also impressed by 
the success which has attended the e:fforts of committees or individual 
arbitrators in the past, but it must be remembered that such authori
ties have generally been appointed only in cases where there was a 
distinct possibility of their achieving success. 

Objections to Compulsion. 
On the other hand, the objections to any scheme involving the 

compulsory reference of all disputes to arbitration are formidable, quite 
apart from the practical difficulties that confront such a proposal. We 
believe that the effect on industry would be disastrous if there was a 
general tendency to look to some external authority to preserve industrial 
peace and to discourage settlement by the industry itself. But, if it is 
accepted that every dispute cannot be referred, it follows that discretion 
must :remain with some authority to determine when the statutory mA.chln
e:ry should be invoked, and it is difficult to suggest any better authority 
than Government for this purpose. We hope, however, that, in there
maining period for which the present Act will be in operation, Govern
ments willlo..'le no opportunity of utilising their power to appoint Boards 
or Courts when they believe that this action will serve some useful 
purpose. There seems to be a tendency at present for Government to 
withhold their hand until a dispute has attained serious magnitude a11d 
constitutes a threat to the public peace. There may be a case for the 
appointment of a tribunal, even if there is little danger of disturbance 
and no clamant demand for action on the part of the public. 

Enforcement of Awards. 
The other direction in which it has been suggested that compul

sion should be applied is in respect of the enforcement of awards. The 
view that a finding reached by a properly balanced and quasi judicial 
body should not be liable to rejection by either of the parties is intelli
gible. Moreover advocates of this view can point to the embodiment 
of ,it in certain legislation elsewhere. We doubt, however, if those who 
advocate it are fully conscious of the difficulties involved. It would 
be impossible to coerce large numbers of men into accepting terms on 
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-c•·~~.whi~h~-t~ey~r~-~~'!i!l~g to work,and the parties would thus enter 
c~~:. -:-1nt=q tlr~=atoit:rat1ononanuneqliitFf()ot1ng~-:'¥~h:et,-it=seems:~tl:l~ua~ttmt:::=~.=-~-.=: 

to its enforce~ · · · 

are accepted . 
ciplcs which are to t,ruide the tr1 s decision must be formulated in 
legislation. Even in respect of wages, we doubt if any satisfactory crite
rion for an equitable, as distinct from a minimum, wage is available ; and 
thi8 is only one of the questions that can come before a tribunal. 

Public Utility Services. 

The public utility services stand in a different category. Section 
15 of the Aet embodies the principle that those .responsible for the ma.inte
mJ,JJ(\(~ of the serviees essential to the safety, health and welfare of the 
cornnmnity Rhall not dis<:ont,inue work without notice. The principle is 
ucuq1ted in a number of other flOuntries and had f01md a place in certain 
otlH'I' lnd ian Acts long before the Trade Disputes Bill was introduced ; 
but it is not one which commands by any means universal assent. In our 
view the weakest point of the Indian provision is that, while it restricts 
the powers of workers in public utility services to co~rce their employers, 
it gives in return no assurance that their grievances will receive a hearing. 
We have made elsewhere proposals to alter the position of railway work
ers in this respect. With regard to the other classes to whom the section 
applies, we think the question of providing means for the impartial 
examination of disputes should have early consideration. The danger that 
must be faced here is that the external machinery set up for arbitration 
may be invoked without adequate cause, e.g., that strike notices may be 
sent whenever a workman iR dismissed, and that there may be a corres
ponding disinclination to settle disputes internally. This danger can be 
minimised in various ways, e.g., by making arbitration conditional on a. 
definite failure of the parties to reach agreement in a reasonable time and 
on a cmbstantial measure of support for an application, and by requiring 
a deposit of money with each application. The deposit required, which 
could be forfeited if the arlplication proved to be trivial or vexatioul'!, 
should not be larger than is necessary for the purpose in view. 

Perlnanent Courts. 
A further question which deserves attention is that of the 

establishment of permanent courts in place of the ad hoc tribunals for 
which the Act provides. A permanent tribunal would have two advant
ages. In the first place, its existence would eliminate the delay inevitable 
itt constituting tribunals under the present scheme< By experience 
it would acquire intimacy with industrial questions and facility in 
dealing with them. On the other hand, it is important that the members 
of a tribunal should command the confidence of the parties, and there 
are frequently persons who, though eminently qualified to assist in settling 
one dispute, might be of little service in connection with another. Nor 
would it be easy to find non-officials who are prepared to serve on any 
tribunal when called. A possible alternative to a permanent court 
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in the leading industrial provinces would be the appointment of a perma
nent official chairman with whom different members could be associat
ed in different cases, but there is nothing in the present Act to pre
vent a local Government from re-appointing the same chairman in each 
dispute. 

Amendment of the Trade Disputes , Act. 

In respect of one section, we recommend an immediate amend
ment of the present Act. Section 13 is designed to prevent the disclosure 
by members of Courts or Boards of confidential information relating to 
trade unions or individual businesses. The main part of the section fol
lows generally the British Act, but to this are appended provisions render
ing any member of a Court or Board liable to prosecution at the instance 
of the person aggrieved by a wrongful disclosure. The members do not 
receive the protection against criminal prosecution ordinarily granted 
to public servants in respect of acts done in the execution of their duties, 
nor is it necessary for the prosecution to show that the disclosure was 
wilful or to prove that any injury has been done. Moreover no protection 
appears to be granted against a civil suit. We are inclined to doubt if a 
criminal prosecution is at all appropriate, at any rate in connection with a 
disclosure in an official report. It would perhaps be sufficient in a 
temporary Act of this kind to provide that no prosecution or suit should 
be maintainable on account of any breach of the section or any damage 
caused thereby, except with the previous sanction of the Government 
which appointed the tribunal. 

Neglect of Conciliation. 

In concluding this chapter, we would emphasise the fact that 
the most useful form of State assistance in dealing with trade disputes 
is scarcely employed in India. The official outlook, like that of the public, 
has been concentrated largely on the final stages of disputes. As a rule 
committees and tribunals have been set up only when disputes had 
attained considerable magnitude, and when a strik,e was either imminent 
or in being. Individual officers, on the comparatively rare occasions 
when they have intervened, have also waited, as a rule, till the later 
stages. It is at the climax of a dispute, when the parties have com
pletely failed to reach a common standpoint, that settlement is most 
difficult. At this stage public opinion tends to demand action. Govern
ment, which has been either unaware or a passive spectator of the earlier 
stages, may be compelled to intervene, and such intervention nearly 
always partakes more of the nature of arbitration than conciliation. 

Conciliation Officers. 
It is in the earlier stages that assistance of the right kind can be 

most valuable. We do not suggest that the heavy artillery of the Trade 
Disputes Act should be used at this stage; we would repeat that it is 
far better to get the parties to a dispute to settle it themselves than to 
put forward a settlement for them and attempt, by invoking public 
opinion or otherwise, to give it force. There are frequent occasions 
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when the tactful and experienced official can assist by bringing the parties 
together, or by putting before either party aspects of the other's case 
which may have been overlooked, or even by suggesting possible lines 
of compromise. India has tried to copy the less valuable part of the 
machinery employed in Great Britain whilst ignoring the most valuable 
part. There, less reliance is placed on ad hoc public enquiries of the kind 
contemplated by the Indian Trade Disputes Act than in the efforts of 
conciliation officers and others to bring the parties privately to agreement. 
The need of qualified officers to undertake conciliation is greatest in Bengal 
and in Bombay ; but elsewhere also the heads of the labour departments 
or other qualified officers should undertake the work of conciliation. 

Government's Contact with Disputes. 
The existence of such officers should give an additional advant

age, in that they will be able to keep Government in close touch with 
disputes in their earlier stages. Too often when the crisis comes, Govern
ment iH inadequately informed regarding the a.ntecedents and the merits 
of a dispute ; indeed, in many cases it has received little information 
of it except that which comes at a late stage from those responsible for 
law and order. At present, even some officers dealing with labour in the 
provinces, lacking encouragement (and even permission) to interest 
themselves directly in disputes, tAnd to depend on police reports for their 
information. 'l'he attention of the authorities is thus apt to be con
centrated too exclm:ively on the effects which a dispute is likely to have 
on the public peace and officers whose duties qualify them to act as 
conciliators sometimes receive no information of a dispute or are informed 
at a very late stage. An expert officer who had followed a dispute 
in its earlier stttges would be able to take a wider view of the whole 
situation than those whose interest is rightly concentrated on a special 
aspect of it, namely, its relation to public security. Even when the expert 
officer's efforts to secure a settlement were unsuccessful, he should be 
in a position to give wise advice to Government as to the stage at which 
it could bring its influence to bear, either privately or by the appointment 
of a statutory Board or Court. We consider that every 'Government 
should have an officer or officers for this purpose. 



349 

CHAPTER XIX.-THE PLANTATIONS. 

Plantation System. 
We now pass from industries, properly so called, to a branch of 

activity which, while it is predominantly agricultural, has many features 
in common with industry. The plantation represents the development 
of the agricultural resources of tropical countries in accordance with the 
methods of Western industrialism ; it is a large scale enterprise in agri
culture. The plantation system connotes the acquisition of a limited 
but fairly extensive area for the cultivation of a particular crop, the 
actual cultivation being done under the direct supervision of a manager, 
who in some cases may himself be the actual proprietor. A consider
able number of persons (the number may run as high as 4,000) are employ
ed under his control in the same way as the factory workers are under 
the control of the factory manager, but there is one important difference 
in that the work is essentially agricultural and is not concentrated in a 
large building. Factories are to be found on certain plantations. Most 
tea gardens have their own factories for dealing with the harvested crop. 
A number of the coffee plantations in South India also have their own 
factories, but in them the process of manufacture is only a preliminary 
stage, the coffee being cured and finally prepared for export in fac
tories outside the plantations. The factories in North India are open 
intermittently for a little over half the year, and those in South India for 
the greater part of the year. In both areas they employ only a small 
fraction of the workers engaged on the plantation. A point which 
deserves notice in connection with the plantation system is the extent 
to which it is under European . management. About 90% of the 
plantations in North India and nearly all those in Madras and Burma 
are controlled and managed by Europeans ; the small province of Coorg 
is the only area where the Indian planters are in the majority. The 
plantations managed by Indians in most areas are not only much fewer, 
but generally smaller in size, than those managed by Europeans. The 
~ultivation of indigo was the earliest agricultural enterprise of the 
European in India, but the system of cultivation was ·not strictly the 
plantation system, as generally the indigo planter did not cultivate his 
lands with the help of hired labour, but preferred to enter into contracts 
with his OWn tenants and those o£ other landlords to sow a portion of 
their holdings with indigo, which was then sold to him at a fixed price. 

Migration. 
The plantations lie mainly in forest tracts largely cleared by the 

planters themselves, a process still.going on over large areas. As a rule 
the local population was extremely sparse (or even non-existent) and, in 
the leading planting regions, a large supply of labour could only be secured 
by recruitment from distant parts of India. Thus, like the factory 
industries, the plantations have depended for their development on a 
continuous fl.ow of labour from tracts far afield. The bulk of the planta.
tion labourers, coming from other provinces and speaking a number of 
.different languages, have to work in areas whose peoples, languages and 
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climates are foreign to them. This migration, which we have noted as 
being of cardinal importance in industry, raises problems no less serious 
here, particularly in Assam. The causes which lead to this migration 
are essentially the same as those which we have detailed in our discussion 
of the factory industries, but there are at least two important points of 
difference. In the fust place, the migration to the plantations does not 
involve a radical change of occupation. The plantation worker is drawn 
from agriculture and in agriculture, though of a different type, he remains. 
In the second place, whereas the factories offer employment mainly to 
men, the plantations a1·e eager to secure women as well as men, and taki 
children also. The factories ask for individuals ; the plantations want 
families. 

Plantation Crops. 
The most important plantation crop in India is tea ; next to it, 

hut of much less importance, are coffee and rubber. The cultivation of 
cinchona is of importance for the manufacture of quinine. It is almoet 
entirely a Govermrwnt. enterprise ; the cinehona ph1ntations in Darjee
ling and in South India are owned by the Governments of Bengal and 
.Madras respectively, while the plantationR in the Mergui district in 
Burmn were started in 1923 by the Government of India. Apart from 
einchom:., the total acreage of which is less than 7,000, the other planta
tion crops are of minor consequence ; pepper and cardamoms are grown in 
:t number of coffee plantations and the latter is very occasionally grown 
in separate plimtations. 'l'he following figures, which are taken from the 
statistics published by the Director General of Co1lllllercial Intelligence, 
show the different planting areas, with the acreage and yield of the 
principal crops and their average dai.ly working strength:-

Total area Average daily 
of planta- Areaunde~: Pro- working 

.l'wvinee or Area. tions crop duction strength (Per-
000 000 000 manent and 

acres . acres. lbs. Temporary). 
. ~---

Tea (1929). 

A ssam-

Surma. Valley .. .. 609 145 73,784 156,489 

Assam. Valley .. .. 1,039 285 185,157 400,995. 

Total .. 1,648 430 258,941 557.484 
engal-

' ---- - -Iffirjeeliug -- .. .. 158 61 23,009 65,522 

Jalpaiguri .. .. 288 128 85,427 125,632 

Chittagong .. .. 28 6 1,517 5,745 

Total .. 474 195 109,953 196,899 . 
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Totalarea I Area Average daily 
of , under Pro- working 

planta- crop duction strength (Per-
Province or Area. tions 000 000 manentand 

000 acres. lbs. Temporary). 
acrei!. 

Madras- t 
Nilgiris .. .. 73 32 ll,403 30,759 
:Malabar .. .. 49 13 6,493 12,832 
Coimbatore .. .. 36 22 9,700 27,217 
Others 1 * 34 44 .. .. 

------
Total .. 159 67 27,630 70,852 

Coorg .. . . l * 169 620 .. 
Punjab .. .. .. 10 lO 1,930 10,995 
United Provincee .. .. 28 6 1,489 3,871 
Bihar and Orissa .. .. 15 4 853 2,902 

·--~-----

Total British India .. 2,335 712 400,9651 843,623 
Indian Statel5 .. 190 77 32,033 86,849 

1-------

Total India .. 2,525 789 432,9981-- 930~47:_, --
Coffee (1929-30). 

Madras-
l 

I 
Nilgiris .. .. 41 16 3,655 1 12~4-24 
Malabar .. .. 15 4 548 I 2,302 
Coimbatore .. .. 4 3 1,oso I a,oo5 
Others .. .. 27 15 

2, 7861' --8,889 
Total .. 87 38 8,069 26.620 

Coorg .. .. .. 
61 I 37 14,668 21,886 

·---·-· 
T&ltll.l British India .. 148 75 22,737 48,506 

Indian State!! .. 130 88 16,687 43,998 

Total India. .. 278 163 39,424 92,504 

RubbM (1929). 
Madl'as-

Nilgiris .. .. 3 1 213 377 
lialaba.r .. .. " 13 2,301 4,004 
Other11 .. .. 2 l 166 343 

Total .. ~ 15 2,680 5,354 

Cool-g .. .. .. 5 3 529 1,115 
Burma .. .. . . 113 92 11,170 17,016 

Total British India .. 167 110 14,379 23,485 
Indian States .. 86 61 13,644 25,219 

Total India .. 253 171 28,023 48,704 

* Less than 500 acres. 

Tea. 
The tea industry was established about the middle of the nine

teenth century, and it was at first believed that, for the cultivation of tea 
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in India, the seed had to be imported from China.. Once it was discovered 
that the tea plant was indigenous to Assam, the future of the industry 
was assured. The earlier efforts to grow tea in that province were marked 
by many failures, but from 1859 there followed a period of speculation 
which continued until a severe crisis in 1866. From this the industry 
emerged on a much sounder foundation and its subsequent history in 

~-~AssaJlLand Begga.l has been one of fairly steady expansion. The figures 
below show the groWtJi--ortD.:e-in:dustry-in~~itiahlndia.Jrolil. 1875 on-

--- -wards:cc-_ ~-----~--

1875-1879 (average) .. 
1880-1884 (average) .. 
l885-l889 (avemge) .. 
Hl00-1 !lll4 (average) .. 
1910 
Hll5 
1920 
1925 
1926 
1927 
1928 
l92H 

Year. 

··-· 

Area under Production in 
'rea in 000 acres. 000,000 Ibs. 

173 
241 
307 
500 
533 
594 
654 
672 
679 
690 
702 
712 

.. 

~~ 
90 

195 
249 
352 
322 
335 
364 
361 
!~72 
401 

Indi<t 1s now the largest tea-exporting cmmtry in the world, and it is 
€stimatetl that it supplies about 40% of the world demand for 
this eommodity. W c give figures showing the value of the exports of tea 
during the last four years and the percentage it bears to the value of the 
total cxportR from India. These figures include tea grown in Indill!n 
States. 

Sum shown in 
Amount export-

Year. ed (million lbs.). Value in lakhs. 
Col3as% 

of value of total 
exports. 

1926-27 .. .. . . 349 29,04 9 
1927-28 .. .. . . 362 32,48 10 
1928-29 .. 00 .. 360 26,60 s 
1929-30 .. 00 00 377 26,01 s 

Coffee. 
The uoffee industry began in 1830 when the first planta

tion was started in Mysore, but its cultivation is believed to have 
been introduced into India from Mecca as early as the 16th cen
tury. From Mysore the cultivation of this crop spread rapidly to 
Coorg, the Nilgiris, the Wyuaad, the Shevaroy Hills and Travancore. 
By 1862 the industry reached its zenith ; three years later the borer 
beetle and the leaf blight which followed affected it seriously. As a 

.l 
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result, in the Wynaad, the Anamalais and the Nilgiris, considerable areas, 
formerly under coffee, have been converted into tea estates. In Coorg 
and in Mysore the industry has been able to hold its own. The area of the 
crop has shown a steady increase during the last 10 years, but the tot[!.l 
acreage of co:ffee grown in British India in 1929-30 was under 75,000, 
which is only a little over one-tenth of the acreage under tea. 

Rubber. 

The only other important plantation crop is rubber, the systematic 
cultivation of which began as recently as 1900. There are only two tracts 
in which the climatic conditions are suitable for the growth of rubber on a 
commercial scale, namely, certain parts of Burma and the Malabar coast 
below the Western Ghats from 1Ylangalore to Cape Oomorin. The total 
yield, including the Indian States, is about 28million lbs., of which Burma 
and Travancore each produces about 11 million lbs. The province of 
Madras accounts for only about 3 million lbs., and in Ooorg the yield 
of rubber is a little over half a million lbs. 

Plantations in Burma. 
The plantations in Burma are mostly situated in the Tenasserim 

Division, which is the southernmost part of the province. Excluding 
cinchona, the only plantation crop in this province is rubber, of which the 
total acreage is about 113,000, but there is considerable scope for develop
ment. A feature of rubber cultivation is the small labour force employed 
as compared with tea or coffee. In 1929 the Burma plantations employ
ed about 17,000 persons, of whom less than 13,000 were permanently 
settled on the plantations. 

Planting Areas in India. 
The plantations in India proper fall into two well-marked and 

widely separated groups-those in North India and those in the South. 
These groups present a number of points of difference. The North is 
limited to a single crop, tea, while the South is not so limited. From 
the labour point of view, the fundamental difference is the fact that the 
plantations in the South are situated close to the areas from which their 
labour is obtained. The Madras Presidency has a potential labour Jorce 
very much in excess of its present industrial needs, and the increasing 
pressure of the population on the soil is driving large numbers to other 
parts of India and to such distant places as Burma, Ceylon and Malaya. 
In spite of this drain, the plantations and other industries of the pro
vince are experiencing no difficulties in obtaining labour. The planters 
of the North are less fortunate in this respect. They have to obtain 
recruits from long distances, and have also to face competition for 
labour from the coal ·mines of Bengal and Bihar and Orissa, the jute 
industry of Bengal, the cotton industry, the railways and the oilfields of 
Assam. As we show later, this factor of distance has an important 
bearing on the system of recruitment. Briefly it may be stated that the 
plantations of the South, like the factories, rely on a regular flow of labour 
which returns to its home at periodical intervals, whereas, generally 

2A 
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speaking, the planters of the North have endeavoured to secure permanent 
settlers. In the South the plantations extend to Indian States, in some of 
which, e.g., MyRore, Cochin and 'l'ravancore, they are to he found in large 
numbers, while in the North the planting areas are almost entirely 
sitwtte<l within British India. This is a factor which may present 
dif1iculties if labour legislation in the Indian States does not keep pace 
with British India, hut we deal with this question in greater detail 
elsewhere. 

Plantations in South India. 
1'he plantations in the South n,re to he found in the highest 

parts of the Penin:oula.. The impmtant planting areas in British India 
<tre the Nilgiris, Malabar, the Anamnlais and the Shevaroys in Madras and 
th<~ small province of: Coorg. The Nilgiris form a, large plateau at the 
junction of the W<~c:tm·n and Ru;tern Ghats, with an average elevation 
of (5,000 feet above sea l<we!. All the three main plantation crops are 
grown in tl1is area, of which tea ifl now the most important, giving 
(~mp!oynwnt; to about :r1 ,000 JWrsons, as eompnrnd with over 12,000 
in the ea.se of eoiiee ~tntl only about 400 in the cu.;;e of rubber. 
Labour for the plantations in the Nilgiris ic; obtained loQally and 
from the neighbouring districts of Coimbatotc and Salem, a small 
proportion al::;o coming from the Indian State of Mysore. Coffee, tea 
and 1'11hhcr arn also g1·owll in the Mabhar district. 'l'he coffee and 
tclt pl:mt.:ttions are i,o he found chiefly in the ·wynaad, a table
land GO miles long by >lO miles wide lying amid the Ghats at an average 
elevation of ~,000 Jcet above sea level. Owing to its rainfall, the rest of 
the district is :-;uited only for the cultivation of rubber. The total labour 
force on the plantat.ionc: is about 20,000, of whom the large majority are 
employed on the tea. phmtatiom;. The supply of htbour is IDf1inly local, 
but part of it come~> from Coimba.tore, Salem and the Indian State of 
Mysore. The Anamalltis are a series of forest-clad plateaux in the south 
of Coimhatorc district, on the lower slopes of which a number of tea 
plantations have recently been opened, which employ about 30,000 
rersons. Coffee is cultivated on a very small scale. The plantations 
obtain over a third of their labour force from within the district and the 
remainder from Malabar, Salem, Tinnevelly, Madura and Trichinopoly. 
The Shevaroys are a sma.II detached range in the Salem district. The 
plantations here are chiefly coffee estates, employing about 5,000 workers, 
all of whom are recruited within the district. 

Coorg. 
The small province of Coorg is a highland country to the west 

of the State of Mysore, on the summits a,nd slopes of the Western Ghats. 
Cofiee is the most im.portaiLL crop, butteaan.<l-fiili1ier are-also-grow~ 
small patches. The total labour force is about 24,000, most of which 
has to be imported from outside the province. The local inhabitants 
are the Kodagas or Comgs proper, who from time immemorial were the 
lords of the soil, and the hill tribes, such as the Y eravas and the K urabas, 
who were formerly their serfs hut are· now free. The Kodagas number 
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only about one-eighth of the total population of the province and many 
of them own rice lands or small coffee estates. The migratory hill tribes 
provide only a small proportion of the labour required for the planta
tions and for the cultivation of the paddy lands. The bulk of the 
workers come from the adjoining districts of South Kanara and 
Malabar in the Madras Presidency, and from the State of Mysore, which 
lies to the east of the Province. 

Recruitment in the South. 
The system of recruitment for almost all the plantations in the 

South is through labour suppliers, called kanganis or maistries, who re
ceive from the planters loans free of interest from which they advance 
money to individual labourers or families wishing to go to the estates. 
These advances are debited to the labourers' account and are recovered 
during the period of their employment. The amount of the advances varies 
in different districts but is estimated at an average of Rs. 15 for each 
labourer. Plantatio~ labour in the South, like factory labour, is migra
tory in character and returns to its village every year for periods of from 
1 to 3 months and in some areas even twice or three times in tlw year. 
But there is a marked tendency to return year after year to the same 
estate. According to the estimate of the United Planters' Association of 
Southern India, the percentage of workers who returns to the same estate 
varies from 60 to 90. 

Penal Contracts. 
The lVI:adras Planters' Act of 1903 introduced the penal contract 

as a protection for the planter against the loss of the advances made to 
his workers. This Act remained after the repeal of the Workmen's 
Breach of Contract Act and was not finally repealed till January 1929. 
The evidence we received shows unmistakably that the abolition of the 
penal contract in Madras has not added to the planters' difficulties; if 
anything, it has promoted a more regular flow of labour to the plantations. 
We were informed that the planter in some cases had recourse to the 
civil law for the recovery of the advance, but the civil agreements which 
have replaced the penal contracts are usually made with the supplier of 
labour, namely, the kangani or the maistry and not with the labourer. In 
Coorg, the demand for a penal contract was made not only by the planter 
but also by the ordinary landholder, who also relied on outside labour for 
the cultivation of his land. This was secured by the application to the 
province of the Workmen's Breach of Contract Act. With the repeal 
of this Act the planter and the local landholder pressed for the retention 
of the penal contract, which was then legal in the Madras ].>residency 
lll1,der the Madras Planters' Act. .As a result, the local council passed a. 
bill in 1926, lru.own as the Coorg Labour Act, based on the Wo:rkm-en's 
Brea.Qh of Contract Act, but at the instance of the Government of In.<Ua. 
the operation of th,e measure was lh;nited to five years to give the p~ter 
t¥nfil t9 effect the necessary adjustments demanded by changing cppdi.;. 
'f;ioAS, .. DlU'ing the years 1926, 1927, 1928 and 1929, 13,415 ~~ :w~ 
instituted under the Act, 2,946 persons were ordered to work out t~~ 
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contract or to repay the advance, while 39 persons were sentenced 
to imprisonment. At the end of 1929 the number of cases pending 
was 1,944. We were informed that, prior to the coming into force of this 
Act, breach of contract cases (which were then governed by the Work
men's Breach of Contract Act) were much fewer. In a large number 
of cases, the contract of employment under the Coorg Labour Act is 
signed outside the province before officials nominated by, but not under 
the eontrol of, the Chief Commissioner of Coorg. The striking feature' 
in the working of this Act is that in most cases the worker is not in the 
province when the case is instituted against him, and the warrant has, 
therefore, to be exeeuted by the police of the district in which he resides. 
In)\,ssam, ~~s we show later, the penal contract was used to keep the 
la:bonrer on ijhe garden after he had arrived there, but in Coorg it has 
been used to ensiit<Y that he actually comes to the estate which has ad
v:mend him money. 'l'he Act will expire on 1st April 1931, and we 
trust that wit]J it vvill disappear from India the last vestige of the penal 
contract. 'l'lw representative" o£ the Coorg Planters' Association stated 
to ns that they anticipated no difficulty from its abolition, but we 
were informed ihat in some quarters an effort is being made to press 
for its eontinuaneP. I1'rom the expm·iene0 of the working of the penal 
contract in J.his provinee and its efkcts in other areas in the past, we 
have no hm;itation in reemmnewling that no further legislation of this 
type Phould be eountenanced. -

Planting Areas of North India and their Labour Supply. 

In the North the important planting areas are in the province 
of Assam, and in Darjeeling, the Terai and the Dooars in Bengal. Ex
cluding cinchona, which is grown by Government in the Darjeeling disw 
trict, the only crop is tea. A few tea plantations are also to be found in 
parts of the Kangra district of the Punjab, the Dehra Dun district of the 
United Provinces, the Chota Nagpur Division of the province of Bihar 
and Orissa, and in the Chittagong distriet in Bengal ; but these planta
tions are small, and the labour employed on them is obtained from the 
adjoining villages. 

Darjeeling and the Terai. 
Thefirst tea plantation in Bengal was started in the Darjeeling 

district which lies south of Sikkim, with Nepal on its western and Bhutan 
on its eastern border. It consists of two distinct tracts, namely, the ridges 
and deep valleys of the Lower Himalaya and the Terai on level country 
at their base.' The latter is only about 300 feet above sea level and the 
mountains rise abruptly from the plains in spurs reaching a maximum of 
10,000 feet above sea level, the tea gardens occupying slopes from 6,000 
feet dowuward. The Terai, formerly overgroWn. with dense malarious 
jungle, has now been extensively deared for tea cultivation.. The tea 
plantations in these two areas employ· about 66,000 persons. The 
climate of the higher levels is too severe for the inhabit8illts of 
the plains, and the plantation labourers are mostly the descendants 
of immigrants from Nepal and Sikkim who have settled in the 
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district. Organised recruitment is prohibited in Nepal, but voluntary 
migration continues in spite of restrictions. Over 90% of the workers 
live on the gardens and many of them have lived there from their 
birth. A few of the gardens in the Terai which are on the foot-hills 
also employ Nepali labour, but generally the composition of the labour 
force and the methods of recruitment are much the same as in the 
Dooars. 

The Dooars. 

The cultivation of tea extends from Darjeeling to the Dooars 
(or strictly the Western Dooars) which is a submontane country, twenty
two miles in width, between the Tista and Sankosh rivers and between 
Bhutan on the north and Cooch Bihar on the south. The cultivation 
of tea spread rapidly in the Dooars, and bv 1907 most of the available 
land suitable for tea had already been take~ up. About 126,000 labour
ers are employed, most of whom are aboriginals from Chota Nagpur 
and the Santal Parganas in the province of Bihar and Orissa. The 
significant feature of recruitment for the Dooars has been the absence 
of any form of agreement or: penal contract. Although labour is obtained 
from a considerable distance, the planters did not desire the application 
of the almost ubiquitous Workmen's Breach of Contract Act to this 
area. We believe that it is the absence of penal contracts, as much as 
any other factor, which has been responsible for the comparative absence 
here of the serious difficulties which have attended recruiting for the 
neighbouring province of Assam. At no time has it been necessary for 
Government to control recruitment for the Dooars, and except for short 
periods, the planters have been able to secure an adequate supply of 
labour, most of which is permanently settled on the gardens, only about 
ten per cent returning annually to their homes. The method of recruit
ment is mainly the same sardari system as is prescribed for Assam, but is 
subject to no official control. 

Assam. 

Assam is by far the most important planting area in the whole 
of India, and the tea gardens in this province alone employ more than 
half the total number of labourers employed on the plantations in British 
India. Tea. is grown only in the lowlands, which form two valley areas. 
The northern, running just under and parallel to the Himalaya, is the 
valley of the Brahmaputra, known loca.lly as the Assam valley, and fre
quently referred to in other parts of the province simply as " Assam ". 
It is a long valley, generally narrow and flat, and while tea gardens 
are to b? fo_und in all its six districts, nearly all the gardens lie in t~e four 
uppe~ d1stncts of Lakhimpur, Sibsagar, Nowgong and Darrang, m sub
stantial parts of which tea gardens are almost continuous. The southe_rn 
vall?Y~ known as the Surma valley, is a wider and much shorter basm, 
rece1vmg a number of streams from three sides, which meet in the 
Barak, a river joining the Brahmaputra in Bengal. In this valley. the 
tea gardens lie in a number of separate areas occupying low elevatwns 
or flat lands within the two districts of Cachar and Sylhet. The Assam 
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valley is the more important of the two areas and employs more than 
twice as many workers. The system of recruitment for Assam is 
governed by the Assam Labour and Emigration Act which imposes 
restrictions not to be found in any other part of India. The question 
of recruitment for Assam has a long history and, as it raises problems 
which are peculiar to Assam, we deal with it separately in the following 
chapter. 
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CHAPTER XX.-RECRUITMENT FOR ASSAM. 

Scarcity of Labour. 

From the point of view of the employer, the outstanding prob
lem during the whole history of tea planting in Assam has been the scar
city of labour. Where the bulk of the tea ga:r(lens stand to-day was, 
seventy years ago, uncultivated and nearly uninhabited jungle, and for the 
expansion of the industry it has been necessary continuously to import 
fresh labour. The Surma valley was able to secure a certain amount of la
bour either locally or from adjoining districts in Bengal. But in the Assam 
valley the supply of local labour was negligible, and it was found impos
sible to obtain supplies from areas nearer than Chota Nagpur and Bihar. 
When it is remembered that, for many years, the only way of reaching 
the tea districts of this valley was by a steamer journey of several days 
up the Brahmaputra and an emigrant had to undertake a long railway 
journey in addition, the difficulties confronting the early planters will 
be realised. Even to-day, when it is possible to go by rail from any pro
vince right up to the head of the valley, most emigrants spend at least a 
week, and some spend much more, on the journey. At present the most 
important recruiting area for both valleys is Chota Nagpur and the 
~ntal Parganas, whose aboriginal population is preferred for work 
on the tea gardens, but substantial numbers are brought from Bihar and 
Orissa, the United Provinces, the northern districts of Madras and the 
eastern and northern districts of the Central Provinces, while recruit
ing has been carried on as far away as Bombay. 

. This factor of distance and inaccessibility has made recruiting 
expensive, and it is this expense that has been responsible for many 
of the troubles associated with the supply of labom; to Assam. Prior 
to the war there were few periods when a labourer could be imported at 
a cost of less than Rs. 200; at times Rs. 500 and even higher sums 
were paid to secure a single labourer. To-day the cost, as deduced 
from statements made to us by witnesses, may be estimated as varying 
normally between Rs. 120 and Rs. 200, and as being generally in the 
neighbourhood of Rs. 150*. As we shall show later, these sums are 
inflated by factors other than the mere cost of travel. These factors 
owe their existence indirectly to the fact that, even without them, re
cruiting could not be carried on cheaply. For thisfact made it of the 
utmost importance that an employer recruiting a labourer should ac
tually secure labour from him. An employer who was willing to spend 
even Rs. 100 in importing a labourer could not afford to do so if that 
labourer, shortly after reaching the garden, was to pass on to the garden 
of a neighbour in return for a small consideration or for other reasons. 
The efforts of the planters were therefore directed, almost from the first, 
towards ensuring that, if a man was recruited to work on a particular 
garden, he actually worked there and not elsewhere. 

*Labourers. recruited for one year or shorter terms can be recruited at a lower 
tigllre. 
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Principle of Indenture. 
The obvious means of ensuring this was by legislation, and 

legislation was adopted. All the laws regulating recruitment to Assam 
(and there is a long history of these) were based on the principle of inden
ture. Even the present law contains provisions for indentured labour, 
which, however, have been rendered.inoperative by means of notifica
tions issued under the Act. The general scheme was that the labourer 
was bound by a contract to serve for a specified period on the garden to 
which he was recruited; if he failed to work without reasonable cause, 
or absconded, he could be punished criminally, and the planter had the 
right of aiTesting an absconder. As a set-o:ff against the grant of these 
powers, Government prescribed a minimum wage and provided for the 
protection of the labourer in certain other respects. The system of in
denture did not solve the difficulties ; it would be more accurate to say 
that it aggravated them. It increased the disinclintttion of labourers 
to go to Assam, and while the demand for labour became keener as the 
jndnstry expanded, the supplies threatened to dry up. Assam had for 
long been regarded with justice as unhea.lthy, the labourer who went 
there had little chance of returning without the assistance of an em
ployer, and he had to surrender his liberty for a term of years. The price 
of a labourer rose, and there grew a class of contractors and of profes
sional recruiters, known as arkatt·1:s, many o£ whom were ready to adopt 
any device to secure the large prices obtainable for the supply of labour
erR. Grave abuses became common in the recruiting areas, and parti
eulal'ly iu Chota Nagpur. 

Reform of the System. 
FinaJly, after various legislative e:fforts Government took the 

;;tep of ptohibiting all recruiting except by garden sardars, and also 
ma,de it illegal for anyone else to assist, induce, or even persuade a recruit 
to go to Assam. A garden sardar is a man who has actually worked and 
is employed on a tea garden, and the operations of garden sardars are 

. fem;ed round with numerous regulations. Local Governments were 
also empowered to prohibit recruiting absolutely in specified areas and 
these powers were used by more than one local Government. To this 
day a large part of the United Provinces is closed to all recruiting fo:r 
Assam. Moreover, a body known as the Assam Labour Board was set 
up with a view to the better control of recruiting. This body, which is 
financed almost entirely by cesses on tea planters, is composed of repre
sentatives of the tea industry with an official chairman, and its duties 
involve the supervision of the machinery regulating recruitment in and 
emigration from the recruiting provinces. It has no responsibility for 
labour after it has arrived in Assam. These changes, together with the 
willing co-operation of the industry, secured their immediate object with 
the result that cases of serious abuse are now exceptional, though their 
memory remains in certain districts, and has still an e:ffect; on recruiting ; 
but the real difficulties remained unsolved. The Government of India 
had always professed adherence to the principle of free recruiting as the 
ideal m view ; but the alterations made i11 the law which restricted 
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recruitment to a single method, represented a step in the opposite direc· 
tion, and they were not calculated to alleviate the scarcity of labour. 
From this point of view, a more progressive move was the endeavour 
to get away from the system of indenture. In 1908, by means of a noti~ 
fication, the provisions relating to indentured labour contained in the 
Assam Labour and Emigration Act (Act VI of 1901), which controlled 
and still controls recruitment for Assam, were withdrawn from the Surma 
valley and the two lower districts of the Assam valley, and in 1915 they 
were withdrawn from the rest of the Assam valley. From that date, the 
right of private arrest disappeared, and no penal contracts could be exe~ 
cuted under Act VI. Unfortunately there remained on the statute 
book the Workmen's Breach of Contract Act, which dated from 1859 
and was applicable to large parts of India. This Act made possible 
penal contracts of a slightly different type, and to it many planters, es
pecially in the Assam valley, now turned. The Act was finally repealed 
in 1923 with effect from 1926, and there is now no Act under which a 
labourer in Assam can be criminally punished for breach of contract. 

Character of Migration. 

Before going on to discuss in detail the present system of re
cruitment and the changes we advocate, it is desirable to say something 
regarding the character and effects of migration to Assam, particularly 
as we found evidence in some quarters of a desire to discourage and even 
to prevent such migration. Reference has already been made to two points 
ot difference between migration to the plantations and migration to the 
factories, namely, the plantations desire to attract women and children as 
well as men, and the change of work involved is not radical. Both of 
these features are prominently associated with recruitment for Assam. 
The planters there have consistently endeavoured to build up a labour 
force permanently settled in Assam, and this has given an additional 
impulse to the recruitment of families rather than individuals. Many 
labourers receive from the tea gardens small plots of land to cultivate 
their own crops, so that they are not only labourers but also, in a small 
way, agriculturalists on their own account. In this and a number of other 
respects, which we discuss when we deal with conditions on the gardens, 
the life and environment of the labourer have a closer resemblance to 
ordinary village conditions than to the life of the big cities. The recruit 
to an Assam tea garden has in many cases a prospect which is not limited 
to employment on a garden, for there is the possibility of becoming an 
independent cultivator in Assam. There has been a steady movement 
of labour from the tea gardens t,o the adjoining bastis or villages where 
labourers have been able to acquire Government land for cultivation. 
This movement has been assisted by the Government of Assam which is 
anxious to promote the colonisation of a sparsely populated province. 
Over 600,000 ex-garden labourers are settled on Government land, and in 
the census report for 1921 it was estimated that the total number of 
"foreigners "in the province attributable to the tea industry, was 1-l/3 
millions, i.e., l/6th of the whole population of Assam. We shall have 
occasion later to dwell on the less satisfactory features of tea garden 
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life and their responsibility for the chronic scarcity of labour ; but it 
should be recognised that one o£ the important causes is far from being a 
·discredit to the industry, namely, the fact that many of those who serve 
it are able to leave it for a more independent existence. 

Advantages of Migration. 
Quite apart from the economic advantages which the develop

ment of the tea industry confers on India as a whole, we are satisfied 
that migration to Assam for work on the tea plantations deserves en
couragement in the interests of labour. In any large scale migration, 
some immigrants are bound to :find that they have made a change for the 
worse and, in the past especially, many must have regretted going to 
AsF:am. There is Rtill conRiderable room for improvement in condi
tions gm1crally; lmt for tho great majority of the immigrants the change 
is for the better, and for some it is an avenue of escape from desti
tution and ~~VPII scrvitwln. We met no one familiar with conditions 
hoth ill A~:-mm and i11 tho mcruiti11g areas who wished to discourage 
migration. It is to he feared that some of the opponents of emigration 
into Assam were interested in preventing labour from strengthening 
its position in the mcruiting areas. Having ende!tvoured to examine 
the question from both ends, the source of the labour and its desti
nation, we are satisfied that the labourers generally improve their condi· 
tion by emigration. The better features of existence on the gardens 
are many, and there aro none of the worRc features that cannot be found, 
in an aggravated form, in :-;omo of the recruiting areas. Nor should the 
effect of migration on thmm lf~ft behind be overlooked. Attention has 
already been drawn to the question of theJ> pressure of population in 
the Report of the Royal CommiHsion on Agriculture, and we would 
merely remark again that the mobility of labour is the greatest sa,£e
guarcl against the eontinuance of depressed conditions in particular 
localities and perhnpo> the most effective means of breaking down the 
vicious systems of bond-service, to which reference was made in a 
previous chapter. Under the karniattfi system in parts of Bihar, 
and the vetti and khambari ::;ystems in the north of Madras (to mention 
two examples of practices which we understand are not confined to these 
localities), the labourer borrows money from a landlord under a contract 
to work until the debt is repaid. The debt tends to increase rather 
than to diminish, and the man, and sometimes his family, is bound for 
life. Serfs are even sold and mortgaged. Such systems have now no 
legal sanction, and in Bihar special legislation has been adopted in the 
endeavour to eradicate the abuse; but it continues to exist. It will 
be readily appreciated that flerfs who ea.n. escap' from such a system 
and agriculturalists oppressed in other ways are ready to go to Assam, 
and that there are those who are vigilant in the endeavour to prevent 
them and anxious to discredit Assam by any means in their power. 

Restrictions on Recruitment. 
We are now in a position to examine in more detail the system 

·of official control which regulates the recruitment of labour for the 
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eight districts of Assam in which the tea plantations lie. It is impor~ 
tant to observe that the legislative restrictions which are imposed on 
recruitment for work in the districts in question have no counterpart 
elsewhere ill.- India. Migration, as we have indicated, is a feature of 
Indian industrial labour everywhere. Workers may be assisted to 
emigrate to any part of India ; even the employers inr the tea areas 
of North Bengal adjoining Assam are subject to no hampering enact
ments, although they draw labour from areas where the Assam employer 
also recruits. The restrictions imposed on the movement of labour 
to these eight districts known as the labour-districts, are governed 
by Act' VI of 1901 as amended from time to time. The recruiting areas 
to which this Act applies are Madras, Bengal, the United Provinces, 
Bihar and Orissa, the Central Provinces and Assam itself. The 
local Governments of these provinces, by means of notification, can 
prohibit recruitment, either absolutely or otherwise than in accordance 
with such of the provisions of the Act as may be specified in the notifi
cation. The question _of the repeal of the Act and of the enactment 
of a simpler measure in its place has been for some time under the 
consideration of the Government of India, and we were supplied with 
copies of the COITespondence with local Governments on the subject. 
We are in complete agreement with the view expressed by the Govern
ment of India that " the principle of complete prohibition of recruit
ment in particular areas " is no longer defensible. If it is feared that 
grave abuses will arise, it should suffice to vest local Governments 
with adequate powers of control over recruitment. But there appears 
to be no justification for the exercise of the power which is now con
ferred by Section 3 of the Act to prohibit recruitment altogether in 
particular localities. This power has been exercised in respect of five 
divisions and two districts of the United Provinces, and we find that the 
prohibition has not been withdrawn, in spite of the strong recommenda
tion to this effect made by the Royal Commission on Agriculture, 
with which we are in complete agreement. vVe recommend that the 
power to prohibit recruitment should be withdrawn immediately, and that 
in future no barrier should be set up to prevent the normal play of social 
and economic forces in attracting labour from one part of India to 
another. 

Present Procedure. 

. Before we deal in detail with the provisions of Act VI of 1901, 
and the question of its revision, it would be convenient to describe 
briefly the working of the present system of recruitment. Under the 
Act the only recognised method of recruitment is through the agency 
of garden sardars. The manager of a tea garden in Assam appoints as 
·a sardar a worker who is willing to return to his home to bring up other 
members of his family or fresh recruits and gives him a ·sardar's certi
ficate on which is shown the area in which he may recruit labour for 
the garden and the local agent to whom he is accredited. The certifi
cate is countersigned by the magistrate of the district in which the 
garden is situated and is kept by the sardar in a tin 80Ver which is 
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suspended round his neck. The manager pays the sardar his rail fare 
and other necessary expenses to the nearest forwarding station of the 
Tea Districts Labour Association, namely, Gauhatior Goalundo. On arrival 
there, the sardar is met by the agent of the Association and eseorted to 
the transit depot, where he is fed and his papers are verified. He is then 
given a rail ticket and travelling expenses to the local agent's depot 
which is nearest to his village. The sardar iu due course reports himself 
to the local agent who, after checking his papers, gives him a cash 
advance sufficient for the journey to his village a.nd for his mainte
nance for a month or so. The sarda,r now departs and, if and when he 
returns to the local agent's office, he reports the prospects of recruit
ment and asks for a further advance. He may even bring a recruit or 
two with him in order to satisfy the local agent that he means business, 
for the number of recruits he is likely to secm:e determines the amount 
of the second advance. The recruit produced by the sardar is ques
tioned by the local agent who, if satisfiecl that there is no valid objection 
to his being sent to A s::;am, enters in a register his name and other 
particulars as prescribed by the local Government. If so required, 
he also sends a copy of this register to the District Magistrate. The 
recruit is fed whilst l1e is kept at the local agent's depot and is given 
a first payment of five rupees, a few utensils, one or two blankets and 
some clothing. He is sent with the sardar or, if the sardar sees a pros
pect of further n:eruits, in charge of a peon to Goalundo or Gauhati 
wlwre he is received in the .transit depot. The Agent of the Tea 
Districts l.a.bour As:o;ociation then arranges for the final stage o£ his 
journey to the garden to which he has been recmited. Neither the 
sarda.r nor the local agent requires the recruit to sign any agreement, 
and his engagement is purely oral. 'fhe conditions of mnployment are 
\'.Xphtincd to the recruit by the sardar, but it is the local agent's duty, 
by examining the recruit, to satisfy himself, so far as his knowledge 
allows, that there has been no material misrepresentation by the 
sardar. On his return to t,he garden the sardar is paid a eommission 
which is generally stated to be ten rupees in the Surma valley and 
twenty rupees in the Assam valley for each recruit but, as there is no 
recognised limit, the amount paid by some gardens is considerably 
higher. 

Defects of Act VI. 

Act VI of 1901, which governs recruitment for Assam has been 
amended on several occasions; it was radically revised in 1915, and 
several of hs important provisions have become inoperative by notifi
cation. . The Act as it stands is unintelligible to most people ; and several 
of its operative provisions are_Qf d~l!btfl!lvalidity, as they refer to a class 

-----wluc-ll-has-now-ceased -to --exist, nnmely; -'-'labourers-'-'-- whu-·m-edefhreU:-as----
persons bound by a labour-contract to labour in a labour-district. A wit-
ness representing the Tea. Districts Labour Association indicated to us· 
that the Act had only once to be taken to the High Court, and its hollow-
ness would be instantly exposed. But apart from the obvious defects in 
form, the Act, as now in operation, is open to other objections. It 
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seriously hampers the free flow of labour into Assam. The comparative 
immunity from abuses in recruitment which is secured by the Act is pur
chased at a very high price, not only for the industry but also for the 
workers it employs, for the high cost of recruitment, which is now inevit-
. able, must react unfavourably on the remuneration of labour. The sar
dari system of recruitment is in theory the safest method of recruitment for 
the worker, for it entrusts recruitment only to bond fide workers, who are 
best fitted to give an accurate picture of the conditions obtaining on the 
garden and the least likely to make any misrepresentation. In actual 
practice the original intention is not entirely fulfilled. We were informed 
of instances where workers are sent down as sardars after they have 
spent only a few days on the garden. In such cases it is idle to suppose 
that the sardars have been on the garden sufficiently long to enable them 
to give to their fellow-villagers an accurate or a complete picture of the 
conditions obtaining on it ; they are in fact, as was stated by one witness, 
petty recruiters who go through the formality of being sent up to Assam 
as workers in order to satisfy the conditions of sardari recruitment. Cases 
have also come to our notice of men who make a profession of going down 
as sardars to be recruited again for a different garden in order to pocket 
the payments which are made to new recruits. The sardari system is 
also quite inadequate for the needs of the industry and is obviously un
workable when new areas have to be opened for recruitment ,.,nd when 
new gardens are being developed. As employers are debarred from em
ploying licensed contractors, they have appointed a large number of work
ers as garden sardars irrespective of their suitability as recruiters. On 
an average, about 7% of the total number of adult labourers on the 
books of tea garden managers are sent out as sardars each year to the :r:>
cruiting districts. It is estimated that about one-half of this numb3r do 
not bring back a single recruit to the garden, and roughly one-third do not 
even return to their gardens. With an average of only one recruit per 
garden sardar, it is not surprising to find that the average cost per recruit 
is as high as Rs. 150. It has been stated to us that the loss of sardars and 
their return without a recruit are regarded by the industry as a mode of 
repatriation and as a form of leave with travelling expenses paid. The 
industry has, in fact, made a practice of appointing everyone who goes 
back to his country as a sardar, because otherwise the strict letter of the 
law does not allow any assistance to be given to him to return to Assam, 
unless he is again recruited by a duly appointed garden sardar. The 
cost of sardari recruitment thus includes the elements of a system of repat
riation and of the grant of leave with expenses paid. We deal later with 
these questions but regard the present arrangement as unsatisfactory. 

Propaganda. 
Another striking defect in the Act is that it does not permit any 

form of advertisement or propaganda in the recruiting districts, except by 
the sardar himself. It is anomalous that a manager who goes down to a 
recruiting district to supervise the work of his garden sardars should be 
debarred by law from proclaiming to the villagers the particular advant
ages of his own garden. A case has even been mentioned to us in which a 
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tea garden manager W<ts warned for crtrrying on propaganda in a recruit
ing district, not because he was guilty of any misrepresentation,· but be

coCco£~}1Se)H.l •• W:£LSa()ting_(l9fltmry to the strict letter of the law. Believing 

~~iii¥£~j$~~f~lifli~~ 
--:::::~g.uilt_y_j)fiLp1I!lllih!!b_kU:I:fffl!lOe, if he attempted to forward· rect:Ults--"'w1f~~ 

~~E;~::~;~~~ST~lef!Z~ 
bn givmt the Tequircd assistance to proceed to Asf!am_=-"l'li:~4'eStMctfi'ms"~''-~ 
c;mc:•; u:nneceNs:u·_y irritation and check the flow of labour to Assam. 

Control over Recruitment. 

The eoui.ml which is exercised over recruitment for Assam is two
fold ; in the first place, it is exercised by the district authorities in the 
recruiting distriets, and secondly, it is entrusted to a central agency known 
a::; the Assam Labour Board which was created in 1915 at the request of the 
industry. The dmd eontrol is overlapping, but, in practice, no difficulty 
has been experieneed owing to the fact that the Board has always endea
vour<;d to work in hrmnony with the local Government and to render what
ever assistance it c;m in bringing cases of illegal recruitment to the notice 
of the district authorities who alone are empowered to start criminal pro
ceedings. The Act requires a garden sardar, before he can commence his 
activities, to obtain from his employer a certificate which formerly had 
to he eountersigned by the magistrates of t.he district in which he is em
ployed and of tho recruiting district. The latter countersignature has been 
dispensed with by local Governments by notification, but ar condition has 
been imposed requiring garden sardars to work under the control of duly 
licensed local agents. The provincial Governments concerned have also 
framed rules under the Act relating generally to the supervision of re
cruitment, provision of accommodation and maintenance of registers by 
local agents, the production on demand of emigrants before magistrates or 
police officers, and the reporting of cases in which objections have been 
raised to the emigration of a recruit by the husband or wife, parent or lawful 
guardian. The penalty for failure to comply with the effective provisions 
of the Act or the rules framed thereunder and for inadequate supervision 
is the cancellation of the license of the local agent. A garden sardar can 
also be prosecuted and imprisoned, if he recruits emigrants without a 
proper certificate or independently of a local agent. Further, any person 
taking part in recruiting in contravention of the Act is liable to imprison
ment. Recruits need not be produced before any official in the recruit
ing district; the agency utilised for the registration of recruits is the locai 
agent who is an employee of the industry but is also under the control of 
the district authorities. The local agent has thus two masters to serve, 
but in practice no difficulty has been experienced as the industry is 
anxious to co-operate with the local Governments in the maintenance of 
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clean recruiting. The link between the industry and the local Governments. 
concerned with recruitment for Assam is the Assam Labour Board which 
supervises the work of the local agents. The Board does not, as its name 
would seem to imply, concern itself with the conditions of labour in Assam; 
it supervises the whole system of recruitment, but its functions cease with 
the bringing of abuses to the notice of the proper authorities. 

Coruposition and Working of Assam Labour Board. 

The composition of the Assam Labour Board has given rise to 
some criticism. It consists of 15 members, all of whom are representa
tives of the tea industry, and an official chairman appointed by the Gov
ernment of India. The Board is required by law to meet at least twice a 
year, once to pass the budget and again to pass the annual report ; very 
rarely does it meet more frequently. The ordinary business of the 
Board is entrusted to an Executive Committee consisting of the Chail'
man and four members, which also meets infrequently, much of its work 
being done by the circulation of papers. The industry has cast its net 
far and wide in its search for labour, and the activities o£ the Board extend 
to five different provinces and a number of small feudatory states. Under 
the Chairman are three supervisors whose main function is to supervisfr 
the work o£ local agents whose depots are scattered over this wide area. 
Almost the entire expenses of the Board and its supervisors are met out of 
a cess payable by the owners of gardens in respect of emigrants and 
sardars, Government bearing only a small proportion of the salary of 
the official Chairman together with his leave and pensionary charges. 
The main feature of the Board is that it is predominantly an employers' 
organisation and the Chairman, while acting as the chief executive officer 
of the Board, has also to represent on it essentially different, and some· 
times opposing, interests. Further, although Act VI of 1901 applies to 
labour recruited for all industries in Assam, representation on the Board 
is confined to the tea industry. It is not, therefore, surprising that in somtt 
quarters an impression exists that the Board is a recruiting organisation of 
the tea industry. The successful working of the Board depends on thtt 
close co-operation of the industry, as the local agents are not its servants 
but employed under a separate and independent organisation. The 
Board itself has little or no authority, and all it can do is to make re
commendations to the industry or to Governments. Further, with the 
exception of the Chairman, the Board represents substantially the same 
interests as the principal recruiting organisation, the Tea Districts Labour 
Association. We were informed that the Board discouraged attempts to 
form other recruiting organisations, and, while we recognise that an 
increase of competition in recruiting is fraught with danger, it is hardly 
possible to expect,employers, who are not members of the Tea Districts 
Labour Association or who differ from its policy, to feel complete con
fidence in the impartiality of the Board as at present constituted. 

Extent of Abuses. 

In spite of the obvious defects of Act VI of 1901 and the inherent 
weakness of the Assam Labour Board, the grave abuses of the past, which 
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were largely responsible for the bad name of Assam in the recruiting dis· 
tricts, have been very successfully held in check. The arkatti or profes
sional recruiter, who in the days gone by used to boast that in a few 
minutes, by his peeuliar methods, he could make any one "willing" to emi
grate to Assam, is now suppressed as soon as he commences his activities. 
For this the credit is very largely due to the tea industry itself, which has 
genuinely endeavoured to set its house in. order. Complaints have been. 
made of fraud and misrepresentation by garden sardars, but we were unable 
to obtain any evidence of this on any appreciable scale. 'fhe emigrants 
are produced before local agents, whose duty it is to explain the condi
tions of employment to them before they are sent forward to Assam. As 
far as we can judge, cases in which labourers have gone to Assam as 
victims of fmnd and miArepresentation must be few, considering the 
volume of the migration. It w~1s stttted that cases occur where members 
of '' Ja.mily nm away from horne, seek work in Assam and live 
there under au asc;umod name. Such cases, however, are not peculiar 
to Assam, and wo do Jlni; feel juatified in making any recommenda
tion. A more serious complaint is thai; women and minors are taken 
away to Assam without the knowledge or consent of their husband or 
guardian. But here, too, we found that the industry has taken special 
care to prevent such abuses and that, in aceord~1nee with the rules 
framed hy local GovermJwuttJ, women and minors are detained at the 
depot for a certain fixed period during which tho local agent institutes 
,enq niries m: to whether there is tmy ohjeetion i;o their proceeding to Assam. 
Nor does the evidence which we obtained in the recruiting districts lend 
support to the alleg<ttion that abuses in eonnection with the recruitment 
of women and minors are assuming alarm.ing proportions. I£ abuses do 
exist, it is now within the powers of local Governments to cheek them by 
insisting on registration and production before a magistrate of all women 
aml minors proceeding to the gardens unaccompanied by their husband or 
parent. 

Ideal of Free Recruitment. 

, The official control of recruitment has always been regarded · 
as a regrettable necessity and as a temporary expedient. · On various 
occasions the Government of India have announced their adherence 
to the ideal of free recruitment, but little visible progress has been made 
towards the realisation of that ideal in recent years. As the preceding 
account shows, we have been impressed by the serious objections to control, 
and in particular the injurious effects it has on the tea industry and, 
ultimately, on those employed in it. A further grave objection to the 
present system is its tendency to perpetuate itself, thus effectively 
preventing the industry from progressing to a mor• healthy form of 
recruitment. The system of control enhances the cost of recruitment, 
with the consequence that temptations towards abuses are increased. 
This, in turn, increases the difficulty of removing control, and so furnishes 
the justification for its retention. We are in entire accord with the view 
that the danger of serious abuses affords the only justification. for the 
continuance of control, and we have examined with some care the 



RECRUITMENT FOR ASSAM. 369 

possibility of abolishing all restrictions. We have been assisted in this 
direction by the official examination of the question in 1925 and sub~ 
sequent years, when the Government of India again raised the question 
of free recruitment, but were advised by practically all those acquainted 
with conditions that the abolition of all control would be inadvisable. 
We have considered the opinions expressed at length in this correspondence 
and have reviewed them with the assistance of witnesses both in the 
recruiting provinces and in Assam. 

ed:-

Recruitment and Forwarding. 

There are three stages in the emigrant's progress to be consider~ 

(1) up to the time of his despatch from his own district; 
(2) from that time until his arrival on the garden ; 
(3) after arrival there. 

The term " free recruitment " has often been used to denote the position 
that would be reached with the abolition of all control. Here, however, 
we propose to use the term with reference to the first of the above stages 
only, and in that sense free recruitment, in our opinion, is not inconsistent 
with control over the transit of the emigrant. The considerations which 
determine how far control is required at each of the first two stages are 
not necessarily the same. This point is recognised clearly in the evidence 
given to us by the Indian Tea Association which, in asking for freedom 
to choose the agencies by which it will recmit, contemplates the possi
bility of combining this freedom with control over the forwarding of 
recruits. The representatives of the industry were also anxious that, 
as far as possible, control by the industry should be substituted for official 
control. Their plea was, in fact, that they should be given the opportun
ity of showing what they could achieve if this were done. Government 
could retain the power to re-impose restrictions, .but it would be the ai.nf 
of the industry to demonstrate by the actual working of the system that 
there was no necessity for re-introducing control. \Ve consider that this 
is a reasonable claim, and in the proposals that follow we have done our 
best to meet it. 

A New Act. 
The first necessity is the enactment of a new Emigration Act and 

the repeal of the Assam Labour and Emigration Act. The Indian Tea 
Association has suggested that it might be possible to retain the Act and 
to construct upon it a better system of control. We are satisfied that 
this course is not possible, even if it were expedient. \V e have enumerated 
the principal defects of Act VI of 1901, and are satisfied that the time 
is overdue for its replacement by an Act which is intelligible and is 
satisfactory from both the legal and the administrative points of view. 

Essentials of Any Scheme. 
The main criterion which must be satisfied by any scheme of 

control is that it must give a reasonable prospect of eliminating itself. 
We regard as one of the gravest defects of the present system the 

2R 
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temkney, a.ll'e:tdy expl:tined, to perpetun,te itself. The aim of recruiting 
should be to reach a point where, in t>11ect, organised reerniting is un
neeeBsary. In other wordR, by making eonditions sufficiently attractive, 
the ('mployer sh!mld reach the sbtge where, instead of having to go 
out nnd induce reeruits to enter hiH employment, applieants for em
ployment approaeh the employer. As we have FJhown in an earlier 
chapter, some of the important industrieFJ in India have pasFJed through 
the earlier Rtage of having to search for recruitFJ to a poFJition where this 
is \IIHH~eep,sary. But apart from any other obstacles ·in the way of the 
tea industry, the pl'<~r-;ent r-;ystHm of eontrol effeetively prevents progress 
in this dirention. For the reernit, generally, has neither the knowledge 
nor 1 he means to go to Assa.m without assistance; as a matter of fact, 
many of the fresh rcernitR to iwlustry who go even to Calcutta and Bombay 
receive some as;;i;;tlmee to go there. It is only in the case of Assam that 
neither tlw ~~mploym· nor any one else can af'sist the labourer who is 
willing to migmtn, except hy the expensive and cumbersome expedient 
of sending down a ga.n!Pn sa.r<la.r to sponFJor the recruit. Onr propoFJals, 
therPfore, ar1~ !le;;igned, amrmg othPl' things, to fa.eilitate the forwarding 
to AclHIUll of rwo,ru itr-; who, i11 the ref'ruiting districts, o:ffcr themselves for 
employment. 'l'he essence of our seheme is that powers of imposing 
coatrol should be retained, but that aetnal control should be reduced 
to a minimum. "\Vr proenc~d, therefore, to indieate, first,, what we believe 
to be neees:-;aJ·y in l"'PKPll.L t'in,llmsimlcPs and, f.lrcondly, the safeguards 
which, in om view, c;hould hn rntained hy Oov1~rnment. in the form of 
powers to :rc~-impo;;P nonirol, if JJeer>ssary. 

Free Recruitment. 
First in importa.nee, we would place· free reernitment, using this 

term, not in tho wide smme of removing all control over the engagement 
and forwarding of recruits, hut in the more accurate sense of withdrawing 
all speeial restrictions on the agencies for obtaining recruits. In other 
words, we a!lvoeate that, in all provinces, there should be eomplete free
dom to bring recruits to a forwarding ageney and to engage them there. 
The Assam employer should he left as free as any other l'mployer to 
select the agent:-; whom ho eonsiders best fitted to, obtain recruits. We 
believe that he will still rely in the main on persons who have worked in 
his g11rden, but he may fin;1 it advisable to secure recruits himself, or to 
engage recruiters permanently resident in the district in which reemiting 
is condueteil. Further, if the attractions of tea garden life in Assam are
increased, the result should he that recruits will offer themselves at the 
depot without the intervention of any intel'mediary. 

Control over Forwarding. 
\Ve believe Lhat, aL lea~:>L so· far as the more important recruiting 

areas are coneerned, it is still neeessary tha.t there should be c0ntrol over 
the forwarding of assisted emigrants t@ tea gal'dens. Where this control 
is required, it should, for the present, take the following form. Assisted 
recruits should not be forwarded except through a depo·t mail!tained by 
the industry and in charge o;£ a local agent appiDinted by the industry and 
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approved by the local Government or by such authority a.s it may appoint. 
The aim should be to require the industry itself to take adequate mea
sures for the prevention of abuses. This responsibility can be best dis
charged by proper organisation for the provision and maintenance of 
satisfactory depots in the recruiting areas and on the journey. Hitherto 
the arrangements for registration and transit have been largely in the 
hands of one organisation which claims 93% of the present recruitment 
for Assam. A number of gardens, mostly Indian-owned, are not members 
of this organisation nor have they been organised for recruiting purposes. 
The dangers of unorganised recruiting are obvious and it is essential 
that collective arrangements should be made, if the industry is to dis
charge its responsibility. If it is not found possible for this to be done 
through one organisation, we see no objection to suitable groups of 
planters forming themselves into organisations for this purpose. Each 
group able to satisfy Government that it could collectively fulfil the obli
gations of the law should be entitled to set up its own depots and to 
place local agents in charge of them. The agent should be required to 
maintain registers of recruits in the prescribed form. The rules in force 
should also make provision for the detention of women and minors for a 
limited period, and the law should prohibit the forwarding of minors who 
are 1maccompanied by a parent or guardian. The depot and its registers 
should be open to the inspection of any officers appointed by the pro, 
vincial Government for this purpose. From the stage w-hen the emigrant 
is moved from the depot, the rules should be made by the Government 
of India, who should make provision for the following of certain pre
scribed routes to Assam and for the maintenance, at necessary inter
vals, of depots where the emigrants can rest, be fed and, if ne~essary, 
be examined. 

Possibility of Removing Control. 

So long as organised recruiting is required, it will be necessary 
for the industry to maintain their forwarding agencies, but the aim should 
be to reach a stage where all restrictions on forwarding can be removed, 
thus giving the Assam tea industry the complete liberty which is enjoyed 
by all other industries in India. Further, while we are satisfied that this 
stage has not been reached everywhere, we think that in respect of some 
recruiting areas it may be possible to remove all restrictions at· once .. 
Areas mainly inhabited by aboriginals do not stand on the same footing 
as other recruiting areas. The most serious abuses in the past occurred in. 
connection with the recruiting of aboriginals, and it is there that contro:t 
·is likely to be required longest. As regards other areas, it is significant that
from North Bihar and the United Provinces large numbers of persons are 
recruited every year by contractors, without control, for work in other pro
vinces and in Assam itself, where they are engaged mainly on earth-work, 
and we had no evidence to suggest that any control was required in con• 
nection with such recruitment~ Further, certain proposals which we 
maike later in connection with repatriation and the liberty of the labourer 
shou;ld,.if adopted; effect a transformation in the position with regard to 
recruittnefit. As soon as the fresh recruit going to Assam is assurM of th~ 
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means to return after a limited period, the dangers of uncontrolled recruit
ing will be enormously reduced, and if, as we hope, a stage is reached when 
there will be more persons offering themselves at the depots than can be 
accepted, the necessity for control should disappear entirely. We re
commend, therefore, that in the areas not inhabited by aboriginals the 
Government of India, in consultation with the provineial Governments 
a]l(l the indnstry, should consider whether the time has not already arrived 
for dispensing with Testrietions over forwarding. If they reach the con
clusion that this ir:> not yet possible, the control maintained should be of the 
character we have recommended. Similar control should also be main
tained in the aboriginal areas, but the position in all eontrollecl areas 
Rhould be reviewed after the expiry of five years. 

Powei' to Re-introduce Control. 

We now proep1;d to outline the wider powers whieh the new Act 
.Jwuld eonft:r Oll ( Jovt:rnrnellt a,,<.; safeguards in the event of the recrude>'l
cenee of" j,u,oec;. Hridiv. the,;e should- make it possible to re-introduce the 
syskm at present in operation with certain morlificatiow.;. As has bet:n 
already stated, it i:o uot noeessnry that power should be retained to piO
hibit recruitment absolutely, but we recommend that the measure should 
be so framed as to owtble Government to re-introduce in any area t.he 
prohibition of rem·nitment otherwise than hy nwanB of: licensed gm·<len 
sanhtrs a.nd lieemwd recruiters. In effect, this would enable Government, 
if satisfied ilmt c;uch an extreme c;t;ep was neoessary, to prohibit recruit
ment in any particular area except by ga.rclen sardars, for they would be 
in a position to withhold licenses from other recrniters. We hope 
that it will nowhere he necessary to re-impose restrictions on actual 
recruitment, hut, if thi:-; necessity should arise, it would ordinarily be 
unwise to re{uc;c licences to respeetable and reliable reeruiters re
sident within the recruiting district;.;. More effective control can be 
.exercised by local authorities over persons of this character than over 
garden sardars, who may be back in Assam before their irregularities couw 
to light. ]\u·ther, the aim everywhere must be to reach the position when 
:recruits corne to the depot without the intervention of an intermediary, 
and this implies that either the agent in charge of the depot or some 
other agent of the employer there must have permission to engage the 
emigrant. 

Definition of Assisted Emigration. 

. The new law should be limited to the control of assisted emigr·a
tion and, in respect of the definition of both " assistance "and " emigrant ", 
there should be modifications of the present system. First, " emigrant " 
should .be so defined as to exclude any person who has been employed 
within the preceding twelve months in any capacity in Assam. It is 
entir$'lly mong to treat the tea garden labourer who wishes to return to 
Assam after visiting his own country as a new recruit, as the present law 
reqp.ires. Provision will probably be necessary for the grant of certifi
cates by employers to labourers intending to return. Secondly, un(ler 
the ne\f law it should not be possible to place restrictions on mere 
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persuasion and propaganda. The law should be designed to regulate 
merely assisted recruitment, and assistance should be defined so as to 
:inclucle nothing more than the giving of tangible assist.ance (·i.e., money 
or some concession having a monetary value) in order to induce a person 
to emigrate. Misrepresentation which results in emigration will, of 
course, remain punishable under the ordinary criminal lavv. Further, 
we propose later to provide an important addit.ional safeguard against 
misrepresentation by securing that the emigrant who is recruited by such 
means he repatriated without dela.y at the employer's expense. 

Scope oi the Act. 

The Act should apply to those provinces in which the present 
Act is in force, but the Government of India should retain the power 
to extend it to other provinces. We do not consider, however, that it 
should be possible to control recruitment within Assam itself. The 
movement of labour from one district of Assam to another cannot be 
regarded as emigration, and we are not in favour of making it possible to 
:restrict such movements. The new Act should make it possible to 
extend control to recruitment for any work in Assam, but in present 
circumstances we see no justification for control except in the case of 
tea gardens. The only contingency which would make such control 
necessa,ry, would be the recruitment of labourers for other work with a 
vjew to their early transfer to plantations. 

Abolition of the Assalll Labour Board. 

We turn now to the agencies responsible for administering the 
system of control. VVe have already indicated some objections to the 
present constitution of the Assam Labour Board, but it is not proposed 
to pursue this question in further detail, becau.~e \Ye consider that the 
Board has outlived its usefulness and recommend its abolition. We 
recognise that the Board and its officers deserve a share of the credit fo:r 
the great improvements which have taken place since its inception, but 
those improvements are due in large measure to the tea employers acting 
through¥their own principal recruiting organisation, the 'fea Districts 
Labour Association. The Board, in fact, owes much of both its weakness 
and its strength to its affinity, through the bodies electing its members, 
with that Association. 'The Board, in addition, served a useful purpose, 
during a period when reforms were being attempted, by providing a link 
between the industry and the central and provincial Governments. 
The main difficulty in the existing system is that the Board, which is 
responsible for the prevention of irregularities, exercises with provincial 
Governments an overlapping control in the recruiting areas, but has no 
authority after.the emigrant has reached Assam. 

Supervision of the Emigrant. 

As 've have aheady stated, there are three stages in the emi
~rant's progress. Until now, attention l1as been concentrated almost 
;ntirely on the first stage, namely, up to the emigmnt's despatch from his 
district, and over this stage there has hitherto been overlapping control. 
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With frfJ() recntitrnent, this stage will lose much of its importance, and we 
believe that the responsibility can be adequately discharged by district 
officials. Attention will have to be directed mainly to the second aad 
third :;tages, namel.y, during the journey and. after the emigrant's arrival on 
the garden. From the point of view of recruiting, the thircl stage is the 
rtH ... ~t important one, for irregularities generally come to light after the 
emigt·a11t has left the recruiting area and it beeomes neces~mry to tmce 
him iu Assam. By this time he has passed beyond the reach alike of the 
Government of the rncruiting province, its district staff and the Assam 
ljilh(itn·-Boawl-; and the onlyauthoritier-; to whom recourse can be had are 
tlw administrative authorities in Assam. · 'I'hese are burdened - 1vith 
othPt dutiPs and have inadequate powers, and in practice t.he attempt to 
dnal with a 1·r•crniting offence aft<'r the recruit has left his province is 
'dtnndcd hy dday and is not ahvay:-~ sueeesflful. The seeond stage is 
a.lso intportant, for it i:-< advisahk to ex,•rcise wmw elw-:er supervision over 
thP transit of tht· ('migrant in on let· to pt(\V(\Jlt the regular emigrant bPing 
~"11t otiH•rwi"'' than hy tlu~ liet•nsr-d depots. 

Protector of Immigrants. 

Wlmt. is Wltnted is an effective authority working mainly itl 
Assam nnd deriuitt'ly charged with rm;p<msibility £or tho emigrant 
during hi" jom·n•'Y and after his anival, and entn1str>r1 with adequate 
powers tcr, prr,tr·ct·. !tis illtPt'eKt:-;. I.n otlwr wonls, Wt> desirn to Kee 
not two authoriht•:> covPring nmnh t.lw B~mw ground, but two eomple
ment~ny autltnr:iti .. ,, :-:Peuring the pmt.Pr.tion of thn emigrant in diH'erent 
art•as_ Wt• rt~eollllllt·nd tlw appoiuLnH·nt by tlw Uovernnwnt of India 
of an offie"r in Assam who will look aftn the int.Prt,sti'\ of umigmnt:-; who 
have not yd ilceidPd to 1nake As;mrn their pm·mannnt home. Hn would 
lw requin~tl to kt'l'J.l in t.ouch with tho rucntiting province~\ and wo11ld lw.ve 
the right at nll reasonable tim(\'!, with or without notiee, to enl;er any 
garden in onhr to inspect the eoudition of the work<'l'~-: from other pro-
vinc()s, gud of their housing aecomrnodat;ion, de. He should n.lso have 
:t.he right to talk t.o them eitht>r in public or in privat.P, and any pen;on 
hiudering or TnoleKting him in the discharge of his dutieH should ·he li;tble 
to be clnalt with as for a Hnmmary otienee. It would he the duty of 
the Protector to bring eases of wrongful recruitment. to the notice of 
the provincial Government cmJcm·ned and to advise on all matt.erc; con
nected with the migration of labonr to As:;;am. The l)rotector Hhould 
also be entrusted with responsibility for the emigrant during the journey 
and should be in a position to take np the prosecution of persons for
warding emigrants otherwise than in accordance with the Aet and of 
ensuring that the emigrant is cognisant of his rights under the law before 
he reaches the garden. The statute regulating recruitment should 
give the Government or India power to make rules for the protection 
.of the emigrant during transit, and t.he Protector would be responsible 
for the administration of these rules and for advising the Government 
of India on matters arising out of their operation. We would add here 
that what we SRIV of the arrangements for the emigrant on the journey 
reHects credit on the Assoeiation principally responsible for them. 
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Cess on Emigrants. 

With the abolition of the Assam Labour Board and of Act. VI 
of 1901, which we have recommended, will disappear the cess which is 
now levied on garden sardars and ,emigrants. To meet the cost of the, 
Protector of Inunigrants and his staff, the law which will take the place 
of the present Act, should empower the Government of India to levy on 
emigrants a cess somewhat similar to the existing one. The cess would 
not, however, be payable on garden sardars or on emigrants who are 
returning to Assam after a stay of less than twelve months, so that it 
may have to be fixed on a somewhat higher rate on the remaining 
emigrants. The total expenditure on the staff we recommend should he 
less than that involved in maintaining the Assam Labour Board, whose 
abolition we have recommended. 

Powers of Central and Provincial Governments. 

The subject of internal emigration is at present central, and 
under the existing Act, the powers exercised by provincial Governments 
are subject to the control of the Central Govemment. We recommend 
that, as the question concerns movements from one province to another, 
the character of the control necessary should be finally determined by 
the Central Government. This will ensure that, where control is neccs
i3ary, it is imposed with a view to the interests of India as a whole, and 
that the decision is not unduly coloured by local interests. We do not 
suggest that the Central Government should retain authority over the 
administrative control ; it should be responsible merely for deciding the 
type of control that should be applied in any area. Thus, for example, 
if thab Government were satisfied that it was necessary to re-introduce 
limitations on actual recruitment in any area, it would iss~e the necc<Jsary 
notification, but it would then be for the provincial Government to decide 
to whom licenses to recruit should be given. ·Similarly, the provincial 
Government will be responsible for taking action against a local agent ~who 
has been guilty of misconduct, and it shoulrl also be possible for pro
vincial Governments to divide their provinces into specified areas, and 
to prescribe that recruits shall not be taken to depots outside the area 
within which they were recruited. The appointment of the Protector 
of Immigrants should provide the necessary link between Asstun, the 
recruiting provinces and the Central Government, and his annual reports 
should supply the public and the Governments concerned with a reliable 
account of conditions in Assam as they would appear to emigrants from 
other parts of India. 

Need of Constructive Policy. 

Many fftctors such as the rapid expansion of the industry, offtcial 
r~trictions, memory of past conditions and the drain from the tea gardens 
to independent cultivation have made it necessary to continue organised 
;recruitment on a large scale. But there are other f<1ctors which contribute 
materially to the scarcity of labour experienced by the industry. \Ye 
were struck by the wide differences in conditions obtaining in clifierent 
gardens and their cff.ect on recruitment. At one extreme are gardens 



.· CHAP'l'ER :XX. 

;:;;~~1;~ab1!~;;;~~~~~~;~;t~~:~:z:::::¥a~=r~~tf:!:::;~~~; 
force has settled contentedly, ·a.ii<frio recrriitinlhas been 'nencssary-:cfciF~;:::c'~ 
many years. At the other extreme are gardens where conditions are 
such that all attempts at recruitment have failed to secure anything 
appron.ching a. contented or adequate labour force. We deal later with 
conditions obtaining on gardens which have an important effect on 
recruiting, hut wish to refer here to two definite deterrents to recruitment 
that call for a speedy remedy, namely, the lack of liberty for the worker 
and the dil£culty of returning to his home. 

Contracts and the Worker. 
Hecruitmenli for Assa.m ha.s :mffered grave InJllTY in the past 

owing to the syRtem of penal contract nnd of private arrest, to which we 
have already referred. The planters have shown a ln.c:k of confidence in 
their ability to retain labour, and there has been a eonstant tendency 
to J'()ly on rest1·aint::~ of various kinds to keep the labourer on the garden. 
Even to-da.y, when: sueee::;sive mnendment8 of the ln.w have removed all 
the Atatutory n·,c;t.mintH, thm·e is a.mpk ovid(mee to :;;how that the old faith 
in r0,;i!rainL in ,some form persists. The planter, to his own prejudice, 
has deliberately allowed the old id(•:ts of the penal eontraet to linger in 
the minds of his workers. The bonus (commonly HR. 12 for a man and 
Rs. 8 for a. woman), vvhieh was givNt to a la.bourer when he entered on a 
"labour-contmc.t ", cont.imlPS to be p~1id and iR to thiR clay rc:ferred to as 
the " girmit " Ol' :1.gr(•enwnt nHnwy. lt. wn.,c; r;tatml tlw.t the di:oconti
nuance of t.h(: honu,c; would give riR<' to diseontent as the workers had 
become n.ecusi.onw(l to this lunip snm pa.ynwnt; bnt this doe8 not explain 
why it i:> Rt.ill regankd a.s an im1ncrmPnt for fut.m(; snrvien. On many 
garden::; fhe thnmh-imprcsKinn is t.ak<•n wlwn the honm: is paid, 
although t.l1is is not dm1P when the worker rneeivPs his waw~s. The 
expla.ni1.tion gi v<'n lJy onr; witn('flR was that for pmposns of mHJit a reeeipt 
was nceesRaJ·y in tlw r.:u-:c. of the bonus, 1mt no such n:ecipts were required 
in the eac;P of wag('fi. '!'he thumh-impr(•ssion is usnn.lly ta.k<:n on a register 
Ol' Oil a piP('(' of pap('J', !Jilt WHl!' JlbHtcrS h:tVO clevised H. form which bearS 
a markrd n•svm!Jiance to tlw form used in the days of the penal contract, 
a.nd we (~ame a('l'Oss an inst;me<: wtwrn the thumb-impression vms still 
being taken on tlH' old form. In theory, the object of t,]l(' thumb-impres
sion is to hinr] the hbonrnr by a civil a.grcement, hut as he is not likely 
to appreciate the difference betwern this and a pPna.l contract, the prac
tical result is that he believm; himself still bound hy a penal contract. 
In a number of instanecc; the bonus is not in hct claimed, whieh shows 
that it continueR to bP regarded as a gift fatal to thr liberty of its 
recipient. So far as we could ascertain, few steps had been taken to ac
quaint the la.hourem with the vital change made in the law; and some 
officials appeared to be apprehensive of the consequences of any sudclen 
access of knowledge of this kind. 

Restraints on Workers' Movements. 
In other direetions, too, there is evidence that the labourer's 

liberty is ineomplete. The workers, for the most part., live in lines to 
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which the public have no right of access. Access is not ordinarily with" 
held in practice, but, whenever the manager considers it necessary, a watch 
is maintained on vi2-itors, and there are almost always chaukidars, part 
of whose dutv is to observe moyements to and from the lines. It is con~ 
tended by planters that no amount of vigilance can keep a labourer 
who is determined to leave ; and chaulcidars are probably employed 
more to prevent other employers from enticing labourers than to prevent 
the labourers themselves from leaving. At the sa.me time, we had 
evidence that workers who wanted to leave even a good garden without 
permission found it advisable to do so by night. In speaking of a 
labourer who goes without permission the term universally used is "ab
scond " ; and this term reflects accurately the position in which the 
labourer on some gardens finds himself when he wishes to seek employ~ 
ment elsewhere. 

Employers' Agreements. 
In a somewhat different category, but tending in. the same 

direction so far as the worker is concerned, is the system by which most 
employers- bind themselves not to entice each others labour. The 
agreement between the planters, referred to as the "labour rules", 
imposes a penalty for enticement and prescribes t.hat, if a labourer goes 
from one garden to a.nother, the mana.ger of the latter must eithrr eject 
him with all his belongings or refund the cost of his recruitment and 
the amount of any outstanding advance. The effect of this ~1greemcnt is 
that no reputable planter attempts to obtain labour from another garden, 
and it is against the accepted standards to engage labourers, if there is 
reason to believe that they have left another planter. \Vith the cost 
of recruiting as high as it is, such an attitude is intelligible and can, in~ 
deed, be defended as nothing more than the application of a principle 
familiar to other trade organisations. There is, however, no organis:o,
tion on the workers' side to redress the balance ; the effect of the system_ 
is to diminish still further the liberty of the worker to dispose of his labonr 
to the best advantage and to add to the restrictions upon his movements. 
The effect of this policy, combined with the lack of organisation on 
the part of tl1e wmkers, has been to increase the temptation to resort to a 
policy of restrictions in order to retain labour. The next chapter contains 
proposals desjgued to meet this difficulty, and some of the proposals 
which immediately follow, if adopted, should ,::;o far to improve the general 
position of the worker in his relations with the employer. 

Knowledge of the Law. 

The first essential, in order to secure the freedom of the worker, 
is knowledge. It is, to a large extent, his ignorance which restrains him. 
It is a matter for regret that when, in 1926, the vital change was made 
in the law by which penal contracts became illegal, little was done tO' 
acquaint the worker with the change. The cessation of criminal 
prosecutions for breach of contract is bringing enlightenment, but the 
process seems to be a slow one. As we have suggested, the informing or 
the workers would have been a wise policy for planters to have adopted, 
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:and we recommend tlmt they should now take steps in this direetion. But 
the matter Hhould not he left to their initiative. It is the duty of 
{ioverni.nent to Heeure that those on whom the legislature seeks to confer 
a benefit should be placefl in a position to secure that benefit; and 
we recomnwnd that all officers on whom. any responsibility for conditions 
in plantations rests should bo required to take active steps to acquaint 
tJw workers with thPir rights under the law. 

Access to Workers' Houses. 

'l'hiR in itHelf will not he sufficient to Heeuee that liberty whick 
1ve regard a:-; e:-;,;tmtial, aJHl it iR important for more than on~ reason 
that then· c;]Jortld IH~ a right. of publie a.ncPR.'l to the lines which the 
worhrs inltahit. The q Lwstion of T·ightH of way tltrough tea gardens 
haH ll<'ell tlw :-nrhjed; of c·onsidtn·a.hlc~ dis<~ussion in recent years, and a 
re~ol11tion on it wn~ rnt·<·ntly a<lopk<l hy tlw. AR~·mm l,egislative Council. 
\Ve an· awaJ·p that at pr('f-:(\nt lwenss, hy day at. least, iB rarely denied; 
h11t IH' d.o not n•ga1·d as ,;a.t.isfadory tlw t>Xi~ting position where the 
worb~rs are lar~wly ii-iolat;ed from outsi<k infhtNtce and a.ny member 
of tlw puhli(' may he dl'm~tively prevented from approaching the workers' 
liues except with tlw nw.nager'fl pPrmission. On principle it is objec
tionahlt~ that. eom:i<lerahle ar·ea.s indudtld within the gftrden grants, in 
wltiPh largt• mnnh••r:-\ of work<•.r:-; are s••t;tled, <'all hP entirely elosed to any 
011,, who mav he inten,:-;tnd in thnir -welfar,,. \Yo ha.vu considered the 
pnint cmhmitterl to til", nanwly, t.lw dangPr of intt•Wst.,cl pt•ople attempting 
tomn!wus,,oftlwi!lii·l•rat<' and ignorant labmtrforce on the tea gardens 
for purpo::;es I!JI<'OilJH\t:.t.Pd wi(.h lahour, but. thif\ i::;_ a. ri,;k to which every 
.jndu::;try i11 ] JHlia is uxpu:-;ed, and wo t;\JiJI\( it. hdh·r to LJ.e(\ it than to 
coutinun a polii'V whiel1 .itwvitnbly give:-; ri:c.\\ to :-:Ptspicion a .. ncl1s, liable 
to bn almscd. We W<'l't• inl'ornw<l that in tlw Runna. Va.ll(w there are 
l'i'eogni:-;ed p11blic righ(;s of W<l.)' 1,o all gard,,n lines, <"tnd in t·he Dooars, 
when· i.lw labour for<·<· is c;imilar in composition to t;hat of Assam, the 
gardt•!J le:1se 11S11nlly n•<tnirnH tlw phwter to maintain roads from North 
to 8on1·h awl from J1iast. to \Ve:-;t which Hhall be opon to the public. It is 
in tlw ;\:-;sam Vallev that tht· ri~ht, of aeeess is moHt nnpded, and were
,eonmwnll that ;-;tpp~ shmdd lH\ ta'l~en to ~nenre pnblin ('.onbrtet with workers' 
dwnllillgs on rdl plantations. 

Publicity in Recruiting Districts. 

In connection with the question of conta.ct between plantations 
alHl the out~ ide world, we desire to draw a.ttention to the general ignorance 
regarding Assam and the absurd ideas prevalent regarding the life 
.of tho worker on tea. plantations. Act VI of 1901 had the practical 
Bil"ect of making all form of propaganda illegal, and with its repeal a 
syBtematie campaign should be organised by the industry to dispel 
the fog of ignorance which still prevails and to make known the advan- ( 
rbages which the plantations have to offer to the inha,bita.nts of other 
proYinees. I.ea.f:lets in English and in the diffenmt vernaculars of the 
:recruiting areas describing the dimate of the province, tho wages paid 
.on the gardens, the nature of the work, the various concessions granted 
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to th.e w.orlfers and also the conditions under which an emigrant is 
to repatriation, should be distributed freely in the recruiting areas and. 
posted in all dep&ts from which emigrants are sent. For the benefit of 
the illiterate population, the leaflets might with advantage be suppler· 
mented by photographs illustrative of the life of the plantation >Ymkers. 
Attempts should also be made to encourage the emigrant to maintain 
touch with his own people. We were surprised to find how little corres
pondence exists at present between the worker and his relations (even 
wife) in the home village. Illiteracy, the main obstacle, could to some 
extent be overcome by the employment on the gardens of a scribe, w:ho?>e 
services should be made free of charge to the workers. We found that, 
on some of the estates in Ceylon, picture postcards, with space for writing. 
and with printed lines inf~rming their relations at home of their arrival 
on the estate and of their postal address, are supplied free of charge to 
new recruits. We consider that a similar practice in the Assam te&. 
gar-dens would help to destroy prejudices in the recruiting districts. 
The system might be adopted with advantage in other plantation areas. 

Difficulty of Return. 
So far as recruiting is concerned, we believe that the difficulty of 

returning from Assam acts as an even more serious handicap than any 
disabilities on the gardens. In spite of the improvements in comnmni· 
cations which have taken place in recent years, Assam is still compara
tively inaccessiible. It ;is a long and expensive joumey from the chief 
recruiting grounds to the gardens, and when the labourer has got t\3 
Assam, he is generally dependent on his employer for the means to return. 
In the old days comparatively few returned, and the belief was general 
that the man who went to Assam had no option but to remain there. 
More recently there has been increased contact with the recruiting dis
tricts. A comparat.ively new development has been the recruiting of 
workers fm some ·gardens for fixed terms of a year or nine months or enm 
six months, at the end of which they are repatriated by the employer at 
his expense. The transporting of immigrants for such short terms is a cost
ly matter, and managers do not, as a rule, resort to short-term recruit
ing if regular labour is available. \Ve do not recommend, there£ore, 
general adoption of the practice ; but, where it exists, it serves <1 

purpose in improving contact with i!he recruiting areas. It embodies what 
we regard as essential to plaee recruiting on a healthy basis and to s;<fe· 
guard adequately the emigrant to Assam, namely, the right to repatri.a,
tion. We believe that, .if the worker went to Assam with a guarantee 
that he could return, jf he so wished, after a reasonable period, many 
of the difficulties both of employers and workers would disappear. 

Right of Repatriation. 
Our main proposal is that every future assisted emigrant to an. 

Assam tea garden, whether coming from an area of free or of eontr,JH8<1. 
recruiting, should have the right, after the first three years, to be repatriat
ed at his employer;'s expense. 'I'his right should be statutory, but :J,8J 

the volume of unassisted immigration to Assam is at present neg:hgib!e, 



we consider that it would be advicmble for the planter, so far alB the right 
,of repatriation is concemed, to treat a worker who has come up on his 
own account in the same way ar:; one who has been assisted to do so. "\Ve 
contemplate that, when an emigrant has served for three years, he should, 
unless he desires to stay, be sent back by the employer, receiving his fare 
and the means of subsistence on the journey. It will be necessary to 
devise some machinery for ensuring that the right of repatriation is 
everywhere effective, and this should be considered by the planters and 
the· Protector in consultation, as soon as the latter is appointed. Among 
the matters which would require consideration are the number of days 
within which a worker who has completed his three years in Assam must 
be repatriated hy his employer and the mea~mres necessary to ensure 
that a worker surrendering his right of repatriation does so of his own 
free will. We anticipate that, under a repatriation scheme, some workers 
will desire to go and others will not :but we hope that a large number will 
be sent by their etnploym·.s not with the single fare, which is obligatory 
under our schmne, hut with the promise of a return fare also, i.e., that 
ihey will go ou short kave and will not abandon ARsam. 

Transferred Workers. 

J>rovit-:ion will hiLVH to be made for the labourer who transfers 
hi.s serviceN to another gankn before the three years have expired. In 
this ease we rncornmend that the coRt of rf\pa.triation should fall on the 
~mployer by whom he wac; last cnga,ged bdore the three years expire. 
This will minimic;r~ tl1e danger of- employers securing labour without 
;oharing in the costs of n·cruit<~nent. Jt, will probably be necessary to
providr~ lahuurcn: with a ccrtifieatr~ showi11g the dat(\ of their recruitment 
and the gardr'n by which they wr'l'\1 lNWIIit(\<1. Such certificates can 
he given at a eonvenient depot during tra,nRit and c:m he im;pected by 
nnployers before engaging labour in As::;anl. A worker transferring his 
servicP:-; to a.n employer outside the tna induf-ltry will 81llTenclc-r the right 
to rep:tJriation. 

Earlier Repatriation. 

In addition, it dwuld he possible, where adequate cause is. 
E'bO\vn, to seotll'() the repatrinJ,ion of a labourer beforp, the three years 
h11ve expirP(L Under the pre;.:ont; A.ct, tho District l'vTa.gi~;trate crm 
repatriate aL the employer's expeu;.:e any personR who have been 
wrongfully roeruited or who are physically inc[l,paeitated hom earning a 
livelihood. We would transfer this }lOWer t,o the Protector of Immi
grants. At the same time we would enlarge somewhat the grounds on 
'1\hich repatriation can be ordered on the lines of the general conditions 
governing repatriation in Ceylon and 1\hlaya. Thus the Protector 
shoulJ 1Je able to order rcptttrin,tion of any workPr within one year of 
his arrival in Assam, if this is necessary on the ground of health, the 
unsuitability of the work to his capacity, unjust treatment by the em
ployer, or for other sufficipnt reason. The employer should, of course, 
have an opportunity of presenting his case before an order is passed. 
This type of repatriation would be the exception and i1s designed partly to· 
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~ecure the return of the " misfit " or unsuita'ble recruit. A number of 
~mployers already return such labourers of their own accord, and most, 
planters have shown a readiness to repatriate workers when official 
suggestions were made to this effect. During the depressions in the 
tea industry and noticeably in 1920-21, it has not always been possible 
for all employers to provide an adequate amount of work to enable the 
worker to maintain his accustomed standard of living. Where an immi
grant entitled to repatriation at the end of three years makes a claim 
that he is unable, with due diligence, to secure a normal wage or where 
the Protector discovers that this is the case and that the worker desires to 
be repatriated before the three years expire, he should have the power, after 
proper investigation and the establishment of the facts, to order repatria
tion at the expense of the employer. A worker dismissed at any time 
before the three years expire should be entitled, if he so desires, to 
be repatriated at the expense of the employer dismissing him, unless it is 
established that the dismissal was due to wilful misconduct. Finallv, 
we recommend that in the case of physical violence by an employer or hi~ 
agent, in addition to any other penalty which may he provided by 
the magistrate should be empowered to order the repatriation of 
worker at the expense of the employer. In making this last recommenda,· 
tion, we do not desire to suggest that there is any widespread resort, 
to physical coercion. We believe that the great majority of planters de
plore, as we do, the use of such methods and recognise that even rare eases 
can do much to injure the whole industry. Unfortunately, a fe'.Y 
at them or take insufficient pains to prevent their adoption by sard.aril 
and others. The presence of the Protector of Immigrants and the grant to 
him of the powers suggested should assist in protecting both workers 
and the industry against injury. 

General Comments. 

We are glad that the general idea of repatriation after three 
years was favourably received by the Indian Tea Association, in
cluding its two Assam branches, and by individual managers. It is noi: 
necessary, therefore, to labour the arguments in its favour. The sch<"me, i£ 
put into operation, should lead to a substantial increase in the number of 
candidates for emigration and for ever destroy the belief that Assam is ;_;, 
country from which return is difficult or impossible. It should lea.d to "· 
healthy rivalry among garden managers in the matter of improving 
conditions, while it will give the labourer a greatly increased sense of 
security. We understand that a scheme of repatriation is already ill 
force in the Assam coal mines, and we were informed that a group of gar
dens in Jorhat promise repatriation at the end of three years if the emi
grant so desires. By the industry generally substantial sums are already 
spent in repatriation, for much of what is officially described as sending 
down garden sardars is in essence repatriation, and so regarded by the 
industry. Whether the changes involved in our scheme are covered bv 
the ·diversion of existing expenditure or not, we believe that they will 
prove a profitable investment, and will secure an increased flow of l~bour, 
and thus lower recruiting costs. As regards the fear that tlle offer of 
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" free passag<'s" will denude Assam of workers, we would observe that, 
if work is adequate, the right will be limited to new recruits, and 
t.hat many workers, if they are given leave (either at the end of three 
years 01· earlier) and the means to return, will readily do so. With the 
abolition of penal contracts and similar restraints tea gardlms~ like-other - - ---~ 
industrial establishments, must depend on offering sufficient attractions 
in Ol'der to maintain their labour force. The emigrant must be convinc-
ed that Assam holds out the opportunities of a better life than is open 
to !lim in his home land. If he is not convinced, nothing else will secure 
a flow of emigrants; if he is convinced, it will be di:ffi.cu1t to keep him 
l:IWl'>y. 
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CHAPTER XXI.-WAGES ON PLANTA'fiONS. 

We proceed now to the conditions of employment on the planta
tions and deal in this chapter • with the economic position of the 
plantation worker, i.e., with matters connected with w.1-ges and the 
system of wage payment, leaving to the subsequent chapter matters con
nected with health and welfare, which are also of funclnmental import
ance. In regard to wages, there are features 1vhieh are common to almost 
all plantations, hut there are important variations of method, ~tnd it is 
convenient to deal with each area separ~ttely. We begin with Assam, 
which is the most important, an.d then deal with the remaining plant,i1ig 
areas in North India and finally with those in South Indin. \Ve regret 
that no account is possible of labour conditions in the phmt~•tions in Burma, 
which we were unable to visit and in regard to which lit;t.ie information 
was available. We understand that, as a result of the continuing depres
sion in rubber, many of these plantations have closed down temponwily, 
and the number of workers has decrea.secl consider;tbly during the last 
year. 

System of Wage Payment in Assam. 
In the Assam tea gardens wages and the system oJ' wage payment 

were considered by the Assam Labour Bnquirv Committee of 1921-22, 
which was appointed by the Government of Assam after the genem l exodufl 
of the preceding year. The report of this Committee gives detailed infor·· 
matiou on the subjeet, and it is necessary here to refer only to the special 
features of the system of wage payment and to indic<tte the trewl of wa.ges 
since the publication of that report. The wages of the A;;stttn te.1 ga,rden 
workers are, for the most part, based on piece rates. The workers are 
employed in gangs under the supervision of sarda,rs who, in addition to 
a fixed monthly wage, receive a commission varying from half au a.nn<J. 
to two annas in the rupee on the earnings of their gangs. So far as the 
workers are concerned, there are two distinct systems of wage pay
ment. The older system, still in operation on many gardens, is known 
as the ltazira and ticca system under which the worker iR requirecl to com
plete a standard daily task, namBly, the ltazira-a term now applied hoth 
to the task and to the sum payable for its performance. The time which 
an average worker takes to earn the ltazira is generally about four to five 
hours, or half a day, and there is thus the opportunity of working 
" overtime '' usually at higher rates, the payment for which is known as 
ticca. The payment for the hazira varies in most districts from 4 to 6 
annas for men and from 3 to 5 mmas for women. The ticca is usually 
4 annas for m,en and 3 aunas for women, but the amount varies with the 
extent of overtime. \Ve were given to understand that in Doom-Domna, 
where conditions are exceptional, the payment for what corresponds 
to the Aazira is 8 anuas for men· and 6 annas for women and that the 
ticca rate is 4 annas. This system has been: largely replaced by the 
mut system, the basic principle of which is to give the worker greater 
latitude in the matter of attendance and to leave it to him to earn as 
much or as little as he chooses. Under this system payment is made 
for each unit of work, which in· the ease· of hoeing and pruning is 
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based on t,he one-anna unit and in the case of plucking on the one-pice 
unit. Whiehnver system is taken into account, the consideration of 
wn.ges resolvcf.\ itself into the consideration of piece earnings. The periods 
ol' wage' paytnent vary in different gardens; some pay weekly, some 
'monthly and a few daily. Where wages are paid monthly, payment 
i,.: wmally madn within 10 days of the completion of the month for which 
wages arc <lue. A fact which muHt strike every visitor to the Assam 
pbnt;ations is that compamtively high average earnings do not necessa
rily nw~m gn;atcr contentment among the labour force ; and we visited 
s<Jme gnrdenii in which, ·though the average earnings were compa· 
rnhvely low, the workrrs appeated to he happy and contented. The 
,;xplatJahon is that the nntnal cash earnings of the worker do not repre
S"llt, hiR total re.rm1nm·ation", and that an important elernent in the attrac· 
tions of a gaf'(lett iR frcfjnently the value of the 'eoncesRionc;' offered in 
addition to tit{~ .-:ash wa,!l:e. It i,~ rwce,s::;ary, therefore, to cont:>ider the 
JJ<llltl.'i' il,lld PxLi~nt of IJH•:i<' cone1~.~:-;ions hdol.'l~ wn proceed to the examina
ti••:J or 1]w, IPvd (Jr <::t';h Wfl,gt•:-;_ 

Land for Private Cultivation. 

}'radically cY<'l:_}' gan!en wm·ker receives free housing, medical 
Lt.t·ilit,i<';.; and iin·wood, and many me given free grazing for cattle and 
hmd !'o!" e1dtivaJinn, <'tLlu·r fnw or at an lmcconomic rent. To these 
mtt,.;L be added HH· grant of advaueoii withmtt interest, and in a few 
G<\.'<.''i the isHlW oJ' riel' aj, UOHGl\~:-;ion rates. \Ve deal later with housing, 
nwdimtl Jacilitie:-; and maternity benefits. Of the others, the conces
:~iun tu which th<:' work(•J' nttaehp,s mo~t importance is the grant of 
Jan,[ fur privak cultivation. The garden worker is m;sentially an 
a.c::·teulturalic;t, and his desire for the po,~c;ession of a holding which he 
c;1,n cultivate with the hdp of the mornbers oJ hi,q family is great. 
'l'hi;; ambition for private bud, if fully satistied, would remove all 
desire for garden work, and in the allotment of gard<·n land for private 
cultivation the plantf•r has, therefore, to study his own interests as well 
as those of the worker. Hence the worker who desires and is able to set 
up ns an independent cultivator has to move t.o Government land outside 
the gal'den, and private cultivation within the garden is confined to those 
families which can pwvide labour on the garden. The extent of this con
cession can be judged from the fact that in 1929 nearly 150,000 acres ofland 
were held by garden workers as tenants of the garden proprietors. This 
represents about a quarter of an acre for each adult labourer living in garden 
lines ; and, as the Tent charged is substantially below the real economic 
rent, the value of the concession is undoubted. But all gardens are not 
favourably situated in :respecL of the amount of land available for culti
vation by their workers. In most gardens the acreage which can be 
distributed among the workers is limited, and few gardens can offer a 
holding of any size to the majority of the workers. .Further, in the ab
sence of any tenancy law applicable to the garden grants, the enjoyment 
of this concession is entirely at the discretion of the garden manager. 
Strictly speaking, the worker has a right only to the crop which he has 
sown and can be evicted from his holding, even though he may have 
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devoted much labour to renJering it suitable for cultivation; but, so 
j'ar as we are a ware, eviction is nob resorted to except for purposes of 
redistribution. The concession is unevenly distributed; in most gardens 
there are a number of workers without land, while there are a few who 
hold mOTe than what is strictly their fair share. 

Other Concessions. 
The remaining concessions, such as free grazing, free fuel, ad

vances without interest a.nd the supply of rice at concession rates, are of 
less importance. The first two, where available, are not regarded as con
cessions, as they are enjoyed by villagers in almost all agricultural areas 
in India ; on the other hand, the lack of such facilities in certain areas is 
felt as a deprivation. The third is frequently regarded with suspicion, 
as the worker naturally feels that he is bound to the garden till the ad
vance is repaid and still harbours in his mind the unfortunate associa
tion of advances with penal contracts. The last concession is now 
:rare, and we are glad to note that the practice of supplying :rice on credit, 
which was condemned by the Enquiry Committee of 1921-22, has dis
appeared. 

Other Factors. 
Apart from concessions, there are two other factors which 

have an important influence on wages. In the first place, as we have 
shown earlier, the migration to Assam is one of families rather than of 
individuals, since the gardens offer employment to women and children 
as well as to men. In most other industries the scope for the em
ployment of women and children is limited, and in consequence the 
worker usua1ly leaves his family behind in his vill~J,ge, remitting money 
for its maintenance. On the plantations nearly a.ll the members of a 
worker's family are wage earners, and even children of tender o,ge com.e 
out with their parents to increase the family earnings. There are thus 
comparatively few non-working dependents in a working class family. 
The effect of this on the standard of living is importa.nt for, even •Nith low 
individual earnings, the total family income ma.y be sufficiently high 
to prevent the worker from feeling the pinch of poverty. '!'he second 
factor is the extent of standardisation in the matter of wages, as a result 
of combination among employers. The tea industry in Assam is perhaps 
the most highly organised industry in the country, and the Indian Tea 
Association, with a branch in each of the two valleys, representR abont 90 
per cent of the total area under tea, cultivation in Assam. The object of 
this Association is "to promote the common interests of all persons con
cerned in the cultivation of tea in India". We have already seen that 
problems connected with the recruitment of labour have been of primary 
importance for the development of the industry and that joint action has 
been taken through the Association to prevent the enticement of labour 
from one garden to another. But efforts to regulate the relationfl between 
employers and employed go further than this. In addition to the "labour 
rules", the Association has been able to enforce what are known as" wage 
agreements" among its members in order to secure, as far as practicable, 
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uniformity in the matter of wages ancl to prevent one employer from pay
ing substantially higher wages than his neighbour. The " wage agree-· 
ments" are efl:neted through district or circle committees which fix the 
level of wages for each area or district. Owing to diflerences in the 
character of the soil and in the nature of the work from garden to garden, 
it is not feasible to fix standard piece rates, but it has generally been pos
sible for the district committees to ensure that the amount which can be 
earned in an hour hy the worker of average capacity for each class of work 
is more or less uniform throughout the district. Each planter fixes his 
own pieeo rates hut, in so doing, regard is paid to the agreement arrived 
at hy the Committnc in order that i;lw wages of his employees may not be 
apprccinbly higher than the agreed level. There is thus none of the 
attraction of higher wages to tempt the worker to transfer bis services from 
one garden to another. On principle there can be no more objection to 
th0 " wage agnwmentH " than to the " labour rules " of the Indian Tea 
Association, hut; we would again point out that tlw workers suffer owing 
to the absence of any organisation on their. side to counteract the 
powerful combination of their employers. 

Importance of Cash Wage. 
H has been pointed out that the popularity of a tea garden 

in Assam does not always depend on high earnings, and that several 
£acton:, e.g., the system of wage payment, the employment of women 
and children almost to the same extent as men, the amount of rice land 
available for private cultiva.tion by the workers and other concessions, 
have to h(~ ta.kcn into account in considering the aetnal level of cash 
wages. It would not, therdoro, be correct to assume that a garden 
worker in Assa.m is financially in a worse position than a worker in other 
industries, merely because his earnings are lower. We must not, however, 
be understood to he minimising the importance of the cash wage. J_,abour 
has to be imported frorn distant areas, and wages are the main factor 
influencing mjgration. It is not enough £01' an intending recruit to be 
told that he will be better o:ff in Assam. He naturally desires to have 
some inclination of the monetary return he may expect for his labour. 
With the increasing competition from other industries, the tea industry 
has experienced difficulties in seeming an adequate supply of labour. 
The importance of a,n attractive wage has, indeed, been realised by the 
industry, whose consistent policy, at any rate since the troubles of 
1921-22, has been to assist the garden worker as far as possible to 
increase his earnings. The elasticity of the system of wage payment 
enables the worker who has not yet been able to obtain rice land to 
secure increased earnings 1 y longer hours of work, and we were shown 
instances of workers whose monthly earnings were considerably higher 
than the :werage. We were informed that normally there is no limit 
to ticca earnings. Further, new recruits not yet acclimatised or in a 
poor state of health are generally allowed a full hazira for the first 
month or two irrespective of output and, as we show in a later chapter, 
in some gardens monetary concessions are also given to children and to 
workers unable to work through sickness. 
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Average Earnings. 
Piece work earnings are liable to considerable variations owing 

to the latitude which is allowed to the worker in the matter of attend
ance. Statistics of average monthly cash earnings are furnished in 
the annual reports on immigrant labour published by the Government 
of Assam. These averages are obtained by dividing the total monthly 
earnings by the average daily working strength in the months of March 
and September. The former is regarded as a slack and the latter as a 
busy month for the tea industry in Assam. This calculation does not 
purport to represent the average monthly earnings of a worker or the 
amount which he could reasonably be expected to earn ; it represents 
the monthly earnings of an average worker if he did not absent himself on 
a single working day-a condition which is hardly ever fulfilled.. The 
figures as published do, however, provide an index of variations in average 
earnings from year to year. On this calculation the figures in the report 
for 1929-30, give the average monthly earnings in the Assam Valley as 
Rs. 13-8-7 for men, Rs. 11-1-7 for women and Rs. 7-8-6 for children. For 
the Surma Valley the corresponding averages were Rs. 10-ll-0, 8-6-1 and 
5-6-2 respectively. Except in the case of children in the Assam Valley, the 
figures show a small decrease as compared with 1928-29. Even so, the 
average earnings are substantially higher than those of 1920-21 as given 
in the report of the Assam Labour Enquiry Committee of 1921-22. There 
has been a fall in the cost of living during the past decade, and the economic 
position of the worker in the Assam plantations has undoubtedly improved 
considerably. 

Absenteeism. 
Absenteeism is an important factor, in the Assam plantatiOns. 

The Enquiry Committee of 1921-22 worked out the percentage of the 
average daily working strength to the total number of labourers on the 
garden books for a number of years and came tb the conclusion that the 
efficient working force for each of these, years was about 75 % of 
the total. The Indian Tea Association stated in their evidence that 
absenteeism had increased in recent years, but this is not corroborated 
by the published figures for 1927-28, 1928-29 and. 1929-30 of the average 
daily working strength and the total number of workers on the garden 
books. The percentage of the efficient working force during these years 
has remained remarkably consistent with the earlier figures in the report 
of the Enquiry Committee of 1921-22. The actual figures for 1929-30 
were as follows :__,.., 

(i) Adult labourers (working and non-working) 
living in garden lines and on garden land . . 625,310 

(ii) Number of labourers on garden books in Sep-
tember and March 505,001 

(iii) Average daily working strength in these 
months , 376,850 

( iv) Percentage of (iii) to ( ii) .. 7 4 · 6 
The Assam Branch of the Association has pointed out that the mon~hs 
of September and March, on which both the figures given by the Enquuy 
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Committee and the figm:es for later years are based, do not give a true 
percentage of absenteeism, and they have supplied us with figure.~ for a 
number of gardens throughout the year. 'These show for the sdneted 
gardens in 1929 :m average attendanee of about 6H% in the 
Assam Valley and about 74% in the Surma Valley. f:iiwilar 
figures for previous years are not available, and the constaney 1 •f the 
published figures for September and March makes it unlikely tl1at there 
have been substantial changes in the percentages attending at other 
seasons. In considering the extent of absenteeism in the Assam tea 
gardens, it is impo1tant to bear in mind the subsidiary occupations of 
the garden worker. The most important is private cultivation, but 
household duties in agricultural surroundings, such as the purchases of 
weekly supplies from the market, the collection of firewood, the grazing 
of cattle, the threshing of corn, etc., make ~t considerable demand on the 
workers' time and particularly on that of the women. Absenteeism is, 
therefore, to some extent inevitable. 

Effect of Increase of Wages. 
In Assam, as elsewhere, we met the allegation that the worker 

does not respond to an increase in wages and that, instead of raising his 
standard of living, he is content to do less work if he can earn enougli for 
his bare subsistence. We have already dealt with this doctrine in the 
case of industrial workers, and what is said in Chapter XII on this sub
ject is equally relevant in connection with plantation workers in Assam. 
There is ample evidence that the worker is steadily increasing his day to 
day wants. Despite his illiteracy, lack of organisation and geographical 
isolation, he has improved his standard of living in the last ten years 
and the plantation bazaars show the tendency of the luxuries of yester
day to become the necessities of to-day. Such evidence cannot be 
reconciled with the doctrine that there ir-J a fixed subsistence level with 
which the worker is content. 

Methods of Determining Wage Rates in Assam. 
Our survey of the position in Assam has convinced us that the 

establishment of wage-fixing machinery for the tea industry, if practic
able, is desirable. It has also given us reasons for believing that, if 
proper methods are adopted, a practicable scheme to this end can, in 
fact, be devised. We deal with the question of the desirability of estab
lishing such machinery from the point of view first of the worker and then 
of the industry. Thereafter we deal with certain objections to the idea, and 
we go on to outline the procedure and methods which appear to us most 
likely to lead to a successful issue. 

An important featnre which emerges from the survey is the 
inequality of the bargaining power of the two parties to the wage agree
ment. As we have shown, there are powerful organisations of employers. 
As a rule, these have an understanding that the 1ctual rates of wages 
shall not be increased without notifying their Association, a practice to 
which resort is seldom made. In effect this means that wage rates are 
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determined by the joint action of the employers, influenced by the ex~ 
tent of the supply of labour available for employment on the planta
tions. The workers on their side have no effective means of meeting 
this owing to the absence of cohesion among them. This is due to a 
number of causes, among which are the fact that they are emigrants 
from a distant country, speaking many different languages, the uni
versal illiteracy, the preponderance of aboriginals and the compara
tive isolation of pla11tation life. Workers in such a position stand 
in special need of protection. This has already been recognised by the 
Government of India and the Indian Legislature, who have taken an 
active part in securing the introduction of minimum wages for Indian 
workers on the tea plantations in Ceylon and Malaya. We are satis
fied that the position in Assam of the emigrant from Chota Nagpur is not 
oosentially different in this respect from that of the Tamil emigrant in 
Ceylon. Indeed, the contact between the recruiting districts and the 
districts of employment is closer in the case of Ceylon than in that of Assam. 
'The proposals we have made in another chapter are designed to effect a con
siderable improvement in this direction by giving the emigrant the assur
ance that, after serving for a reasonable period, he will be able, if he so de
sires, to return to his original home. But even when this system is in 
operation, the average labourer will still remain in a comparatively weak 
position, for the right of repatriation is not applicable to existing workers 
and, in the case of new emigrants, will cease after the first three years.; 
Even those who have this right will not ordinarily be in a position to leave 
Assam until the time for repatriation comes. All these factors increase 
the danger that some of the workers may not receive a fair wage. This 
danger becomes greater in times of rising prices, when the existing rates 
tend to be maintained longer than would be the case if the workers were 
effectively organised. Further, there are certain individual gardens 
where the workers are not assured of the rates prevailing elsewhere. The 
weakness of their position is greatly enhanced by the measm;es which 
the employers have been compelled to take to prevent enticement of 
labour. These make it difficult for a labourer who is dissatisfied with 
conditions on one garden to find employment on another and they go far 
towards eliminating competition. Another restraint on the free move· 
ment of labour is the absence of alternative employment. Some of these 
elements in the weakness of the workers' position will, we trust, be 
eliminated at no distant date; but the fundamental weakness, namely, 
the absence of any organisation, and therefore of any effective method 
of collective bargaining, is not likely to disappear at any time in the near 
future. 

Wage-fixing Machinery and the Employer. 
We believe that the industry also is likely to gain from the 

introduction of wage-fixing machinery. For years the position of the 
worker in Assam has been the subject of widespread suspicion in 
Dther parts of India. In reviewing the conditions obtaining in Assam, 
it bas been our endeavour to indicate how far that suspicion is 
justified and how far it is based on ignorance or misrepresentation. We 
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hope that our efforts will he of some aRsistance both in dispell
ing prejudice and in removing the grounds for complaint which 
at present exist. We have tried to show, especially in the preced
ing and following cha,pters, that in some directions the industry 
has gone to commendable lengths in tho attempt to secure a contented 
labour force. By improving existing conditions it should be possible 
for the planters in Assam to offer intending recruits conditions 
greatly superior to those prevailing in the recruiting areas. At the 
Sitme time, nothing would do more to restore confidence in such areas than 
the knowledge that the recruit was assured of the form of protection ob
tainable through statutory wage-fixing machinery. The existence of 
gardens where the wage rates ean be cut reacts un:f:avourably on the 
whole industry; and unsatisfaetory conditions, even on a few gardens, 
keep alive all the old prejudiceB against Assam and make it more diffi
cultfor even the best gardens to secure recruits. Moreover, the potential 
recruit is more_likely to understand the position and to appreciate the 
advantage held out t,o him, if he knows precisely what poeunia.ry return is 
obtainable for his labour. The inauguration of wage-fixing machinery, 
therefore, should be as much to the benefit of the industry as to that 
of the workers employed in it. If the industry were in a position to 
give an assurance in the recruiting districts that on no garden could the 
ratf's f11ll below specified limits, a continuous f\ource of danger should 
bf eliminated; and the mere establishment of the rates at present 
r rew.iling in the better gardens should in itself constitute an important 
~tid o recruiting. The establishment of minimum rates in Ceylon and 
Ma1.aya has come mainly from the desire of India to ensure that its 
nationals who emigrate receive fair treatment.. The establishment of 
wage-fixing machinery in the Assam tea industry should give the same 
assuranee in respect of the emigrant to Assam and thus go far in 
placing that province and its main industry in a position where they 
would receive the sympathy and co-operation of all fair-minded men in 
the recruiting provinces. 

Basic Rate and Wage Level. 
In suggesting the establishment of statutory wage-fixing ma

chinery we must not be understood to suggest, in an industry largely 
worked on a piece-rate basis, that the actual piece rates should be fixed 
by statute. In our view a careful investigation of the rates at present ob· 
taining is necessary for the purpose, not only of determining the basic rates 
to be fixed, but of ensuring the establishment of the type of machinery 
best suited to the industry. We go on to indicate the general lines on 
which such an investigation should be conducted. It is not necessary to 
assume that the basic rate nltimately :fixed would exceed that at present 
paid in the better gardens. The case for the operation of such a rate in 
Assam does not rest on the supposition thatwagesare exceptionally low. 
As a matter of fact, annual earnings in the Assam plantations are 
higher than those of agricultural workers in most parts of India, and in 
considerable areas of Assam they appear to be higher than in other 
plantations. On the other hand, we believe that in some gardens 
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the rates of wages are appreciably lower than in adjacent ones and that 
they should and <ould be raised at least to the general level; this would 
be secured by the adoption of such a system. 

Experience in Ceylon. 

Through the courtesy of thf' Colonial Office, the Ceylon Govern
ment and the Ceylon Planters' Association, we were enabled to see 
at first hand conditions of employment in the Ceylon plantations 
and to obtain advice regarding the working of the recent minimum 
wage ordinance. We do not seek to minimise the fact that the 
impetus to the inauguration of a legal minimum wage, both here and 
in Malaya, came from the Indian Government, and that employers, . 
realising that their supply of labour, and therefore the very existence 
of their industry, was ultimately dependent on the good-will of the Indian 
Government, were not altogether free agents in the matter. However, 
the information which we received indicates that there is general agreement 
that the introduction of the minimum wage in Ceylon has been beneficial. 
Without placing any undue burden on the industry, it has guaranteed 
protection to the >vorker of his standard of living and to the employer from 
undercutting by his fellow planter. It was clear to us that it was receiv
ing the whole-hearted co-opemtion of the planting community, and, as a 
result, was working successfully to the mutua.l benefit both of employer 
and employed, and with the minimum expenditure by Government 
upon enforcement costs. Indeed, we did not find any planter, whether 
speaking individually or on behalf of his Association, who advocated 
the repeal of the minimum wage ordinance and a return to the condi
tions prevailing prior to its inauguration. 

Objections to Statutory Wage Regulation. 

The representatives of the Indian tea industry who appeared 
before us were unanimously opposed to any scheme of wage regulation, 
perhaps not unm1turally; most oflicial witnesses were also doubtful 
as to whether it would prove a pradical proposition. The objections 
raised, however, appear to be due to a misconception as to its object and 
the method of its operation. There is, in the first place, the fear that 
wage rates would be raised unduly, and that the less prosperous gardens 
would be driven out of existence. These apprehensions were urged 
in Ceylon when statutory wage regulation was first mooted, but they 
have not been bome out by experience. crhe sucees3fnl operation of 
wage-fixing machinery necessitates consideration of the question with 
close relation to the economic effects of any proposed rate upon the 
industry, and it is not likely that a properly constitut3d wage board 
would take ac.tion which vvould have the effect of bringing about a 
contra.ction in the industry and in the extent of employment open to 
labour in Assam. A more serious objection is that raised as to the prac
ticability of applying statutory rates to work of the kind done on Assam 
plantations. It is urged that the character of the work varies from 
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season to sua:'Oon, and depends on the nature of the :;oil and other factors 
whieh are not constant within a district, vn.rying even within a single 
garden, and that the output of the worker also varies according to in.
dividual skill and diligence. It has been already stated that low 
earnings do not necessarily denote unsatisfactory conditions, nor do high 
earnings always mean that conditions arc goocl. But the objection 
seems to us to he ba,sed on an imperfect understanding of the operation 
of rate-fixing machinery. In Assam, as elsewhere in India, there is a 
tendency to assume that statutory wage rates must result in a fixed 
sum paid to each worker at the end of a month or some other perioti, 
irreRpcdive of his task or ontput during that period. This is, in essence, 
the system in Ceylon, and when statutory minimum wages were in force 
for contract labourers on the ARsnm plnntations, the wage prescribed 
took thn form of: so many rupees a month. We arc agreed that such a 
system is not capable of general applicat.ion in Asrmrn. Any system 
of statutory wage rates, if it i;; to work equitably, must take ac
count of the fact that the labourer is often a part-time worker, :md that 
in mnny gnrdcns it is impracticnhle, even if it wnrc wis(•, to insist on 
every worker doing a full day's work. 

Piece Rates and Time Rates. 

Those who recognised thnt the fixing of statutory wage rates 
did not necessarily imply a fixed monthly wage, irrespective of capacity 
and output, appeared to be influenced by the belief that it would be 
necessnry to prescribe in the wage ordinance the exact amount to 
be paid in the case of piece or tasl{ workers for different kinds of 
work such as hoeing, pruning, plucking,. etc. The laying down of 
specific piece rates would no more be possible in Assam than it has 
been in Ceylon, and indeed no more desirable. Agreeing, therefore, 
that, so far as this system is concemed, the objections are valid, we 
go on to indicate what appears to us t;o be n system which is not open 
to these objections and which we believe to be the most suitable, if not 
the only practicnble, system :for Assam. In the case of workers paid on 
a time rate basis, this would involve the determination by the wage
fixing body of basic rates for male, femnlc and child workers. In the 
case of those employed on piece or task rates, who form the vast majority 
in this industry, the employers themselves would fix the rate for the task, 
after determining its capacity to yield a worker of ordinary skill and 
diligence at least the amount determined by the wage-fixing body as the 
minimum earning for the given unit of time in the case of the worker 
employed by the piece or task. In other words, such a worker, as ' 
opposed to the slow or inexperienced worker, should be assured a " 
minimum amount for the performance of a given task The fixing of 
only one basic rate for children would be made possible if, as we recom
mend elsewhere, the starting age for child workers was restricted to 10 
years. The existence of the rate would act as an additional check to the 
employment of underage children, who would clearly be unable to earn 
such a rate. It would be for the \Vagc-fixing body to determine the age 
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at which a child should be deemed to be an adult for the purpose of the 
basic rate. 

The" Hazira " and Unit Systems. 
Rates of the kind suggested would make payment depend upon 

attendance and would, therefore, allow automatically for the part-time 
worker. Moreover, they could be applied either to the unit system or 
to the old hazim system. We would observe, however, that it has not 
yet been demonstri:l,ted that the unit system is in the best interests of 
employer and worker. The old hazim system is yet to be found on many 
gardens and, indeed, vvould appear to predominate still in certain dis
tricts and to be deeply ingrained in the minds of the workers. The 
hazira is the standard daily task which the worker should be able to 
complete in the morning, thus leaving the afternoon for ticca or addi
tional tasks at overtime rates, should he desire to augment his " daily " 
earnings. The irregularity of -(;he gt'.rden worker is chiefly in respect of 
the ticca or the afternoon work and we believe that no hardship would be 
caused if, on those days on which he presents himself for employment, 
he were required to attend for the half day, which corresponds roughly 
to the old ltazim. We therefore suggest that the wage-fixing body should 
explore the possibility of fixing rates, >Yhethcr time or task, on the basis 
of a half day's work, or it hazira, and, if necessary, of prescribing addi
tional rates for ticca. This would ensure a reasonable minimum payment 
for each working day and would also simplify the ta,sk of time-keeping 
and of checking the adequacy of the mtes paid. The machinery is, 
however, equally adaptable to payment on the 'unit ' system in the case 
of those employers who consider this system preferable to the old lzazira 
basis. 

The Basic Rate and the Present System. 
The essential is that the piece rate fixed by the employer for 

a particular job shall be such as to yield the worker of ordinary capa
city and diligence the statutory amount for a given unit of time. It is a 
significant fact that this is what employers have been doing under their 
present system since, no matter whether the task was hoeing, pruning 
or plucking, every planter was able to say ;vhat an "average " worker 
could earn per hour or per day on the rate fixed for the task, irrespective 
of whether it was based on the hazira or the unit system. Under such a 
condition the fast worke.r will naturally earn more and the slow worker 
less than the prescribed rate and there will be no question of the employer 
being requi:red to make good the earnings of the latter. Thereby neither 
the employer nor the fast worker is penalised, and the worker who fails 
to exercise due diligence suffers the penalty of his slackness. In the 
case of the time-worker, all that is required is that he should be paid a 
minimum amount for work done during a given unit of time, unless a 
special exemption has been obtained by the employer from the proper 
authority to pay at an agreed lower rate on grounds of old age, ill health 
or other incapacity. The system of ·wage payment whether by time, 
piece or task, customary in Assam gardens could thus continue subject 
only to these requirements. • , 
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Preliminary Investigation. 

'l'o sum up. The evidence before us discloses no praetical diffi
eulty that eannot be sm·mounted by a proper choice of the methods and 
due care in their application. We do not, howeve1·, suggest that wage
fixing machinery should be inaugurated without further enquiry and 
investigation, which may disclose other difficulties to be overcome. 
\Ve would emphasise the importance of inviting the co-operation of the 
industry at this stage as their practical experience should minimise' the 
difficulties and be of great af\sistance in the prosecution of the enquiry. 
In the preRent case, a substantial amount of the material necessary to 
n;,a.ch n decision is already available, and the extent of the investigation 
nt:eessary is eormspondingly reduced. In the first place, adequate infor
mntion is a.lready at hnncl regrmling the aistrihution of the industry, 
J,];n nxt«nt of itH organi~ation, tl1e seale of the different, establishments, 
the amount of eomhimltion among employer,~ and workerr; and the extent 
oJ <'mployment of lllnn, wonwn awl ehildren rer;pnetively. So far as 
wage:,; are eonw;nwd, J.Htrtieular.~ are also avaihthl(· regarding tlw methods 
of l"emlmeration, hut there i~; not suflicient n1atPrial regarding the actual 
rat eM paid, and partieularly tho variations in this reRpect between district 
and district and between garden and garden. 'J'he ileeuring of this informa
tion is neces~;ary 110t only as a hn~;is for the Hltimnte rn.tes, but in order 
to determine the pre<·i:,;n form of the mn.chinery which sbonlcl be a<lopted. 
In partieular, an analysis of tlw raiNs :,;honld iuclieate the form of wage
fixing maehinery beRt suited to tho requirements of the industry, i.e., 
whether there Nhonld he one Hoard. with representative advisory com
mittee!'> in eneh district or whether there should be a mm1ber of separate 
~~ ~-· 1 ~ with a central co-ordinating link. Whichever course is ultimately 
adopted, there must be an· assurance that the rates are everywhere fixed 
with dose regard to local conditions. 

Collection of Returns. 
The first necessity, then, is the securing of adequate material 

regarding the rates of remuneration. The existing wage statistics are 
inadequate for this purpose, owing chiefly to the lack of any correlation 
between the earnings of the '1\rorker and his hours of work. Some 
expert assistance will be essential, and, so far as we are aware, there are 
at present no specialists in the snhjeet in Assam itself. It will be neces
sary, therefore, either to secure the services of some one with experience 
of the working of wage-fixing machinery, or to arrange for a selected 
ofticer in Assam to acquire the requisite experience. Thereafter, Gov
ernment Rhould notify its intention to call for wage rettll'ns covering a 
period of at least twelve months, so as to indude r.ll classes of work under
taken in the different seasons. The form of the return to be submitted 
should be the same throughout Assam. To he of any value, the return 
must show the number of male, female and child workers employed 
each month, whether permanently or temporarily, the wages earned by 
each such group and as near an approximation as possible to the hours 
actually worked for those"wages. It ha>!" been represented to us that a 

' . 
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record of the hours of work is impracticable, owing to the complete liberty 
of the Assam garden worker to come and go at his own pleasure. \Ve 
appreciate the difficulty, but we believe that it can be overcome with 
reasonable discipline and organisation. The present system, which 
entails the absence of any systematic check on the hours of work, is no 
more in the workers' than in the employer,s' interests and removes 
all incentive to increase efficiency. If a basic rate had to be paid for 
work covering a given unit of time, the employer would ensure a mini
mum st::mdard of efficiency, instead of allowing the worker to come e.nd 
go at his will or to take his own time over his work. The worker, too, 
would soon learn to appreciate the importance of the time record, which 
is his ultimate protection against underpa,yment. Indeed, \Ye believe 
tha.t the keeping of such records would be an advantage rather than 
a disadvantage to the industry and that the recognition of this fact would 
be realised at an early stage. During the collection of the wage returns, it 
will be the duty of the official in charge by personal inspection of gardens 
to supervise the preparation and compila.tion of these returns and sub
sequently to institute a personal check of a small percentage so as to be 
in a position to arrive at a true understanding of present day conditions 
on a tea garden and the yield of the current rates. After the returns 
have been completed, it will he necessary to arrange for their proper 
tabulation and analysis. 

Type of Machinery. 
The tea industry, because of its past experience and its high 

degree of organisation, should be capable of devising a practicable scheme 
of wage-fixing machinery. \Ve therefore recommend that at this stage 
Government should invite the industry to submit proposals for its con
sideration and approval. Government will then be in a position to make 
a final decision regarding the framing of the statute embodying the type 
of machinery considered to be most suitable for the purpose in view. 
On this point we do not propose to anticipate the decision by any 
specific recommendations, but we would call attention to certain cardinal 
points in the setting up of machinery of this kind. The main principle 
is the association of representatives of both errlployers and workers in 
the constitution of the machinery. Such representatives should be 
included in equal numbers, with an independent element chosen as far 
as possible in agreement with, or after consultation with, the representa
tives of both parties. We anticipate some difficulty here, in consequence 
of the absence of any organisation which can represent tl1e interests of the 
workers. We do not, however, regard this as a sufficient reason for not 
adhering in the main to this ideal, with certain variations. The Wages 
Boards under the Ceylon ordinance are of this type and consist of five 
members in all--an independent chairman, two employer ancl two worker 
representatives. There the representation of labour is met by the 
appointment of kangani.s. Not only do the exact equivalent of these 
men not exist in Assam, but we do not regard either them or their 
nearest prototype-the sardar--as being the most satisfaetory type of 
labour representative available for a service of sueh Yital importance 
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to the worlwr·n' wnlfa.re. The principle that " outsidor;;; " n:1ay l'cpre
sent the illitf,ratc workman until he has reached a morfl advanced 
atage, when he can Relect those who shall represent him is genontlly 
accepted. It will be neceRsruy for Government to appoint disinterest
ed persons, wl1o are neither officials nor employers, to represent the in
terests of the garden workers on the Board. If and when workers' 
Drganisations come into being, these outsiders could be replaced by 
workers' representatives in the true sense of the term. We suggest that 
any Board or Boards should be large enough to ensure the representation of 
minority intereBts among the employers where theBe exist, but should be 
kept as small as is consiRtnnt with requirements, both in order to ensure 
expeditious working and to obviate difficulties in the way of finding 
suffieient perPmlR t.o represent the workem' interests. Further, it is not 
necessary, and will probably he found lllldm:;ira.ble, to include any inde
pendent mmnhev-; other .tlmn the chairman, who should he a Government 
nominee and preferably an offieial of standing likely to command the 
confidmwe of both sidP:; and hold the ba.la.nce evenly between them. 
In the event of more than one Board being; set up, i1j may be found pre
ferable, in the interests of uniformity and co-ordination, to have a common 
chairman for all Boards. 'l'his will he a matter for consideration by 
Government and the industry. 'l'he members shonld not receive any 
salary as such, hut, as in Ceylon, should merely he eompensateu on a 
fixed scale determined by the local Governnwnt for out-of-pocket ex
penses, which should he confined to the period of tht~ sittings. 'l'he only 
other point we would stress iR thn.t, in viPw of the large number of 
women and c·.hildren mnployed on plantrttionH, it is desirable to ensure 
that the Ronrd or· Bonn]s should .inelude at ]ea:;t one woman. 

Points for Consideration. 
As reg:.udR the principles on which rates should be fixed, we 

thinl\: that it should prove neiHwr neeessary nor desirable to incorporate 
in the law any theoretical eriterion to which such rates should conform, 
believing that the constitution of the machinery and the opera.ti.on of the 
principle of common sense would, in this aR in other systems of wage 
regulation, give due weight both to the human requirements of labour 
and to the capacity of the industry to meet those requirements. Ex
perience has shown that free discussion round a table by employers' 
and workers' representatives, under the guidance o£ an independent 
chairman, breaks down suspicion and distrust and thus helps to promote 
.an attitude of reasonableness and compromise on both sides, which ulti
mately leads to an amicable agreement. We believe that the tea. indus
try of Assam would be no exception to this rule. 

After Lhe pa;:,t:~ing of the statute setting up the machinery, the 
following matters will have to he considered and determined:--

(a) the age at which a worker, male or female, becomes an 
adult for the purpose of the basic rate ; 

(b) whether the workers paid by time and those paid by piece 
should be subject to the same or different basic rates; 
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(c) whether overtime rates should be payable in respect of work 
for hours in exeess of those eonstituting a normal " day "; 

(d) the system by which any non-able--bodied or sub-ordiniJ.r:v 
worker should be classified for the purpose of exemption from the 
operation of the l)asic rate and his appropriate rate determined; 

(e) the best method of dealing with concessions. 

As we have shown, concessions vary in quality and quantity 
and some are not available for a large number of workers. They can. 
be divided into two distinct categories---tho.se supplied to all workers, such 
as housing, and those supplied only to \:ertain workers, such as land for 
private cultivation. We consider that, as under the Ceylon scheme, the 
Board or Boards should avoid assessing any monetary value in the case 
of concessions coming under the first category, for tw:o reasons. In 
the first place, such amenities by long standing custom have been pro
vided free of charge to the worker. In the second place, his wage rates 
are already based on the assumption t.hat the expenditure under this 
head falls on the employer and that the worker makes no direct eontribu
tion. As regards the main concession coming under the second cate
gory-namely, land for private cultivation-some managers charge an un
economic rent, others charge no rent and yet others have no such land 
at their disposal. It is clear, therefore, that in such cases the Board or 
Boards will be free to consider how to evaluate such concessions, where 
granted, and '.Vhether they should be related to the statutory ,wn.ge rate. 

Before a final decision is reached as to the basic rates, provision 
should be made for the proposed rates to be published and for considera.
tion of any objections received within a specified time. After such con
sideration, the rates as finally approved should be submitted to the local 
Government for confrrmation. The functions of the Board or Boards 
would here cease, and it would be the duty of the Government, if it con
firms the rates, to give effect to them. Arrangements should, however, 
be made for annual meetings to afford an opportunity for consideration 
of the Government report on the working of the machinery, and to consi
der the necessi'Gy for proposing any variations in the rates in operation. 

Inspection. 
Another practical point of importance is that of enforcement~ 

It is not uncommo:'1ly supposed that the enforcement of statutory wage 
rates implies "an army of inspectors", involving a large amount of both 
expense and irritation. We believe that. if basic rates of wages in Assam· 
were fixed with due care and attention, only a small staff would be re
quired for their enforcement. Owing to the seasonal nature of the 
industry, the tea factories of Assam, unlike those in Ceylon or in South 
India, are open for only part of the year. Moreover, the number of such· 
factories and the nature of their inspection does not involve the volume 
of work to be found in a corresponding area in other parts of India, where 
one or more industrial cities are included, although in Assam the amount 
of time absorbed by travelling long distances by rail and motor has 
to be taken into consideration. We believe that the duties of factory-
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. and wage inspector eould be combined. The inspector would 
concentrate on hot.h factory and wage inspection dming six monthfl 
of the year and entirely on wage inspection during tho remain
ing period when the factories were closed. The effectiveness of 
wage regulation depends mainly on three things--the agreement of the 
industry, its degree of organisation and the efficiency of the enforcement. 
It is reasonable to anticipate that, by the time the promulgation of rates 
had been reached, the machinery in Assam, as in Ceylon, would be working 
with the agreement and active co-operation of the industry. More
over, while the workers are completely unorganised (a fact which 
alone makeH inspection by independent officials essential), the employers 
are unusuR.lly highly organised, the one Association covering over 90 pet 
cent of the industry. The employ(~T failing to observe the law would, 
in due course, become conspicuous and thus invite the attention of the 
im;peetor. We antieipatn that the administration of the statutory rates 
during thn firr:t few y<ltLrR would he largely explanatory and advisory, 
with ,, vinw to assi:-~ting employers to make thenumlves thomughly con
versant with the requirements o:f the law. The application of .an old 
type of legislation in a new sphere may often appear t.o those at fir::;t 
brought into contact with it fraught with many dangers and difficulties. 
If the enforcement of that legislation is characterised from the outset by 
sympathetic and understanding administration, these dangers and 
diflleulties i!.r<~ found gradually to disintegrate, and what was first accept
ed experimentally wit.h snKpended juclgnwni! bnf·omes a. valued part of 
the machinery of the industry. 

Wages in the Dooa:rs. 

The conditimtR obtaining in the Dooars are in many respects 
similar to those in Assam. The labour force is equally unorganised and 
the employers are represent;cd by two independent organisations, namely, 
the Dooars :Planters' Association and the Indian Tea Planters' Associa
tion. The forrner, whieh consists mainly of European planters, repre
sents 128 gardens with nn acreage of over 120,000 or more than 90 per 
cent of dw total acreage nuder tea cultivation in the Dooars. The other 
Association represents- the interests of Indian planters, mainly in the 
Dooars, hut its membership also inelude8 a few planters in Assam and 
in the Terai. 'rhe totoJ acreage nndc'r tea represented by this Asso
ciation is about 25,000. Formerly the system of payment was to fix 
a lwzint for the daily task, while the worker, if he desired, could in addition 
earn overtime, which was known as dou,bli. With the rapid increase in 
the cost of living the planter preferred not to increase the rate of wages, 
but to decrease the task by introducing the system of a second and even 
a third hazira. The gerwml rate oF payment for the hazira is 4 annas 
for men, and 3 annas for women and children. It was stated that, on an 
average, a worker now takes about 3! hours and 2! hours respectively 
to complete the :first and second hazira ; the completion of three haziras 
normally requires about S! hours, hut in a few instances workers are 
said to be able to complete 4 or even 5 haziras in one day. The labourers 
work in gangs under a sardar who, in addition to a monthly wage, receives 
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from the planter a commission of one pice for -each hazim worked by his 
men. In a number of gardens the wages are paid in a lump sum to the 
sardar who in tmn pays the individual labourer. We were informed that 
this system had not led to any unauthorised deductions by the sardars, 
but it is fraught with danger to the labourer, who is frequently in debt 
to his sardar. For this reason we recommend that the direct method of 
payment should be universally adopted. The payment for the first 
hazi'ra is made to the workers monthly, but the extra hazims are paid 
to them weekly. In the matter of concessions, the policy pursued in the 
Dooars is similar to that in Assam, and the factors to which we referred 
in dealing with Assam apply equally here. The representatives of the 
two planters' associations admitted that there was an understanding 
among their members not to raise the rates of wages. No limit is 
imposed on individual earnings and in some cases workers have been 
able to earn as much as Re. 1 or even Re. 1-4 in a day. No official 
statistics of average earnings are available, but we were informed by 
the representatives of the Dooars Planters' Association that the 
average monthly earnings in 1929 were Rs. 14-4-l for men, Rs. 10-5-8 
for women and Rs. 2-14-5 for children. 

Other Tea Planting Areas in North India. 

In the Darjeeling district practically all the tea estates are 
represented in the Darjeeling Planters' Association, and here, too, 
_::_ --~is a "labour agreement" the object of which, as stated by the 
.nssociation, is " to prevent undue competition between estates to secure 
labourers and to regulate matters arising out of the movement of labour 
from one estate to another ". There is no organisation among the employ
ees. Wages are fixed on a piece work basis and are paid weekly. No 
statistics are available as to the average monthly earnings of the workers, 
but, according to the statement furnished by the Association, the minimum 
earnings of an ordinary worker would be about 7 annas 6 pies a day 
for men, 6 annas for women and 2 annas 9 pies for children. It 
is stated that the earnings are higher during the plucking season and that, 
in addition to the money wage, the workers are given free housing and 
on most gardens receive plots of garden land, free of rent, for private 
cultivation. We have no information as to the proportion of workers 
to whom the allocation of land applies. The conditions obtaining in 
the Terai are similar to those in the Dooars. The important employers' 
organisation in this area is the Terai Planters' Association. The other 
planting areas in North India, i.e., the Punjab, the United Provinces 
and the Chota Nagpur division in the province of Bihar and Orissa, are 
not of any great importance. Labour is recruited locally, the wages 
paid are governed by local considerations, and the close organisation 
among employers, characteristics of other planting areas, does not 
exist. 

Employers' Organisation in South India. 

In South India, as in other areas, the plantation workers are 
illiterate and unorganised, while on the side of the employers there are 
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effective organisations to protect their common interests. There are 
no Jc::;s thau 14 plankr::;' n.::;soc·.ia.tions, and nearly all of them arc now 
under orw fedemtion, .!mown ns fhe United Planters' Association of 
Sonthm·n India, w hieh represents about ()8 per cent of the total anm. 
1mdcr tea, coffee, and rubber in the South. In its memorandum to the 
Commission, the Association stateR that "wages are generally fixed hy 
district agreements and the amount is dictated by economic · considerlk 
tions and by the supply of labour at the time when it is required". We 
were told that a private planter could increase the scale of wages, 
after giving three months' notice to the Association, but in practice 
wages are not raised except hy common consent. 

System of Advances. 

'l'he system of wa.ge payment on the plantations is generally 
linked up with the system of advances to which we have already referred. 
On arrival at the estate the labourer is debited with the amount of the 
advance which is outstanding against him and is credited from time 
to time with the wages lw earns. For his nw.intenance he is givea 
weekly advances which are a.lso dnbited to his account. ']'he accounts are 
made up monthly and are open to inspection by the workers, but in 
practice there is and can be little or no effective check on the part of 
the worker. When the t,ime comcs for him to return to his home, 
his account is dosed, and he is paid the balance standing to his 
credit. In effect, the worker opens an account with his employer, 
receivir1g weekly the small amounts considered necessary for 
his maintenance and withclrawing the total ~1mount standing to his 
credit at the end of l1is contract period. No interest is ch11rged on the 
original advancn, nor is any intorest paid on the amounts due to the 
worker, which are held on his account till he leaves for his home. In 
a few cas<~B wlwm labour is rcctuited JocaJly, wages arc~ paid weekly 
or monthly, but the ::;ystcm which we have described above generally 
prevail::; in t.he planta,tions of the Madras Presidency and Coorg. 

Prevailing Rates of Wages. 
The prevailing basic rates of wa.ges in the Madras Presidency 

are 7 annas a day for men, 5 annas a day for women and 3 to 4 annas 
a day for children ; in Coorg the basic rates are 6 annas for men, 4 annas. 
for women and 2 to :~ annas for children. 'rhese rates arc dependent 
on the performance of a daily task which varies from garden to garden. 
Work commences from 7-30 A.M. and continues till 4-30 P.M. with a 
break at noon for an hour or so. We were informed that the worker 
of ordinary capacity can finish his daily task well within this ·time and,. 
if he chooses, can also earn more by doing additional tasks ; but, in the 
absence of any reliable statistics of +.he .rwerage earnings of the workers,. 
we are not in a poaition to judge how far they supplement their daily 
wages by extra piece work. Plucking is paid for at contract rates, a:rid 
we understand that the workers are then able to earn considerably 
more than their standard daily rates. In addition to wages, a bonus 
is paid in some areas to workers for regular attendance. Thus, in the 
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Nilgiris and in Coorg a bonus of 4 annas is paid to the worker for 
six days' work in the week. The labourers are employed in gangs 
under their maistry who is generally paid a small monthly wage ; but 
his main source of remuneration is a commission on the total earnings 
of the men employed under him. The commission is usually equal to 
10% of the worker's earnings, but in Coorg this is raised to 15% in 
t'he case of those workers who have not received an advance from the 
estate. As we have shown earlier, the final settlement of wages is 
not made till the end of the contract period, which is usually from' 
the 1st of June till the 31st of March. The weekly payments made 
for the workers' subsistence are Re. 1 to Re. 1-4 for men and 12 annas 
to Re. 1 for women. These are not always paid in cash, and in the 
Nilgiris and the Anamalais the estates issue rice at concession rates 
to men and women and make a petty cash payment of 4 annas a 
week to each adult worker. The bonus, where paid, is included in the 
weekly disbursement, and on most estates the worker, if he so desires, may 
draw weekly the amount which he has earned above the daily rate. At 
the time of the final settlement the worker usually has a credit balance 
which he can take to his home. The amount naturally varies with each 
worker, but from the evidence which we received, the average would 
appear to be between Rs. 30 and Rs. 40. In some cases workers have 
been known to return with as much as Rs. 100. Sometimes, if it is be
lieved that the worker will return to the estate for the next season's 
work, this amount is supplemented by a fresh advance and by the expenses 
of the journey. 

Concessions. 
Unlike the important planting areas of North·· India there is 

little private cultivation, as the workers return annually to· their village, 
but small plots are often allotted for the growing of vegetable crops for 
private consumption, and free firewood is available to alL Free housing, 
medical facilities of varying standards and, in many cases, maternity 
benefits of differing amounts are also provided by the employer. 

Defects of System of Wage Payment. 

The system of wage payment in South India has one advantage 
in that it enables many workers to return to their homes with what must 
be to them a fairly substantial sum of money. It involves a saving of 
all surplus earnings, and it is no little credit to the planter that the worker 
places such complete confidence in him. On the other hand, the disadvan
tages in our view outweigh the advantages. It tenQ.s both to tie the worker 
to a particular estate, and to put an unnatural brake on that gradual ad
justment of the plantation worker to a higher standard of living which the 
industry itself realises to be one of its greatest needs. Not only are the 
WEle¥:ly payments small, but evidence was not lacking to show that in some 
~es' the workers were compelled to take further advances from their 
ma~tr:tJ for wants which could not be met out of the weekly advance. 
)![o~l:)oyer, we believe that the system of payment of wages in full to the 

>w-et; at re~lar intervals, a system in force in all other plantation 
2D 



402 eHAPTJ!JR .X:XT! 

areas, would go far to break down the prevailing system of taking advances 
:from the maistr'IJ at the time of recruitment. In view of their general 
indebtedness, few workers can resist the immediate offer of money 
in the hand or visualise the ultimate consequences to themselves of the 
:ready acceptance of such offers. We feel, however, that any system of 
payment which, as we believe to be the case here, tends to encourag.e 
rather than to discourage this habit is to be deprecated. Nor can we 
approve a method of payment which precludes the worker from sending 
home sums of money from time to time for the support of such depen~ 
dents as do not accompany him to the plantation. In discussing in
debtedness we have made recommendations relating to the regular and 
prompt payment of wages, the recovery of recruiting costs, including the 
cost of transit, and restrictions on the recovery of advances. These are 
intended also for application to plantation labour. They should be of 
especial value in South lrulian plantations in improving the independence, 
economie position and bargaining power of the workers. 

NoTI•: ON WAGE-FIXING MAcHINEitY IN AssAM 

BY Sm Ar.EXANDim MUitRAY. 

The question of wage-fixing machinery in Assam is discussed at 
considerable length in this ehapter. While I agree that the creation of 
such ma,chinery iR desirable, 1 think it necessary to ::;tate the special 
considera,tions which have led me to thitJ conclusion. The Indian Tea 
Assoeiai;ion in its memorandum stated that, as so few labourers work the 
full number of days, it con:oidercd that the statutory establishment of a 
minimum wage iR tmneeeBBa,ry and would be difficult to enforce. It 
also drew :tttention to the fact that a large percentage of the labour force 
cultivate land of their own and are in a different position from industrial 
workers who are dependeni; on their earnings for their livelihood. The 
representatives o-f the Association who gave evidence before us stated that 
adjustments of wages were left to the District Suh-Commibtees of the 
Assam Branches. Only superintendents and managers of gardens are 
eligible to serve on these Committees and a suggestion made by one of 
our members that they might eo-opt suit,able representatives of labour 
and possibly Government officials to determine the minimum wage or 
the common standard for the districts was consider·ed worthy of con~ 
sideration by the representatives of the Association who stated that, if 
they had a scheme put before them, they would consider it. They, 
however, did not consider that conditions on tea estates were so unsatis~ 
factory, as compared with other industries in India and with those in the 
districts from which the labour emigrates, as to necessitate such a scheme 
in .Assam. 

The scheme now put forward in the Repor~ gives details of 
matters that require consideration but, in my opinion, more attention 
should be given to the objections and difficulties indicated by the repre
sentatives of the Association and the planters in their evidence before lUif 
Apart from difficulties arising out of differences within the estates them~ 
selves, these representatives took objection to singling out tea specially 
and Assam tea in particular for the introduction of an innovation in the 
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form of a Wage Board. While indicating that they might not objr~t if 
the principle were applied to all industries in India, they emphasJsed 
that they were more concerned with the wages of agricultural labour than 
those of industrial labour. These objections are based on the fact that 
it is exceptional to create wage-fixing machinery for agriculture and that, 
elsewhere, it is usual to apply such machinery in the first instance to 
sweated industries where organisation is defective. 

The Report makes special reference to the high degree of 
organisation reached in Assam, where 90% of the acreage under tea is, 
represented by the Indian Tea Association. Very early in the history 
of tea cultivation in Assam, the need for organisation and common 
action was recognised. As far back as 1859, it was found necessary 
to form a Tea Planters' Association for the purpose, amongst others, 
of organising a system of emigration to Assam. Other labour or re
cruiting organisations followed until in 1892 the Association, now known 
as the Tea Districts Labour Association, was formed to supervise recruit
ment. The Labour Enquiry Committee of 1906 emphasised the neces
sity for effective organisation to discourage and prevent enticement of 
imported labour from one garden to another.· The Enquiry Committee 
of 1921-22 suggested that the District Sub-Committees of the Assam 
Brancli~s of the Indian Tea Association should recommend decent 
monthly or daily rates of wages and the representatives of the Associa
tion in evidence before us stated that in certain cases these Committees 
increased the wages or reduced the tasks. Notwithstanding these long 
continued efforts on the part of employers, the need for combined action 
continues and indeed is recognised in our Report which cont;;tins many 
suggestions for increased common effort on the part of all concerned in 
the cultivation of tea. 

The Report deals fully with the many factors which have con
tributed to the continued scarcity of tea garden labour in Assam and 
contains recon:unendations designed to remove some of the existing 
difficulties. The representatives of the Indian Tea Association and 
of the planters consider that the removal of restrictions on recruiting 
including freedom of propaganda, c0upled with the right of repatria
tion for new recruits, will ensure a more plentiful supply of labour. It 
is hoped that, in this respect, the experience of organised industries in 
other parts of India will be repeated. In the case of Assam, however,· 
the problems arising out of the long distances from recruiting areas con
tinue and meantime make it difficult for tea garden workers, if they so 
desire, to find their way back to the villages without assistance from their 
employers. This, indeed, is one of the differences between Assam and 
other plantations, e.g., Madras, where ample supplies of labour are 
available within easy reach. There is every likelihood, therefore, that 
organised recruitment and some measure of control will continue to be 
necessary for some time in the case of Assam tea gardens. In ordinary 
circumstances, scarcity of labour and the demand for it in competition 
with other industries should create conditions that would make wage
fixing machinery unnecessary. The conditions obtaining in Assam, 

~2 
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however, are exceptional and require special treatment. This is all 
the more necessary in view of the extent to which the free movement 
o£ labour to that province has been, and continues to be, adversely 
affected by objections to free recruitment made from the United Pro· 
vinces on one side to Madras on the other. 'rhe association of repre
sentatives of labour with the organisations of employers in the establish
ment of suitable machinery for dealing with questions of wages would 
create confidence as well as make it difficult for any employer to pay 
his workers less than the rates generally ruling in his district. 

These are the special considerations which have led me to 
believe that, in all the circumstances, the establishment of wage-fixing 
machinery in Assam is desirable in the interests of employers and em
ployed alike. The existence of an Association representing 90% of 
the acreage under tea should make complete organisation possible on the 
employers' side. The absence of any organisation which can represent 
the interest8 of the workers, on the other hand, is a serious difficulty which 

'will re(}llire speeial eonsideration. Apart from variations in the nature 
of the soil and in th(" work and yields on different estates, there are other 
circumstances peculiar to Assam which necessitate careful investiga
tion. These include the part-time nature of the employment in most 
areas, the recognition of absenteeism to provide spare time for those 
who have rice lands or other subsidiary occupations to attend to and 
generally the advi:3ahility of allowing aR great a. measure of freedom as 
possible to the diff1n·ent elaRRes of workers. The differences in the nature 
and cash value of concessions and allowances ~iven to workers and the 
maintenance of registers to show aetuaJ working hours and earnings of 
individual ·workers will add to the difficulties of enforcement and admi
nistration. All these factors indicate that careful previous enquiries 
are necessary before it can be decided that the esta.blillhment of statutory 
wage-fixing machinery is practicable in the te<t plantations of Assam. 

I am of the opinion that fuH advantage should be taken of the 
.. high degree o£ org<tnisation and experience of the Indian 'fea Association 

and of the Assam Branches and District Committees. They should be 
invited to consider the extent to which machinery of the type suggested is 
practicable and can be made effective. I£ possible, they should prepare 
a scheme under which representatives of the workers can be associated 

. with the representatives of employers. Full representation of all in
terests concerned is desirable and, as in Ceylon, it may be found neces
sary to make statutory provision for effective enforcement and for the 
inclusion o£ an independent element by the appointment of suitable 
Government officials. The practice in Ceylon, where the system of 
separate District Boards is in force, points to the advisability of utilis
ing the experience 0£ f:lxisting organisations in Assam in the shape of 
District Committees. Questions regarding the most suitable type of 
machinery and the most likely methods of enforcement and adminis
tration are matters which can safely be left to Government and the in
dustry for consideration. 
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CHAPTER XXII.-HEALTH AND WELFARE IN PLANTATIONS. 

Health Conditions and Health Statistics. 
The health of the worker in plantation areas is a question 

of primary importance to all concerned. The plantation manager 
rarely fails to realise that, in carrying out the duty of conserving his 
workers' health, he is also serving his own best interests. Not 
only does a high morbidity rate handicap production and reduce earn
ing capacity, but experience has shown that it is easier to attract 
labour to, and keep labour on, a healthy garden than an unhealthy 
one where, for instance, malaria is rife. The necessity for the accurate 
maintenance of records of sickness and mortality is less generally 
realised. Without these it is difficult to determine variations in health 
at differ~mt periods and between different areas and populations, or to 
estimate the effects of expenditure on prevention of disease. The 
methods of registration in India make it almost impossible to extract 
birth and death rates for industrial workers from those of the general 
population, but in the plantation areas we have been given records of 
vital statistics for a number of individual estates. 'These show that, 
generally speaking, the death and infantile mortality rates of planta
tion populations are considerably lower than the corresponding rates of 
the respective provinces as a whole. This seems to indicate that both 
economic and general health conditions are of a higher standard than 
those in the average rural or urban area. In Assam birth rates are 
generally lower than might be expected, probably owi:ng to omissions in 
the registers ; we believe that, as and when accurate records are obtained, 
the registered birth rates on the plantations will gradually rise above 
the recorded provincial rates. No garden visited by us inAssamhad a 
registered death rate exceeding 36 per 1000, but under present regula
tions, such rate must be at least 70 per 1000 before a garden can be 
classed as " unhealthy ". We consider that such a classification is un
necessary, and that, apart altogether from these figures, continuous 
attention should be directed to prevention of the causes of ill health and 
mortality. In the estates of South India birth mtes generally are consi
derably higher than in Assam, probably as a result of more accurate 
registration. Rather surprisingly, the infantile mortality rate showed 
no corresponding increase. This variation, which may be due to the 
lesse:r prevalence of malaria, cannot be attributed to better economic 
conditions or superior physique. We recommend that all managers 
should be required to maintain birth and death registers, ::md thp.t by 
inspection Government shou]d enwre that these are reasonably accurate. 

Physique, Nutrition and Dietary. 
Apart from the gardens where malaria and hookworm were 

rife, the physique of plantation labo1.1rers and thei:r families appeared to 
us to be satisfactory, and the general standard is certainly higher than 
that of the population of the recruiting areas. We were informed that 
the physique of new recruits was frequently a matter of concern to garden 
managers, who sometimes found it necessary to issue free food for several 
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weeks to a proportion of new arrivals in order to improve their physical 
eondition before they were set to work. This is not surprising when it 
is remembered that these emigrant labourers are .in many cases forced 
to leave their villages through sheer want. But on the gardens visited 
by us few signs of malnutrition were evident either in the adult working 
population or amongst the non-working children ; and medical evidence 
was to the effect that the dietary of the plantation labourer is fairly 
satisfactory, in that articles such as milk, dal, and vegetables are fre
quently added as supplementary to the staple rice diet. 

Supply of Milk and Vegetables. 
We do not intend to imply that malnutrition does not exist, 

or that improvement is unnecessary. Indeed we believe that much 
larger supplies of fresh milk, ghi and vegetables are a vital need for the 
labour forces resident on the plantations, if their general •health is to be 
improved. In order to obtain the first, suitable land for the grazing 
of cowH should be set apart on each plantation, as is already done on 
many gardens. As regards the second, the suggestion has been made 
that estate managements might with advantage lay out vegetable gar
dens from which fresh supplies could be obtained. Alternatively, where 
separate plotc: of land.attached to the individual workers' houses are not 
feasible, an urea should be set aside on each estate for allotments which 
the labourers themselves could cultivate. Where possible, a more gene
rous allocation to them of land for grazing and for cultivation 
would not only effect improvements in· their health by providing the 
necesf\ary animal fats and vitamins, but would also promote a spirit of 
contr.ntnwnt in a people actuated by a deep inborn love of land. 

Malaria. 

Infection with the malaria parasite plays a very important part 
in lowering standards of health and physique. In every plantatibn 
area, whether in North or South India, malaria causes most o£ the sick
ness and is chiefly responsible for the existence of ' unhealthy ' gardens, 
whilst malaria-ridden plantations are as unpopular with the labourers 
as healthy plantations are popular. In one garden which we visited, 
where the incidence was very low, it had been unnecessary to do 
any active recruitment for over 20 years. In another the manager 
admitted that his labour force was infected 100% with malaria, and that 
very little anti-malarial work had been undertaken. Low standards of 
health are avoidable, and as a good example of what can be done, we would 
cilJe the admirable results obtained in the Labac area of Assam. There, 
by the practical application of the chief medical officer's researches, 
large reductiow> in malaria incidence were effected at a comparatively 
moderate cost. We believe that the effective control of malaria would 
bring about a radical transformation in the health conditions of the 
plantation areas. One result would ,be to increase the effectiveness and 
contentment of the existing labour force. In addition less difficulty 
would be experienced in reconciling labour recruits to the new conditions 
of life. 
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Anti-Malarial Measures. 

Many planters and garden medical officers already realise the 
importance of the malaria problem. The average garden medical officer, 
however, has little time to devote to the investigation of diseases or to 
practical preventive work, and the Indian Tea Association in North India 
and the United Planters' Association of Southern India both agreed to 
aur suggestion that it would be of advantage to employ expert malario
logists. We were informed, indeed, that steps had already been taken to 
obtain one such expert for a group of gardens in the W ynaad. More 
than once, however, in the evidence given to us in Assam, considerable 
doubt was expressed in regard to the results to be obtained from money 
spent on anti-malarial schemes, because the adoption of certain recom
mendations had failed of their promise. In reply to this objection, we 
would emphasise the great importance of detailed investigation before 
embarking on extensive anti-malarial measures. Unless a scientific basis 
has been laid" by thorough examination of local conditions, large sums 
can easily be wasted without result or even with the result of increasing 
the incidence of the disease. The Indian Tea Association has made 
generous grants to the Calcutta School of Tropical Medicine to assist 
its researches on malaria and hookworm and has also helped to finance 
a. successful campaign against kala-azar. This attitude towards pre
ventive medicine encourages us to suggest that a more active policy 
should be adopted by all plantation managements in regard to anti
malarial work carried out under skilled advice and supervision, We are 
convinced that this would go far to eliminate one of the industry's 
greatest handicaps, and we hope that both local Governments and 
employers' associations will make it their close concern. 

Water Supplies. 
The provision of an adequate supply of good drinking water is 

a primary necessity and, generally speaking, reasonably satisfactory 
arrangements are in existence. At the same time instances are not 
wanting where the supply is of a suspicious character, particularly 
where water is obtained from surface tanks or ponds-even when these 
are properly fenced-and from surface wells, which are at all times 
liable to become polluted. Tube wells may not always be practicable, 
but the water from such wells is ordinarily free from surface pollution. 
As we also have evidence that in certain plantations these have given 
satisfactory results, we recommend their adoption wherever conditions 
are suitable. The prevalence of bowel diseases is an indication of the 
urgent need for the provision of pure drinking water, and expenditure on 
purification plants may be essential. This is realised by many employers, 
and on one estate we visited, the management had spent no less t.han 
Rs. 90,000 on a purification plant. Where supplies are drawn from hill 
streams, protection could probably be best afforded by conducting the 
water through pipes to the house lines. In such cases a piped water 
supply need not involve a heavy expenditure, and we recommend its 
provision wherever possible, because this ensures the minimum of poilu· 
tion and incidentally saves the women a great deal of hard work. 
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Fortunately cholera cannot be said to be endemic in any of the 
plantation areas of India, although occasional outbreaks occur. In
oculation with anti-cholera vaccine, carried out, i£ possible, before the 
cholera season commences, has already proved of value, and a wider 
use of this method of immunisation would preclude the danger of serious 
outbreaks among the plantation populations. 

Housing Construction. 

Resident labour is housed rent free and, almost without excep
tion, the housing is provided by the employers without assistance from 
the Government or other public or private agency. In a few gardens 
materials for building purposes are provided by th~ managements, 
the labourers in such cases erecting dwellings to suit their own require
ments. Most of the houses are constructed of mud plaster with thatched 
roofs, and necessary repairs are carried out by the labour'(rS themselves 
durillg the slack season, thatch being provided free. It has been the 
custom for employers to erect houses in long blocks of 8 to 12 rooms, but 
these should be suitably spaced out and should never be built back 
to back. The addition of suitable verandahs would also give 
some degree of privacy, a feature which is much appreciated, but 
has received too little consideration in the housing of labour 
in the paRt. A more recent typo we have seen meets all require
ments in regn,rd to space, light and ventilation, the houses being built 
in blocks of two rooms. Small families are allotted one room, but 
where the numbers neceRsita.te additional space, both rooms are given 
over to the one farnily. We commend this method of eonstruction 
to managerH proposing to erect new housing for their workers. 
In plantationH occupying hilly land, as in South India, the lines of 
houses were previously constructed, without plinths or drains, on sites 
lying on the banks of the streams running through the estates. This 
was convenient Jor the supply of water but objectionable as regards 
malarial infection. In most cases the incidence of the disease can be 
effectively reduced by selecting high ground for house sites, and all new 
construction should be governed by this principle. 

Minimum Requirements. 

Even in the most recently constructed lines, plinths are seldom 
provided, floor and cubic space are often inadequate, whilst light 
and ventilation are too frequently entirely ignored. The house built by 
the worker himself is never provided with windows or ventilation openings, 
but that is no sufficient reason for their exclusion from houses built by 
employers. We wel!e informed in Ceylon that the compulsory installa
tion of windows had had a marked e:ffect in lowering the incidence 
of pneumonia and other respiratory diseases, and that the workers are 
gradually learning to keep their windows open. The authorities we in
dicate later should lay down standard minimum requirements on all 
these points, and should have the power to condemn houses which cannot 
be made sanitary. Standard type plans to suit varying conditions 
should also be prepared and made available to garden managements. 
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These need not be confined to one-roomed dwellings. In labouring class 
houses of the kind required some form of' ridge' roof ventilation should be 
more generally adopted. This adds little to the cost, and the ventilation 
openings are at such a height that they cannot easily be interfered with 
by the occupants. 

Experiments and Improvements. 
A few experiments have recently been made with iron-framed 

houses, the wall spaces between the :frames being filled with bamboos 
and mud plaster, and the roofs made of corrugated iron or asbestos. 
This is more stable than the usual type of house and thus requires less 
expenditure on annual repairs, but the average labourer is probably right 
in preferring the thatched house, which is cooler in the hot weather and 
warmer in the cold season. He also considers it. healthier, although 
there is nothing to prove that the corrugated iron or asbestos roofs have 
any deleterious effect on health. We think that the workers might be 
encouraged, under supervision, to build their own houses on approved 
sites, where a definite sanitary lay-out had been prepared and where 
proper plinths had been provided. Wherever possible, a number of 
lights should be provided in and around the housing areas. Electricity 
is now available on many plantations and a few standard lamps, while 
costing comparatively little, would add greatly to the amenities of life. 
Considerable improvements in the housing of labourers have been effected 
during the past few years, but more requires to be done, especially on the 
more backward plantations and generally in levelling up standards. We 
believe that these further advances will be more easily attained when the 
authorities we propose commence to function.. · 

Bathing and Washing Places. 
Few plantations have made any serious attempt to provide 

bathing and washing places for their labourers. The use of the ordinary 
surface tank or pond may lead to outbreaks of dysentery and other dis
eases; whilst bathing and washing in a stream, where the water lower 
down is in all probability used for drinking, may readily produpe the same 
untoward results. Bathing and washing places of simple type are all 
that are necessary, and these should be constructed in the vicinity of the 
house lines. Public health departments should be prepared with type 
plans so that the planter may readily obtain information as to recognised 
standards on which to base his proposed expenditure. 

Sanitation. 
We have ev deuce to show that a large proportion of tea garden 

labourers are infecte1, with hookworm, the percentage of infection being 
highest amongst thof e coming from wet districts, like MalaBar, although 
the Assam Government memorandum definitely asserts that hookworm 
infection is generally contracted on the gardens. Under certain con
ditions infection may be rapidly followed by hookworm disease. A 
number of managers, on the recommendation of their medical officers, 
have carried out annual mass treatment of their labour forces, and we 
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recommend the general adoption of this method. With a resident 
labour force, no great difficulty need be anticipated. It is to be 
remembered, however, that even periodical mass treatment will 
not stamp out this infection, unless suitable latrine accommodation 
is provided simultaneously and the sanitary disposal of excreta effected. 
The provision and use of latrines ensures a much higher standard of sani
tation, which is -quickly reflected in a general improvement in the health 
of the whole community. In most plantation areas, however, latrines 
are uncommon, and although it may be impracticable to have these 
dotted over a plantation for the use of the working gangs, it should be 
possible to provide a sufficient number near the house lines and in the 
vicinity of the tea factory. In this connection we deprecate the whole
sale exemption of the Assam and Bengal tea factories from compliance 
with section 13 of the Factories Act on the grounds that such factories 
are seasonal n,nd built on open spaces where the workers have free access 
to the jungle. We advocate the early withdrawal of this exemption and 
recommend that adequate latrine accommodation be required in all such 
factories within a reasonable period to be specified by the local Govern
ment. 

Attitude of Workers. · 
Whilst evidence given to us was by no mrans unanimous as to 

the possibility of inducing the labourerR to use latrines, we have no reason 
to question the view expressed by seveml experienced plantation doc
tors that, if suitable types were made available and were maintained in a 
reasonably ~mnitaty eonJition, the desirability of using them could be 
brought home to the labourers. This view iH confirmed by the results 
obtained dnring the pa.st throe or four years in the Nilgiris and Wynaad 
areas, whern a vigorous health propaganda campaign has been conduct
ed by a hea.lth oftlcer specially appointed for the purpose. During that 
period over I ,200 In trines have been constructed and are·in general use, 
and the work has gone far to prove to the planter that expenditure on 
sanitation brings an adequate return and that the labourer appreciates 
and takes advantage of such efforts. 

Medical F:acilities. 
In the absence of Government or other medical institutions, 

the provision of medical facilities for their labourers is accepted by most 
planters as an essential part of their expenditure. In many of the larger 
and more progressive concerns the medical arrangements are of a high 
standard. In some cases the unit of organisation consists of a group 
of lO to 15 gardens under the control of a highly qualified medical officer 
responsible for the medical ancl health work of the whole group. 
Although in many instances the individual garden dispensaries are manned 
only by compounders, the chief medical officer ordinarily visits each 
garden once or twice a week, so that the health of the labourer receives 
fairly adequate attention. In the case of the smaller gardens, as might be 
expected, the medical arrangements are often unsatisfactory, both as 
regards staff and facilities for t.reatment. The compounder takes the 
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place of the medical officer, the dispensary contains a minimum of drugs, 
whiLst the so-called hospital accommodation is uninviting. Indeed our 
inspections lead us to believe that in some cases it is in fact never 
11.aed. In certain other gardens no medical provision of any kind is 
made. 

Central Hospitals. 
We believe that, given a certain amount of organisation, these 

tiisparities should disappear. It is more economical and more advanta
geous to the sick to concentrate treatment in a large hospitsJ than to 
provide on individual gardens a series of smaller institutions. For a 
group of plantations there are great advantages in having a large central
ly situated hospital of the type we saw in the Labac district of the Surma 
Valley, which serves a group of 18 gardens under different managements. 
This hospital has a nursing staff, separate wards for men, and for women 
and children, an infectious diseases block, an operating theatre and a 
central store for the issue of supplies to the outlying dispensaries. These 
dispensaries deal with all sick persons in the first place, but the organi
aation provides for the speedy transfer to the hospital of all serious cases. 
Attacheo_ to the hospital is a laboratory where all routine laboratory · 
examinations are made under the guidance and control of the chief 
medical officer, whose residence is in close proximity to the hospital. 
There are many features in this scheme which we believe are capable 
t:tf adoption elsewhere. Similar organisations have also proved successful 
in the Anamalais plantations. 

Need of Co-ordination. 
Where no central hospital exists, the medical officer of a group 

has to travel long distances in visiting serious cases of illness, and their 
treatment must frequently be a cause for anxiety in the absence of a 
trained nursing staff and suitable nursing facilities. In a central hospital 
both would be available. In every plantation area in India ample 
scope exists for a wide extension of this medical group organisation, and 
we believe that the improved facilities which are so necessary in the smaller 
and less developed plantations, and in areas like the Nilgiris, will only 
be obtained b:y: co-ordinated effort of this kind. We propose later machi
nery by whic~this co-ordination should be secured. 

Women Doctors. 
Owing to the general reluctance of Indian women to consult 

a male doctor, the women on the plantations have made less use than 
the men of the available medical facilities and have so far failed to receive 
aU the medical attention that is desirable. The employment of women 
doctors seems to us to be the most satisfactory method of correcting this 
deficiency, especially as the women and children constitute a large pro
portion of the population in these areas. If the medical group organisa
tion we have suggested employed a woman doctor, her services would be 
of the greatest value in the management of all confinements in hospital 
and for the tmining and supervision of midwives and dais working in 
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the gardens of the group. In addition she would be responsible for the 
development of child welfare work, although to ensure success in this 
direction trained health visitors would also be necessary. We appreciate 
the diffieulty of obtaining women doctors, but successful beginnings have 
been made elsewhere, and, if a sustained effort were made, we have no 
doubt that in time suitable applicants would become available. 

Sick Benefits. 
On certain plantations the worker, when ill in hospital, is given 

free food, and a gratuity is paid to a relation acting as sick attendant. 
We recommend that the practice of giving free food be adopted in all 
plantation hospij;als. The gratuity might also be made generally appli
cable, except where a central hospital with a nursing staff makes other 
attendants. 1m nec:cssary. 

Maternity Benefit Schemes. 
hl many plantations it is already the practice to give maternity 

benefit to women workers. In some cases a lump sum is given to t,he 
mother after the child is born; in others an allowance is given for 
4 to 8 weeks before and for 4 to 8 weeks after her confinement. In 
on(~ phntation in the Dooars the manager issues t,J1e benefit in 
monthly instu.Jrnents, and c:ontinues an allowance of He. l per month 
for a period of 10 months, provided the child is brought by the 
mother to the plantation hospital for inspection by the medical officer. 
ReprewmtrLtivPR of the planterR' organisationR gave it as their opinion 
that legishttion was unneeossary heea.Hs<~ tlw .maternity allowances 110w 

given voluntarily were rmffieient. This may he so in some plantations ; 
hut in certain cnseR nllowaneoR nrc eonsiderably below the average 
and. in some are non-existent. In otder to secure the general adop
tion of n Ratisfaetmy scheme, :,;ome form of legislative eompulsion is 
necessary. The one we advoea.te below is designed to secure a reason
able level of hnncfits together with assistance in -the form in which it is 
most needed. We do not anticipate the reduction of existing allowances, 
even should tl1e minimum provided by legislation be lower than that now 
given voluntarily, because most managers realise the value of such expen
diture. We propose that the law should require the empl~er to give a 
cash benefit to the mother, which should ordinarily take the form of half 
her daily wage for a period of 4 weeks before and 4 weeks after child
birth. In addition a bonus of Rs. 5 should be given, except where the 
employer has provided the skilled services of a woman doctor and a 
trained midwife, in which oa.RA any woman refusing to avail herself of 
these skilled serviees should not be eligible for the bonus. We believe 
that this addition to the benefit would go far to overcome the prejudice 
in favour of the untrai~ed dai. If a woman is in good health, she need 
not be precluded from working during the 4 weeks before child birth, 
provided her allowances are not reduced, but no woman should be allowed 
to resume work until 4 weeks after her child is born. In the case of 
plantation labour, the condition of a " qualifying period " of employ
ment required in other industries could safely be dispensed with. 
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Welfare. 

When it is remembered that, even in England, what is generally 
understood as " welfare work " is only of very recent growth, tribt~te 
must be paid to the time and thought which have been devoted by 
individual managerstothe well-being and comfort o£ their labour forces. 
In order to indicate the lines Oll which welfare work has so far been evolv
ed and the methods by ' which these might be extended and improved, 
it is worth mentioning a few of the activities brought to our notice. 
On a number of gardens two meals a day are supplied free to all children 
under 5 or 6 years of age. The free feeding of non-working children 
is a general practice on the plantations in Ceylon, where it has had a mate
rial effect on their health. We consider that this method of promoting 
health is a sound investment and should be generally adopted. On 
other gardens, mothers and their infants are supplied with blankets 
free of charge, and if difficulty arises in obtaining milk, free issues are 
also made by the estates. A group of gardens in Assam has adopted 
the sound practice of weighing all infants regularly and, in the case of 
children admitted to hospital, of recording their weights on admission 
and thereafter at regular intervals and at the date of vaccination. The 
general practice is to make special observation of the children during the 
annual health survey, when house-to-house examination of every resident 
is made, but a more frequent examination of the young children would 
bring to the early notice of the medical officer those who are not in a good 
state of health and would place him in a better position to plan preventive 
treatment. Finally in one garden in Assam, the manager tries to 
ensure a better standard of health in the children by adding 30% 
to the pay of those labourers who have three or more non-working 
children living on the plantation. 

Recreation. 

Although we were informed that the labourers took little 
interest in games and pastimes, a number of attempts have been made 
to provide both recreation and entertainment. In certain gardens 
football teams have been organised, whilst in others such entertain
ments as adult sports and tribal dances have been successfully arranged. 
We would urge the desirability of garden managers assisting in the orga
nisation of such efforts, and advocate the setting apart of playing 
fields for general recreational purposes. In one group of gardens in the 
Surma Valley, the managers have engaged the services of a touring cinema 
company during the cold weather for the entertainment of their labourers. 
In another garden in Assam which we visited, the manager is a skilled 
cinema operator and the periodical cinema entertainments given by him 
are immensely appreciated by large audiences. The lantern slide and 
the cinema film are means both of education and amusement which might 
be much more widely used than at present in every plantation area, 
where the labourer& are often more isolated than in their own villages. 
Initial difficulties might be experienced in obtaining material to suit 
the understanding of illiterate audiences, but once the demand was made 



414 tJHAPTER XXII. 

known, specialists in this class o£ material (who already exist) would 
doubtless make every effort to meet it, and in time circulating libra:rties 
of•suitable slides and films could be built up. 

Weliare Centres. 
Many planters and their wives devote considerable time and 

energy to the welfare o£ the resident women and children, but the lack 
of women doctors, health visitors and trained midwives has made it 
difficult to organise forms of welfare work particularly applicable to these 
sections of the plantation communities. The experiment of employing 
a trained health visitor has been made successfully in one of the Assam 
gardens, and we consider that great scope exists for a wide extellilion 
of work of this kind. The work of a health visitor, if it is to give the 
best results, should always be supervised by the garden medical officer 
and, where a group medical organisation exists, the woman doctor 
with two or three health visitors should be able to organise welfare 
centres on each garden of the group. Each centre should be open at 
least one day a week and regular visits by the woman doctor give 
the health visitor opportunities of bringing to her early notice cases 
requiring medical attention. The welfare centres should be situated 
neal' the house lines, and in many cases accommodation eould probably 
he found in a vacant room in the lines themselves. The necessary fur
niture and equipment nectl be neither elaborate nor expensive and, with 
small additions to the latter, the same building could if necessary be used 
as a creche. Experience goes to prove that the women workers quickly 
learn to appreciate the advantages to themselves and their children of 
attendance at such a eentre. We believe that extension of this form 
of welfare work would prove of value to all concerned. 

Orphans. 

Normally in the case of young children who become orphaned 
and have no relations settled on the estate, arrangements are made by 
the manager for their adoption by other estate workers, the cost of their 
maintenance falling on the plantation. It is· seldom that any steps are 
taken to communicate with the villages of their origin with a view to 
ascertaining whether near relations exist who might be desirous of claim
ing them. We recommend that in all such cases some suitable authority, 
such.as the district magistrate, should invariably be approached to get 
into touch with any existing relations. Where a desire for the retu:m 
of the child is expressed, arrangements should be made for repatriation. 

Employment of Children. 
We now come to the age at which it should be permissible for & 

child to be employed as a worker on a plantation. It is significant 
that the Central Government have seen fit to protect Indian children who 
emigrate to the plantations of Ceylon and Malaya by securing that the 
starting age for employment shall be 10 years. The practice throughout 
Indian plantations varies considerably. At least one association admitted 
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that, on the plantations of its members, " children aged 4 or 5 wel'e all 
working children ". Another association declared that it had no policy 
in the matter, and that individual members exercised their own discre
tion. As a result, where one manager admitted that children generally 
started work at 4, 5 or 6 years of age, and another that they started on 
light tasks " as soon as they could walk ", yet others stated that their 
children did not become workers before 9, 10 or even 11 years of age. 
The normal practice seems to be to allow children to accompa~ their 
parents at any age, their earnings being added to those of their 
parents, although in some gardens the managers are accustomed 
to send home young children found at work with their parents. In 
many areas children are not normally entered separately in the wage 
books as employed persons until about 10 years of age. It was explain
ed to us more than once that managers desired to keep their labour con
tented by interfering as little as possible with its customs, and that plan
tation workers, being agriculturalists, were accustomed to allow their 
children to start work at a very early age. Nevertheless progress has 
frequently to be made by gradual and tactful interference with customs 
which, under altered conditions of life and labour, no longer apply with 
the old force. 

Exclusion of Young Children. 

We believe that the unrestricted age limit for the employment 
of children on the plantations of India is a case in point. We consider 
it undesirable that children below the age of 10 years should be employed, 
nor do we believe that the work of such children is of material benefitto 
the gardens. Moreover this is the statutory age .J.imit for Indian children 
employed on plantations in Ceylon and Malaya. We accordingly recom
mend the legal prohibition of the employment, either directly or 

· with their parents, of children on plantations before the age of 10 years. 
We do not suggest ~ny restriction of the hours of work of persons above 
that age, as we believe that common sense and individual physical 
capacity already apply the necessary brake in the vast majority of 
cases. Nor do we advocate any elaborate machinery, such as the certili
cation by an independent authority of children of employable age. 
We recommend that, in the case of children not born on a plantation and 
therefore without registered birth certificates, the garden doctor should be 
required to determine the age before the child is allowed to start work, 
and that the names of all employed children should be entered in the 
wage book. The district health officer, when visiting the garden, should 
be required to satisfy himself that no working child is below the legal 
age. 

Claims of Education. 
The regulation of the labour of children has always been bound 

up with the question of their education. We feel that the case of the 
plantations presents certain characteristics which make it not unreason
able to look to the employer for a bigger contribution towards the educa
tion of the actual and potential child worker. Their labour has been 
recruited from a far field and frequently brouiht into an area populated by 
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an alien people. Moreover the bulk of the plantations are situated 
far from any Government, educational facilities, Nor does the provision 
of land for a school sitn or the cost of erection of a suitable building pro
vide any of tl1e initial difficulties in respect of scarcity of floor space and 
high costs of eonstruction which often characterise the problem in a big 
city. The Central Government have been able to insist on the provision 
for the children of the Indian worker who emigrates to the plantations of 
Malaya and Ceylon of suitable educational facilities up t.o the legal 
mininw.m age of employmr.nt, i.e., 10 years, and experience has shown 
t.hat, in the comparatively brief time these requirements have been in 
operation, the response of the parents, though in the first instance 
modest as was to be expected, is very gradually improving and a 
slowly increasing pererntage of children of school age are reported 
year by year as benefiting from the facilities provided. Although 
compulsion can he exereisnd both on nmployees and parents, there has 
hePn throughout a sympathetic administration, which has Rhown a true 
understanding by Government of the difficulties to be encountered and of 
the fact that the initial progress must necessarily be slow if the founda
tions are to be securely laid. The evidence given before us in India con
vinces us that the spirit of good will on both sides and the readiness 
to co-operate are there, if only the impetus to make the start can be given, 
and thus obviate the difficulty created by the present tendency of both 
local Governments and the industry each to look to the other to make 
the first move. 

Co-operation between Government and Planters. 
We therefore recommend that the local Governments concerned 

should convene a representative conference of both parties at an early 
date with a view to surveying the ground and deciding the particular con
tribution of each to the desired end. There is the example in Ceylon of a 
scheme whereby the estates make themselves responsible for the build-· 
ing, maintenance and equipment of suitable schools, whenever there 
are resident on the estater:; 25 or more children between the ages of 6 and 
10 years, the Government contributing the salary of the teacher and 
general supervision of the curriculum and organisation. We are aware 
that in Assam and the Dooars the supply of teachers and the decision 
as to the vernacular to be taught present problems which give rise to 
practical difficulties ; but we . believe that, with the inauguration of a 
general scheme of this kind throughout the industry, these difficulties 
will be found capable of gradual elimination. Co-operation between 
the industry and the local Governments could be further extended by 
agreement from the very outset on a ·curriculum suited to the type of 
worker to be found on the plantations. We do not suggest that the 
normal syllabus, which in some cases is possibly too urbanised for the 
type oi pupil concerned, should necessarily be introduced, but rather 
one having a definite agricultural bias likely to instil into the pupil a 
greater keenness and aptitude for the work that lies before him. The 
three R's and elementary hygiene should form the basis of the 
syllabus. 
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Official Supervision of Health and Welfare. 

As regards the nature and extent of official supervision of the 
health and welfare of plantation labour, wide variations exist between the 
various provinces. In Assam the Director of Public Health has appa· 
rently little or no contact with the plantations, as he neither is an official 
inspector of factories, nor has the right to inspect plantations, although 
he informed us that he·had paid a number of visits at the invitation of 
individual managers. This lack of co-operation and co-ordination be
tween the Government and the medical organisations on the plantations 
may be due to the fact that, until recent years, no separate Public Health 
Department existed in Assam, official supervision ofthe health conditions 
of plantations being carried out by the Medical Department through the 
district Civil Surgeons. The latter are still official inspectors and all 
health statistical returns from plantations are sent through them to the 
Deputy Commisflioner and eventually reach the Director of Public Health 
for inclusion in his annual reports. We recommend that the Director, 
his assistants and the district health officers should be ex-officio in
spectors of plantations, with power of entry at all times and with the 
right to inspect 'health registers and to report and advise on all health 
questions. 

In the Dooars the Director of Public Health of Bengal and his 
assistants have the right of inspection. Owing, however, to the incom
plete organisation of the Public Health Department as regards 
district health officers, the Civil Surgeon of J alpaiguri still remains 
the ex-officio inspector, although his multifarious duties at head
quarters prevent him from making frequent visits to the plantations. 
The arrangement, as in Assam, is unsatisfactory. 

In the Madras Presidency the Public Health Department is at a 
more advanced stage ; the Director of Public Health and his assistants are 
ex-officio inspectors, and every district has its health officer empowered 
to inspect the plantation~ in his district. In addition a special officer, 
known as the Planters' Districts Health Officer, has been engaged during 
the past 4 years to ad vise on health work on plantations, as it was found 
that che :regular officers' manifold duties precluded them from giving 
sufficient attention to the plantations. 'The salary and expenses of this 
health officer are borne by Government, but all expenditure incurred 
as a result of his recommendations is borne by the plantations. In 
Madras, also, the monthly health reports and statistical returns are sent 
to the district health officer, who is thus kept informed of the health 
conditions of his district. As soon as a complete health service comes 
into being in Assam and Bengal, a similar procedure should be adopted, 
and the inspecting powers of Civil Surgeons transferred to the officers • 
of the Health Department. The Indian Tea Association representatives 
expressed themselves in favour of an extension to all plantations of 
the activities of the Government Public Healt.h Department and of a 
closer rclationsJ1ip hetween tha,t department and the plantations medical 
Rt~:ft;s, · 

~~ 
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da OHAPTER XXII. 

Boards of Health and Welfare. 

Most of what has been said in the preceding paragraphs is already 
accepted by th~ majority of those engaged in the planting industry, and 
some have given much time and thought to the problems afmociated 
with the health and welfare of their labou:r forces. Individual schemes 
brought to our notice have clearly demonstrated the existence of a desire 
to find solutions to theRe problems ; hut so long as reforrn is left to the 
enterprise of individuals who have no guarantee that neighbours a11d 
rivals will accept similar standards, a large advance is unlikely. We 
believe that it is mainly the lack of this co-ordination that prevents 
advance. What is required in order to obtain closer relationship with the 
Government Public Health Department and to ensure general progresi'l 
is an organisation which is aRsnred of the co-operation of the industry 
and haH adequate powers i>o Rccurc simultaneous improvement. With 
these ends in view, we reeommend the cHtablishment under statu1;e of 
Boards of Health :wd W elfa.re for eonvenient areas. Each Boal'd 
should have a· majol'ity of pbntcr ropl'esentativeR who should he 
elected hy their associations, hut cal'e should be taken to ensure that 
mil10ritics, e.g., unol'ganised employors, receive adequate repre.qenta
tion. In addition the Board shonld include a Collectol' or Deputy 
Commissioner from the distrint.s covered, the Director of Public 
Healtl1 (or one of his assistants as deputy), the district health 
officer, and persons nominated hy the local Government, with a 
view to provide adequate representation of the workers. It is desir
able that the Board should include at least one woman member. 
In Assam the Protector of Immigrants should have the right to attend 
the meetings of the BoardR hnt; shonld have no vote. Each Board 
should elect its own chairman. Haeh elected member might be permitte(l 
to nominate a medical adviser or substitute, who would be able to attencl 
and take pa.rt in meetings, whilst voting only in the absence of the member 
nominating him. The size of the Board must depend on local circumstan
ces, but should be as small as is consistent • with securing adequate 
representation of the plantations. All these matters, however, woulctbe 
regulated hy the statutes constituting the Boards. 

Principle of the Scheme. 

The important principle underlying our scheme for such Boards 
is that, in the first instance, the industry itself should be entrusted with 
responsibility. We believe that, in respect of plantations, the sense of 
responsibility, combined with the powerful force of enlightened self
interest, re-inforced hy the knowledge of local conditions and problems 
which only those in control can bring, should produce u much more rapi<l 
advance in measures for the health of the workers than would be 
achieved by State compulsion. We recognise that the State cannot 
divest itself of the duty of ensuring that certain minimum health require
ments are secured, and proposals follow for giving the Government 
adequate powers in this respect, But we hope and believe that the 
work' of the Bo11>rds will not render the exercise of these powers ~ecessary 
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save on rare occasions, and that they will carry the campaign for the 
uplift of the health of the workers far beyond the minimum requirements 
which the State has a right to demand. 

Previous Experience. 

Boards of Health for industrial areas are no new conception. 
For years past similar bodies have been at work in the mining districts 
of Jharia and Asansol, and we have reason to believe that planters 
generally would welcome a controlling Board responsible for bringing 
the backward plantations up to the level of the more progressive, and 
for helping and advising .individual managers in raising general health 
standards. It is interesting to note that in 1925 the Minister for Public 
Health introduced a measure in the Bengal Legislative Council for the 
control and sanitation of plantation areas in Bengal by means of a Tea 
Gardens Board of Health. The Bill did not pass into law, but it included 
many of the features we have in mind. The only other body which hnR 
taken any action regarding the formation of a controlling Board 
for plantations is the Anamalais Planters' Associat,ion. This area 
is a taluk of the Coimbatore District and, for some years past, the 
Planters' Association has made several attempts to obtain the sanction 
of Government for separation from Coimbatore and for the formation of a 
new organisation, complete in itself, which would exercise the functions 
of a local Board for the whole area. 

Suitable Areas. 

The area to be allotted to each Board must depend on local 
considerations and we do not desire to suggest definite limits. It is 
necessary, on the one hand, to avoid giving a Board an unmanageably 
large area and, on the other hand, to make it possible for a Board to pro
vide an adequate staff without excessive cost. We imagine that in Assam 
one Board could suitably be constituted for the Surma Valley and two 
for the Assam Valley, one of which, witH its centre at Jorhat, might 
have charge of the lower part of the valley and the other the north
eastern districts. In the Dooars there might be a single Board, but we 
doubt if that Board will be able to cater for the other planting areas 
of the Bengal Presidency. In South India we think that separate Boards 
would be required for Coorg and the Anamalais ; but, whilst it may be 
possible to combine the Nilgiris and the Wynaad areas .under one 
Board, we see disadvantages in such combination and suggest consulta
tion between the Madras Government and planters' associations on this 
point. 

Inclusion of other Areas. 

One difficulty which arises in some districts is the existence of 
other areas adjoining and interspersed with plantations. For complete 
public control of malaria and epidemic disease generally, it is undesir
able to confine the health administration to the plantations themselves, 
whilst excluding the areas adjoining them. Infectious and contagious 
cliReases do not respect boundary lines and fences, It was pr<;suma bly 

. !?E~ 
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for this reason that the Bengal hill to which we have referred proposed 
to include zamindari areas within the jurisdiction of the Board of Health. 
Whilst recognising these difficulties and dangers, we consider that, for 
the present, it .is preferable to limit a Board's control to plantations, 
although it would always be open to the Board to report to the local 
Government any action necessary to bring conditions in neighbouring 
areas up to a reasonable standard. The inclusion of other areas would 
. involve both thoir taxn.tion a.nd t}wir representation on t.hc Board and 
would introduce problems different from those presented by plantations. 
For these reasons we consider that Government should remain directly 
responsible for public health in such areas ; the presence on the Board 
of Government health officials will go fn.r to sccnre what is reasonably 
possible in areas whose health is a matter of interest or concern ·to 
neighbouring plantations. 

Finance. 
Each Board should he Rna need by means of an annual cess levied 

on all plantations within its area. A minimum amount should he laid 
down in the statute constituting the Board, and this should be fixed 
high enough to ensure that the Board will have a surplus income suffi
ciently large to permit of active advance being made in the improvement 
of health conditions, after providing for all essential activities including 
the payment of an adequate st11ff. We estimate thn.t the a.pproxima.te 
coRt of the staff and establishment, inclusive of sahries, rents and allow
ances, would amount to about Rs. 70,000 in the case of the larger Boards, 
although for the smaller Boards smaller amounts would suffice. The 
Board should have authority, snbjcet to 1;1Jis minimum and to an agreed 
ma.ximum, to fix a. ra.tc of cess for cnch ycm: recoverable as a public de
manit. In Ceylon the Mrdical Wants Ordinance for the pl.ant:1tion 
districts has been financed hy an cxpm:t eess of l 5 cents per 100 lbfl. of 
tea, 15 cents per 100 lbs. of cocoa and 75 eents per 100 lbs. of rubber. We 
do not. suggest that this method iR suitable {or India. and we put forward 
two alternatives for consideration. In one the cess would be based ·on 
planted aereage and in the other on resident population. We recom
mend that a final decision in this matter be taken after consultation be
tween the local Governments and the industry, but whichever method is 
adopted, the cess should be so fixed a.s to give eaeh Board the surplus in
come which is so necessary. As it iR important that the formation of 
Boards shmild not discourage private enterprise, where this is directed 
along proper channels, we advocate the adoption of the system in force in 
Ceylon, where rebates of the cess are made to estates according to a 
system of marks awarded by the medieal inspecting authorities for 
housing, medical facilities, anti-malaria work and other amenities of 
which they approve. It should be laid down, however, that in no case 
will the rebate exceed two-thirds of the amount of cess collected. 

We are not unmindful of the difficulties of the present position 
in the matter of finance, ani! the proposals made in this chapter should 
be read subject to what is said in the opening paragraph of Chapter XIV. 
We would !tdd that we understand that there is an accu:nmlate(\ ba.la:nce 
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of close on 4 lakhs of rupees at the credit of the Assam Labour Board, 
whose abolition we have recommended. If our recommendations are 
accepted, we consider that the residue, after meeting aU proper expenses 
involved in winding up the affairs of the Board, could equitably be trans
ferred to the Boards of Health and Welfare in Assam. The money 
in question has been collected by statute from the industry and it would 
thus go to diminish charges which the industry would be called upon 
to meet under another statute. We recommend the examination of this 
possibility by Government in consultation with the industry. 

Staff and Procedure. 

The chief executive officer of the Board should be a whole-time 
experienced medical officer with public health qualifications. He would 
have under his direct control the necessary sta:ff of sanitary inspectors, 
vaccinators, etc., and would be generally responsible to the Board for 
the smooth running of all its activities. In addition he would be res
ponsible for the administration o£ any central hospitals ma,intained 
by the Board, The question of malaria control is so closely connected 
with health on the plantations that we consider each Board should abo 
employ at least one malariologist who would work under the chief 
medical officer's supervision. The Boards should meet at regular intervals 
and, in some cases, it might be advantageous £or these meetings to take 
place at different places chosen to enable the members to see what is 
being done in various plantations and to judge of the progress of their 
own schemes. The Board should receive full accounts of the work done 
since its last meeting and consider proposals for future work. On these 
it would give decisions and sanction expenditure. It would eonsider 
cases of default against its rules and orders and sanction prosecutions 
where necessary. 

Administration of Maternity Benefit Schemes. 
In respect of maternity benefit legislation, each Board should 

be the administrative authority for the area under its control. It should 
also be given power to approve existing schemes which, while not in strict 
conformity with the law in respect of cash benefits, nevertheless in both 
cash and kind gave benefits on a scale on the average not less advantage~ 
ous to the women concerned. The Board could also prescribe the number 
of trained midwives required in proportion to the numbers of women 
employed and assist with the training of dais and midwives. 

Government Control over Regulations. 
We now come to the relations of the Boards with Government 

and the control which the latter should exercise over them. It will be 
recognised that the prescription by the State of a minimum rate of cess 
and the presence of officers responsible to the Minister of Health on the 
Boards provide in themselves a measure of security against any failure 
on the part of the Boards to fulfil their duties. · But we propose 
further safeguards. The Act cqnstituting the Boards and prescrib
ing their procedure should detail, as far as possible, their duties and 
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the matters in respect of which they were empowered to issuo regulations. 
We have endeavoured to outline, these in the preceding paragraphs. 
Certain of them are of such essential importance that tlw provincial 
Government should be armed with sufficient power to ensure i;ha.t the 
Boards prescribe adequate standards. Within this category we would 
place-

( a) the provision of drinking water; 
(b) the provision of conservancy, sanitation and draina.gl1; 
(c) the provision of medical facilities ; and 
(d) the prescribing of minimnm standards of new housing accom-

modation. 
Wu contemplate th(tt, in respt\et of these matters, the draft regulations 
of a Board would be submitted to the provincial Government in tlw 
Ministry of Public Health, which should have the OJltion of approving 
them or referring them back with suggestions for mo<lifica1;ions. On the 
re-submission of the regulations, Government should be able either to 
approve them or to modify them in such manner as it thinks fit. In tho 
event of the failure of the Board to make any appropriate regulations, 
Government, after giving the Board due warning, could issue tha 
necessary regulations. In rel:lpect of other matterl:l also, the power to 
il:ll:lUC regulations should, we think; be subject to the approval of the 
provincial Government ; and in this case up to a point tho procedure 
should be l:limilar, i.e., Government would have the power to refer the 
draft regulations back to the Board with suggestions for their amend
ment.. But, if the Board were not prepared to accept these :mggestions, 
Government should not have the power to modify or ~:~upersede their 
regulations, but merely to approve or to reject them in their final Jonn. 
In respect of mattcrl:l of this kind, we contemplate that the f-Jcrutiny of 
Government would be directed firt:~t to ent:~uring that the Board was not 
exceeding its powers and secondly towards assisting it by constructive 
::;uggestions for its consideration. 

Other Powers of Government. 
Government should also have the power, through its inspectors, 

of instituting prosecutions of persons defaulting against any of the 
regulations, whether issued by the Board or by Government. Where an 
ipspector considered a prosecution desirable, he would submit the pro
posal in the first instance to the Board and not to Government, and the 
power of Government should only be invoked after the Board had refused 
to prosecute and where it was clear that there were no sufficient grounds 
for such refusal. These reserve powers will enable Government, where 
necessary, to intervene without resort to the ultimate power (which it 
should also possess) of superseding a Board altogether. The aim of 
Government should be to assist and encourage the Boards in every way 
possible, and to limit the use of its reserve powers to cases where a Board 
had definitely failed. We think that in practice Government will not find 
it necessary to interfere, but the powers we have suggested should be 
sufficient to ensure that unduly lax standards are not adopted by particular 
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Boards. Government should also possess some financial control. For ex
ample, all loans should :require i;he previous sanction of Government, and 
its approval should also be obtained for any scheme for which a loan is 
required. Some more general control will probably be advisable to ensure 
that long term commitments are not undertaken without expert financial 
scrutiny. The accounts of the Board should also be subject to official 
audit. 

Official Inspectorate. 
While the Boards may be expected to effect progressive advance in 

all health matters, the local Government in its Public Health Department 
must have the right of inspecting plantations at all times. This inspec
tion is required to ensure the enforcement of those matters which are · 
definitely the function of Government, e.g., the collection of vital statistics 
and the exclusion from work of under-age children. The inspectors 
would be responsible for keeping Government informed regarding the 
standards of administration and should also assist the Board's officers 
in securing observance of its regulations and orders. We consider that 
an official plantation inspectorate should not work exclusively on planta
tions, but should rather he appointed to compact geographical areas. 
In other words, they should be merged in t.he ordimuy rural public health 
staff. 'l'heir work on plantations is likely to he of greater value, if they 
are also in charge of public health in adjoining areat~, whose conditions 
may materially affect the health of the plantations. We accor~
ingly recommend that the district health oHicers, who will be cx-officw 
members of the Boards, should act as Government. inspectors of planta
tions, making such suggestions to the Director of Public Health as they 
consider advisable and dealing with breaches of the public health laws and 
regulatim1s on estates. As in tho Madras Presidenoy, it may be found 
necessary to appoint. additional officers o£ the grade of district health 
officers to en:able effective inspection to be carried out, but these are 
matters which should be left to the decision of local Governments them
selves. 



CHAPtER XXIII.-BURMA AND INDIA. 

We completed Olll' tour of the lnd.ian provinen~ hy Mareh 
lH:m, but were unable to visit Burma. during that suaso11. While in 
London, we contemplated the possibility of su hmitting a propmml 
that Burma should be excluded from our terms of reference. 'rlw field 
to be covered in India proper was very wide, and it seemed prol>~tble 
that the extension of our survey to a country differing from India in many 
respects would give little assistance on the questions which we were 
already examining, while it might raise a large number of new problems 
and add seriously to the diffienlt;y of finishing our t;tsk in a rnasonahle 
time. In addition, some of our numfwr were requested to partieipate 
in the Indian Hound 'rn.hl~~ Confermwe and were una.blu tjo leave 
J~ngland tlill 1931. But seriou:-; trouble eomwcted with tho employmont of 
labour in Rangoon broke out in May I !)30; thore were clearly quostions 
calling for cxa.mination, and it wa.s suggested to tis thn.t it would be 
useful if we visited Hangoon. We therefore armnged to complote the 
programme originally contempla.tod, a,nd the majority of UH spent three 
weeks in Burma in October and Novemher 1930. 

Industrial Differences. 
'l'ho wide general differences between Burma and India have 

been Htressed on many occasions, and we do not ner~d to d wdl upon them 
here. Separated from India by a sea journey of two or three days, 
its people present in race; religion, customs and outlook n. great contrast 
to those of India. For our purpose, it iH tho diffnrenccs in the economic 
sphere that are chiefiy important. '}'hough not in geneml so wide or 
fundamental as those which exist in other {iclds, they are by no 
means negligible. 'l'hcre arc important differences in rm-;pect of tho 
distribution of industries. In Tndia, the bulk of the factory population 
is employed in factories working throughout the year, and the textile 
factories, with nearly 700,000 operatives, form much the most important 
group. In Burma, "textile factories using powm· are represented by 
three factories ell!ploying less than 700 operatives in all. The most 
important factory industry in Burma is rice milling, which is seasonal, 
followed by saw-milling and the refining of petroleum, which in India 
employ few persons. These three factory industries account for 
two-thirds of the 100,000 persons employed in factories in Burma. 
Turning to the extraction of minerals, in India coal, mica and 
manganese mines account for four-fifths of the workers in register
ed mines ; these industries .are non-existent in Burma. On the 
other hand, tin, wolfram, lead and silver mines, which do not exist in 
India, employ the majority of Burma'~:~ mining populatiou uf about 20,000. 
More important than these is the production of mineral oil, an industry 
which is on a very small scale in India. In respect of transport, a feature 
in Burma is the part played by inland water transport. In India, planta
tions, and especially tea plantations, are of great importance; in. Burma 
the main plantation industry is rubber, and the numbers employed are 
not large. 
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General and Special Questions. 

'fhet>e contrasts, great as they are, do not justify separate treat
ment of India and Burma in respect of the great majority of labour ques
tions. The evidence presented to us in Burma satisfied us that the general 
principles appHcable to India lost none oftheirforce when applied there, 
and throughout the greater part of our report, we have found no diffi
culty in treating the two countries together. Our general recommenda
tions, therefore, as opposed to those directed to special areas and 
local problems, are intended for both countries. In respect of legisla
tion in particular, the uniformity which has hitherto been maintained 
has been, in our view, justified by the facts and needs of both, and 
we sec no reason for the adoption of essentially different standards 
now. There are, however, certain problems which arise in Burma not so 
much out of the nature of its economic resources as out of its relations with 
India in the field of labour. These are not discussed in the preceding 
chapters and must now receive attention. The questions are those 
connected with the employment in Burma of immigrant Indian labour. 
We desire to make it clear at the outset that we have not ignored the 
needs of Burmese labour. This labour stands in no essentially different 
position in Burma from that of Indian labour in India, and the recom
mendations made in other parts of this report are designed to meet the 
needs of both. On the other hand, Indian labour in Burma has peculiar 
difficulties, and it is with these that we are primarily concerned in this 
chapter. 

Employment of Indian Labour. 

The industries of Burma are largely dependent on Indian labour. 
Accurate and up-to-date figures are not available for industry generally 
but it is safe to say that at least two-thirds of the workers employed in 
factories, mines and oilfields, railways and plantations are Indians. In 
nearly every branch of organised industry Indians greatly outnumber 
Burmans and, indeed, all other races combined. In the unskilled occu
pations, the proportion of Indians is particularly high. For various 
reasons the problems of the immigrant Indian find their focus in Rangoon, 
the only industrial city in Burma, and we deal mainly with con
ditions in that city. At the 1921 census Indians constituted over 
55% of the total population of Rangoon and over 65% of tl1e male 
population. About 70% of the male persons between 15 and 50 years of 
age were Hindus and Musalmans, and of these 95% were not born in 
Burma. In Rangoon factories 95% of the unskilled and 70% of the 
skilled labour were reported to he Indian in 1928, and the position does 
not appear to have changed since then. Untill930 the Port of Rangoon 
was worked entirely by Indian labour, and although events in that year 
brought about some modification of that position, it is still true in the 
main. India also supplies the bulk of the tramway workers and of the 
sampanwallas, all the rickshaw pullers and handcart pullers, and nearly 
all the general labour of other kinds. In fact the economic life of Rangoon 
and the industrial activity of Burma generally are dependent on the 
labour of Indians. 
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Immigrant Labour. 
Nearly all this labour consists of immigrants aud, to a large 

ext.enL, of immigrants who stay only for a short term. Separate :figures 
for industrial labour are not available, but taking four of the five Indian 
races which supply nearly all the labour, the numbers of men in Burma 
who wore born in and outside Burma at the 1921. census were as follows:-

Born Born Percentage 
l{ace. in outside Total. born outside 

Burma. Burma. Burma. 

'I 'elngus .. .. .. 10,384 100,196 110,580 91 

ramUs .. .. .. 22,536 59,011 81,647 72 

Hindustani A .. .. 12,820 68,580 81,400 84 

Uriyae .. .. .. 1,076 31,826 32,902 97 

'l'elugus and Uriya.s, who show the highest pereentage from out
:sid(~ Hmma, contain a la.rgm· proportion of induskial workers than the 
otherN. In tlte <:arw of the fifth race, the Chittagonians, a large number 
were horll and have f:lettled .in Burma, but they am not mttinly engaged in 
organisetl indu;;Lry. 'l'hc extent to whieh Indian labour is migratory 
i~ eqw1lly W\~n illust.rntod by the faet tha.t, althon~h in the dcmt<le 1911-21 
the .Indian immigrants numbered well over two million, the irwrease in the 
l1Hli:w populatio.tl in Burnw. was only 142,000, i.n., from 7 45,000 to 887,000. 
From 1!!22 to I \!2~) on an average nearly i~20,000 Indian immigrani;s 
per year enkred Rangoon, the })Ort of entry for four-:fifthR of thc,;c immi
grant.~, including nearly all the industrial workerR. Th(~ a1mual average 
of the mnnbnr of Indian emigrants leaving that port in the sa.me period 
was ahont 260,000. Among the immigrants there were more than 12 men 
for every woman. We believe that, if separate figures were available for 
the industrial workers, they would show an even greater sex disparity. 

Recruiting ol Immigrants. 
Of the Indian immigrants to Rangoon about one-third come 

from Calcutta and one-third from the Coromande] ports, the Hindus
tanis coming from the former and the Telugus from the latter ; 
Uriyas are said to come from both. The remaining important classes of 
immigrants are the Tamils from Ma.dras and the Chittagonians from 
Chittagong. The immigration is entirely uncontrolled, but it is not 
entirely unassisted. Employment in the rice mills is secured on a system 
with which we deal in more detail later, and which involves the grant of 
practically all responsibility for labour to ma?:stries or contractors. We 
quote the following from Mr J. J. Bennison's Report of an Enquiry into 
the Standard and Cost of Living of the Working Classes in Rangoon:-

" Most of the paddy carriers are recruited in India. The sub-maistries either them· 
selves go to India or send their agents there about October to negotiate with prospect· 
ive recruits. These recruits are generally well-known to the 8ub-maiatrie~ and are 
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often residents of the same or a neighbouring village. Advances are paid to them, 
about Rs. 25 being the usual amount, but as much as R.s. 100 may be paid if the 
recruit has a little property. With this advance the recruit may pay off any small 
debt outstanding; he also leaves a certain amount with his family to cover their 
maintenance charges for some weeks. The recruits are then brought to Rangoon by 
the sub-maistries or their- agents, who bear all the expenses for the journey. On 
arrival in the mill the recruits are usually made to sign their names or give their 
thumb impressions on a printed form of agreement or on a piece of blank paper. 
The amount is afterwards entered by the maistrie3. Sometimes they are made to 
sign promissory notes for sums never less than the total amount spent on them." 

As regards the means by which the rest of the immigrants are enabled 
to come, the evidence is far from clear. At least one of the shipping 
companies maintains recruiters in the Coromandel Districts " to recruit 
and assist deck passengers " ; but this is essentially an advertising 
campaign, and not the equivalent of recruitment. The great major
ity of immigrants · receive no direct assistance from employers in 
Burma. Probably a large number are financed by relations already in 
Burma or by borrowing in India. Many who have been in Burma are no 
doubt able to meet the cost of the return journey from savings, and there 
are, especially outside Rangoon, a number of Indian workers who take 
holidays to India at intervals. But there are no figures to show what 
proportion of the immigrant labour represents w~rkers returning to 
Burma. 

Protector of Immigrants. 
The immigration and emigration between India and Burma is 

entirely uncontrolled. The Labour Statistics Officer holds, among other 
appointments, that of Protector of Immigrants and Bmigrants. The 
Government of India, with whom the appointment lies, defray a small 
portion of his total pay and also provide an Assistant Protect.or, 
who is an officer from India. The protection which either of t;hese officers 
a:ffords to immigrants is slight, and indeed they appear to have little 
or no authority in the matter. The Protector informed Wl that he 
had no statutory powers, except with regard to issuing certificates for 
skilled emigrants*, and that he had no responsibility for an emigrant once 
he had left the jetty and no concern with recruitment in India. The 
appointment apparently arose out of a temporary situation connected 
with the overcrowding of deck passengers ; but, even if there was over
crowding, the P.rotector apparently could only report the matter to the 
Port Officer. The Assistant Protector)s present at the arrival o£ ships 
bringing emigrants, but we doubt if the :majority of those arriving are 
a. ware of his existence. Apparently no one is responsible for the welfare 
or protection of immigrants after they have actually landed. Many 
immigrants no doubt need protection, and the Protector should be placed 
in a position to give them effective assistance. For this pu.rpose we re
commend that the Protector should be an officer who, working in co
operation with the Government o£ Burma but holding no appointment 
under that Government, should be solely responsible to the Government of 
India. The appointment might be a whole-time one, in which case 
it would be unnecessary to retain the post of Assistant ProtectOr. He 

* We understand that this refers to the- emigration of skilled workers from Burma 
to foreign cotmtries. -

• 
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should be given statutory power to enter industrial establishments where 
Indian labour is employed. If a suitable officer is selected, he should 
be able to secure a large measure of co-operation from employers and 
asBi1>t them in dealing with the needs of the workers. A working know
ledge of some Indian languages, and particularly Telugu, is an important 
qualification. We may remark in passing that the language difficulty is 
one of the factors responsible for the extent to which authority is dele
gftted to intermediaries. What is said in another chapter regarding this 
difficulty is especially applicable in Burma. We recommend that the 
Protector of Immigrants should have access to the Member or Minister 
responsible for labour, and that he should furnish the Government of 
India with an annual report on the conditions of labour during the year 
aud on his own work He should have sufficient experience and 
standing to ensure that his advice will deserve and receive full 
cmmideration from authorities and employers in Burma. After a little 
expericnee :mch n.n officer should he able to do nnwh to further the 
welfare of Indian hbour. Work done along this line, so far from 
proviug a han<liuap to industry, should he beneficial. 'l'he ;;eparation 
of Burma. Jrom India would increase rather than diminish the utility 
of an appointment~£ this kind. 

Streams of Industrial Migration. 
It; i::s not po::ssihle to Sity what. proportion of tho migration re

present,::; induHLri:tl bhour. 'l'he deck passengers include a large number 
who do not eonw to Burm:t for labour of any kind, and there are many 
who are looking for agricultural employment. The 0utting of the paddy 
erop, in lower Bm·m;1 especi:tlly, absorbs large gangH of Indian lubourers ; 
bui, Home of theHe look for employment in mills after the harvesting is 
over, and m:my others drift to HiJ-ngoon and swell the mass of casual 
labourers there. Rven on the question of the average stay of the India.n 
Inbourer in 13urma there .is little reliable inform<.ttion. It seems to be 
generally agreed tha,t few of the immigrants return to India in the first 
twelve months; the returning emigrants who were engaged in industry 
are persons who had entered Burma two or more years previously. On 
arrival v,t Rangoon, the various Indian mces tend to move to separate 
branches of work. The Telugus, there known as Ooringlds, furnish most 
of the Indian labour in factories. and mills and in the port a,nd are the 
most prominent section in the work of the city. Few of them are to be 
found in the upper ranks of labour. The Chittagonians man the inland 
steamer traffic, the small craft and the sampans, and hold a number of the 
better and more permanent jobs in the mills. The Uriyas look for con
struction work on railwftys and roads and are to be found in substantial 
numbers on the oilfields and at the lead minel'J ; some are to be found in 
factories and in the docks, and they also find employment on the tramways. 
The Tamils and Hindustani!:; are less prominent in industry than the 
other races, but there are sections of them in various branches of employ
ment, including some of the factorieR. Other races represented are 
Bengalis,,particularly in the railway service, and Punjabis in other forms 
of transport and as mechanics. 
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Employment throUJh Intermediaries. 
The indirect employment of unskilled labour is a feature of 

industry in Burma, and especially in Rangoon. The great bulk of 
the Indian labour is not engaged and often is not paid by the principal 
employer ; he employs a maistry or a contract0r and the labour 
is generally engaged by sub-maistries or sub-contractors. There are 
one or two striking exceptions, such as, for example, the Burmah Oil 
Company. But broadly speaking, there is no part of lnoia. where 
responsibility for labour is delegated to the extent prev<tiling in 
Burma. The extreme case is that of the leading factory industry, 
rjce milling. Here the head maistry who, on getting the contract, 
deposits a substantial sum of money, is responsible for the 
supply of unskilled labour. He may sub-let the contract, but whether 
he does or not, most of the labour owes its engagement to men who have 
no contractual relations with the employer. They hold the labour with 
the assistance of different types of monetary agreements, and the labourers 
are generally,.in debt to them. Mr. Bennison, in the report to which we 
have referred, states that :-

" Practically all the paddy carriers and the bagging and stitching coolies are in
debted to their sub.m,aistries .... The paddy carriers recruited in India always arrive 
in this country indebted to the sub-maistries and usually remain so for the rest of tlJeir 
lives. Whenever they want to return to India, the sub-maistry allows them only 
on condition that they come back when required." 

Direct Payment of Wages. 
As has been noted elsewhere, the employment of labour through 

intermediaries tends generally to diminish the prospect of that labour 
securing reasonable conditions. This is especially applicable to the 
immigrant labour employed in Burma. Labour conditions for Indian 
immigrants are unlikely to be satisfactory until the employers assume a 
much greater measure of responsibility. The first and most obvious 
measure of responsibility is in respect of the payment of wages. So long 
as the worker is dependent for the reward of his labour on a subordinate , 
agent of an employer, to whom he may be indebted and without whom he 
can neither obtain nor retain employment, there is little security 
against abuse. The first aim, therefore, should be the introduction of a 
system of direct payment of wages. In many cases employers, by assum
ing responsibility for the payment of wages and by controlling rates, 
could secure higher earnings for labour without additional cost. We 
recommend that Government approach the employers with a view to 
securing reform without legislation, and that, if this fails, the question 
of legislation for direct payment in certain sections of industry be 
taken up. The difficulty here is likely to be one of enforcement, 
but even the compulsory maintenance of wage registers and insistence on 
payment by an approved agent of the employer would be of considerable 
value. It is relevant to observe that the protection o£ workers against 
unfair deductions from wages will be difficult to enforce in some Burmese 
industries unleR,'l some action is taken to secure 'more direct pay
nH:nt. 
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Unemployment and Under-employment. 

The difficulties of the immigrant labourers arc grl'atly i:l;wroased 
by the scarcity of regular employment. To a considerable extent this 
is due to the seasonal character of much of the industrial work. Rice
milling is active from December to June and has very lit,tle work to 
offer after August.. Only a small proportion ofthe labour is permanently 
retained. The demand for labour in the port is also substantially great
er between December and J unc than in the other six months. During 
the monsoon, activity in a number of other branches of industry ceases 
or is diminished. Industrial labonr can, to some exter:t, tum to agri
culture in certnin seasons, but the periods of keen demand in the two 
case£ apparently overlap. There is, indeed, reason to believe that the 
industrial worlmr if! swffering in the present depresRion from increased 
competition fmm worlmrs who wnre formerly able to sr1.hsist throughout 
tl}e year on a.gricultnral earnings ; but our ovidence a.s to the inter
relatione; of agricultural labour and industrial labour is scanty. Some 
relief is afiorde(l by movement to and from India. The,.. immigrant 
traffic is heavic~st in November and December and the emigrant traffic 
in April, May and Jlme, so that the supply is highest at the bnginning of 
the year, when the demand is higher and least in the monsoon, when 
dnmand is lower. But the adjustment which these movements make is 
inadeqnate to counterbalancn the effect of the seasmutl demand, coupled 
with the movement into Rangoon of labour from other parts of Burma. 
Rangoon is a pool for the unemployed Indian labour of Burma. The 
Rangoon factory worker, who finds himself out of a job in the slack 
season, has thus to compete with Indians from elsewhere for such casual 
employment as is available. In Rangoon in 1928 there were said to be 
7,000 Telugu rickshaw pullers, and 8,000 handcart pullers, who were 
mainly Telugus. A number of these appear to be persons who obtain 
employment in other lines when work is brisk and get what they can by 
pulling when no other work is available. Mr Benruson writes " In the 
majority of the occupations open to the immigrant a regular income 
is not assured and there is, therefore~ yery keen competition for jobs in 
establishments in which wages are paid regularly. Maistries in these 
establishments often have to pay heavy premiums for securing their 
positions, and they, in turn, extort premiums and monthly contribu
tions from the coolies under them ". We believe that the maistry system 
tends to encourage more men to stay in Rangoon when work is not 
available than would otherwise remain there. 

Assisted Immigration for Rice Mills. 
Reference has been made to the fact that recruiting for rice mills 

is conducted in India. There is also said to be some recruitment in India 
for earthwork, but it is clear that the bulk of the assisted immigrants re
presents contract labour for the rice milling industry. We received from 
a witness with experience of Indian labour in Rangoon a proposal for a 
new system of recruitment for this labour. This started with the obser
vation that all the requirements of :dee mills could be met b:y loea,l 
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recruitment. It involved the institution of a recruiting bureau to be 
managed by the three large firms which control the bulk of the rice mill 
labour in Rangoon. The basis of the proposaJ, was that the miller should 
deal directly with the gang maistry and should engage him through the 
bureau. It was suggested that the payment of advances was unneces
sary. In response to our invitation, the three firms in question furnished · 
us with their views on this scheme. Briefly, they contest the view that 
the labour required by the rice mills could be met by localrecrnitment 
and stated that it did not appear possible to obtain sufficient labour 
without giving advances. Their general conclusion may be summed up 
in the words " On the whole, the system works well and it is difficult to 
see how it can be improved ". They regard the idea of a labour bureau 
started by· the firms as quite impracticable. Such evidence as we were 
able to secure does not warrant any definite conclusions regarding the 
most suitable method of recruitment, but we are quite clear that, 
however well the present system may appear to work from the point 
of view of the employer, it is unsatisfactory from the point of view of 
labour. If the proposals made elsewhere become operative and ad
vances for recruiting purposes are made irrecoverable, one objection 
to the system will be substantially minimised, but othe1·s will remain. 
The labour is specially brought over for a season, which may be 
less than six months and is seldom more than eight. Even during this 
season, employment may not be continuous. But thero is no assurance 
that other work will be available, nor is any allowance regularly paid 
when work cannot be provided, nor is repatriation guaranteed. The 
result is that, after the season is over, labour may be sent to swell the 
numbers competing for other employment. We consider it unreasonable 
that labour should be assisted to emigrate by any industry in such cir
cumstances. If, therefore, this or any other industry finds it necessary 
to recruit in India, it must be prepared to repatriate the recruited worker 
as soon as it ceases to pay him his normal wages and so to secure that 
the workers it brings are not left in a foreign country withot1t the means 
of subsistence after a short period. We return later to the question of 
the control over emigration, with which this is bound up. 

Competition from Burmans. 
In addition to the difficulties arising from indirect employment 

and fluctuations in demand, a tl1ird factor is assuming increasing signi
ficance-. This is the tendency for the Burmans to claim work which has 
hitherto been carried on by Indians. The Burman hat< little liking for 
monotonous unskilled work, and, until recently, he has had more attract
ive alternatives. For many years after the annexation of Upper Burma, 
there was little difficulty in securing fresh land for cultivation at a low 
cost, and the land offered a more pleasant and prosperous life than em
ployment in the towns. The large expansion of agricul~ure led to an 
expansion of industry, and both were made possible by an increasing 
supply of Indian labour. The Burman was able to maintain a much 
higher standard of living than is general in any Indian province, while the 
parder. and more mon.otonouf'. work was left to Indians, who, if they did not 



432 ORAPTER XXTIJ.-

attain the same standard, got. much better pay than they could flnd in 
India. Increasing economic pressure, which, at the present timo, is 
accentuated in Burma as el~ewhere, is making itself felt., awl the Burma.n 
is anxious to compete in fieldH hitherto left to the Indian. 'l'his iR, in part, 
the explanation of the tragic cvnnts in Rangoon in May 1930. On 6th 
May the Telugu dock labourers struck for au increased wage. Six years 
previously on the occurrence of a strike, the employers had resorted to 
Burmese labour, which made no effort to retain the employment when 
the strike came to an end. This time after the strike had been in 
progress for some days, the employers offered an increase of the daily 
rate, which was accepted by the men on strike. When the Indian dock 
labourers returned to work, a collision occurred between them and 
the Burmans brought in to fill their places. For some days there was 
grave rioting, in which, according to tho estimate of ~he committee 
subsequently appointed by Government, about 120 persons were killed. 
Tho great majority of these were Indians, and tho Indian labourers 
were in a Rtat.c of panic, numbers returning to India at the first 
opportunity. It. soon became apparent that there was a demand, strong
ly supported by public opinion, for the employment of Burmans on the 
docks. 

Settlement of the Dispute. 
As a result of these events, and although the original parties to 

the dispute had reached a common basis, Government was forced to 
intervene, and a settlement was reaohed with the stevedore firms and the 
shipping coinpanies by which Burmese and Telugu labour was to be 
employed on a 50-50 basis. This settlement followed conversations 
between the Governor and a number of Burmese and Indian represen
tativeR. The details were worked out by a Conciliation Board appointed 
under the Trade Disputes Act ; but the resolution a.ppointing them stated 
that a settlement" had in principle already been arrived at" and indicated 
that thiR settlement involved the allocation of a proportion of ships to 
labourers of each nwe. The iru;tructionR to the Board were that they 
were " to promote a settlement on the above lines and to work out the 
details of the settlement." We confess, in passing, to Rome doubt if the 
appointment of n. Boa.rd of Conciliation in a manner which does not 
leave entirely to their judgment the line most likely to lead to a settle
ment is in accord with the spirit of the Trade Disputes Act ; hut at the 
time it would have been difficult, and probahly perilou:>, to pursue any 
other line. Since then the principles of the settlement have been car
ried out. There is no question that Burmese labour generally has not 
attained the efficiency of Indian labour in the loading and unloadinp; 
of ships ; but competence in such work cannot be gained immediately, 
and those whom we examined were guarded in their estimate o£ wha.t 
the future held. Apart from the question of efficiency, there would 
seem to be some uncertainty as to whether, if the economic position became 
easier, there would be adequa.t.e Burmese labour available for work o[ 
this kind. Burmese opinion generally is naturally in favour of the em· 
ployment of Burma.ns not merely in this branch of work but wherever 
possible. So far as Indian labour i~> concerned, it is cle11r that before the 
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strike there was more labour available at the docks than would suffic'e 
for the work, and, although the daily wage was increased, the resuit of the 
iiettlement was to leave this labour worse off than before. 

Decasualisation. 

The question of dock labour in the major ports, including 
Rangoon, is discussed elsewhere: what needs emphasis here is the urgent 
need of a policy of decasualisation. There is no port in India where 
the wage rates would seem to be so high ; but these bear little 
:relation to average earnings. The employer is apparently paying nearly 
Rs. 50 for each 28 days of work, but it is doubtful if the average Indian 
dock worker is earning half this sum. We believe that there is a great 
opportunity for improving the standard of earnings, without any 
addition to labour costs. Indeed, many workers would be benefited if 
they received regular work at a lower daily rate than that now current 
for casual labour. We have not overlooked the fact that, owing to the 
variations in trade, there must be substantially less work at some seasons 
than at others ; but the numbers now seeking employment and obtaining 
it intermittently exceed the numbers necessary at the busiest times. 
The registration of definite gangs and their employment on some regular 
system would seem to be the first step in a very necessary reform. 

Health Conditions. 

We now turn to t,he problems associated with the health of the 
immigrant. In spite of the large .volume of emigration, there appears 
to be no medical inspection, either on leaving India or on arriving 
in Burma. In our opinion there should be a medical inspection 
of emigrant labour in India, so that the weaklings and the unfit, 
beggars and lepers may be prevented from embarking. Vaccination 
against small-pox and inoculation against cholera would reduce the 
danger of introducing these diseases from India. Recently the Port 
Health staff has taken steps to vaccinate on arrival such immigrants 
as it deems to be unprotected, but the system in force is unlikely to have 
much effect in protecting the community from small-pox brought from 
outside. No other form of health control is in force, and the poor 
physique and low standard of health of the average immigrant are 
such as readily to lay him open to attack from disease, especially under 
the conditions facing him on arrival. That health conditions are 
unsatisfactory is evidenced by the mortality figures for Rangoon. In 
1929 the death rate was 32 per 1,000, while the figure for infantile mor
tality was 321 pe:r 1,000 births. The corresponding figures for the pre
vious five years averaged 34 and 340 respectively. In a town in which 
more than half the total population consists of males between the ages 
of 15 and 50 years, the age distribution is particularly favourable to a low 
death rate, and, as no correction factor in this connection has been 
applied to the published figures, the death rate must be regarded as 
high. The death rate for 1929 among Hindu males in Rangoon is given 
as 25·9 per 1,000, a very high figure when it is remembered that probably 
over four-fifths of this population is between the ages of 15 and 50 years. 
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Housing Conditions. 

As Rangoon acts as a labour pool for the whole province 
there is a large floating population in addition to the resident 
labour force. The number of Indians permanently employed ie 
very small compared with the total numbers. Housing is provided 
by employers for a substantial proportion of the former, generally 
in the form of barracks. Some of these are of a fair standard, 
but much of the accommodation is capable of considerable improve
ment. The barracks are subject to inspection by the Corporation, 
but that authority rarely insists on enforcement of itH own Iegula
tions. In many cases the buildings are two-storeyed and arranged back 
to back, whilst sanitation is defective. In spite of these defects, they 
are superior to anything else available for labour in Rangoon, but they 
are very different from the type of housing to which the worker is accus
tomed. The Corporation has provided houses for about 20%. of its 
employees and proposes to extend its building programme until it has 
accommodatf)d GO<% of its staff, whilst the Rangoon Port Commissioners 
have also built qmwters for a proportion of their permanent employees. 
Generally speaking, temporary employees and casual labourers find 
shelter in buildings registered as lodging-houses by the Municipality. 
Most of these places are situated in the heart oJ the city, where land is 
expensive and rents arc high, and in 1928 thcrn were 1,659 such houses 
licensed Jor 75,777 personR. There is a large jJopulation for whom no 
proper hom;ing is ava.ilnhle, and these overcrowd the lodging-houses 
beyond the licensed limit::;. A lodging-house usually consists of a single 
room without windows or ventilation openings and with no sanitary 
arrangements. The room is leased on payment of a lump sum to a gang 
maistry, whocrowds in as many labourers as he can. Each tenant pays 
from Rs. 2 to Rs. 4 rent per month. The committee which reported on 
the Public Health of Rangoon in 1 926 describes a room in which were 
counted 50 persons, although the number allowed by municipal regula
tion was only nine. " }~very inch of floor space is occupied by a. sleep
ing human being and others are to be found on shelves and bunks along 
the walls". In a number of houses the occupants include some women, 
and so-called married quarters consist of a small portion of the room 
screened off with gunny bags. Interior partitions of different kinds have 
the effect of reducing light and ventilation still further. The same room 
may also be occupied by two sets of tenants, one at night and 
the other, whose work takes them out at night, during the day. The 
standard of accommodation in the Corporation bye-laws is by no means 
exacting, being 36 square feet per person. This is reduced to 24 square 
feet where ventilation is ample and an open space exists round the build
ing. Under these regulations the average room, about 12f X 50' in 
size, provides for fourteen persons, but if it were occupied half the time 
by one gang and half by another, there would be no grounds for prosecu
tion, although 28 persons were in occupation. In the hot weather condi
tions may not be so detrimental to health as these figures would seem to 
imply, because most of the tenants use the room merely as a place for 
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storing possessions and sleep outside on the streets or pavements. In 
the monsoon and cold weather months, however, overcrowding must be 
intense. Accommodation being so restricted, in the dry season it is not 
unusual for larger numbers o! rickshaw pullers to spend the nights in or 
under their rickshaws. 

Non-enforcement of Bye-Laws. 

Municipal bye-laws in regard to these lodging-houses are gene
rally disregarded. During the past two or three years, municipal 
inspectors have attempted to secure some improvement by prosecuting 
the worst offenders, but no vigorous campaign has been instituted. 
Two reasons are given for this defective control. One is that the magis
trates treat delinquents too leniently, the ordinary sentence for breach of 
the regulations being only a small fine. The second is that, if the rules 
were enforced and each lodging-house only housed the regulation number of 
persons, crowds of labourers would have no shelter of any kind. The 
suggestion was made to us that, in order to force a crisis, strict enforce
ment of the regulations should be applied to the worst areas, the most 
propitious moment for inception of the campaign being at the end of the 
monsoon. The argument was that this plan would not add to human dis
tress, that many of the excess numbers would thereby be forced to return 
to their villages in India, and that the authorities would be compelled to 
adopt more active steps to amend the present state of a:ffairs. There can 
be no doubt that a large amount of additional accommodation is urgently 
required if the numbers of immigrant labourers are maintained at their 
present level, but it is not certain that the present laissezjaire attitude 
does not impose greater hardships than would result ultimately from a 
much more strict enforcement of the existing municipal regulations. 

Inadequacy of Water Supply. 

Other important features intimately connected with these condi
tions add to the evils of the situation. The present water supply has long 
been inadequate to meet the needs of the total population, and the Public 
Health Committee, in its report, sums up the situation by stating that there 
can be no marked improvement in general conditions until an adequate 
SU:f?ply is available. The Corporation has definitely announced that it 
cannot supply water to any areas not already served, and this decision 
has prevented the development of housing schemes on land to which water 
has not been laid. The problem cannot be solved by the sinking of wells. 
The Government, recognising the difficulties of the situation, decided in 
1926 to bear the entire cost of investigation of additional sources from the 
dual point of view of water and electric power supply, but none of the 
proposed schemes has yet been undertaken, mainly because of the large 
expenditure involved. As a result of the shortage of water, large sec-
tions of the city are without sewers, and because of the increased diffi
culties of ensuring efficient sanitation, the death rate of these sections is 
generally higher than that of other sections more fortunately situated. 
This defect is so pronounced that it has been proposed to supply river 
water for flushing the drains and for cleansing the paved drainage spaces. 
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One further result has been to prohibit the, use of areas which in other 
circumstances eould be made reasonably sanitary and be utilised to re
lieve existing congestion. The disposal of the Development Trust lands 
is handicapped because further efforts to open up communications and 
make land available would greatly restrict the Trust's activities by the 
sinking of capital in land and houses to which no water could be brought. 
The position is that no material extension of the areas to be used for deve
lopment schemes can be undertaken until a greatly increased water supply 
is provided. Bven in the areas provided with water, there are const.ant 
complaints of shortage of ;mpplies, mainly because of the tremendous 
wastage which is permitted. 

Municipal Administration. 

Rangoon has advantages possessed by few industri(l.l towns in 
India. The mttin streets, even in the area where the industrial workers 
live, are broad and spacious, and the back streets leading to the lodging
houses are n0t narrow. measured by ordinary Indian standards. In 
addition, a substanti<d area is scwered. Thus the two main difficulties 
which confront local authorities elsewhere are absent. But, in spite of 
thiR, Ranitation is seriously dAfective. The corporatio~1 staff ha's appa
rently been unable to maintain an effective system for the regular removal 
and disposal oE refuse. InsnfUcieney of dusthinfl tends to encourage 
the common practice of throwing litter and rubbish from upper windows 
on to the paved hack spaces below and to intensify the lack of sanita
tion. Even in the sewered areas, sewage stagnates as a result of 
blockage of drains and tmps with refuse, and the areas at the 
backs of the lodging-houses seem to be selclom clean. The con
ditions which prevail indicate the need for more stringent municipal 
administration. The enforcement of bye-laws in regard to food 
supplies, markets and s11onitation, }tnd efforts directed towards preven
tion · of waste of water would go a considerable way to effect im
provement. The revision 0£ building rules and the adoption of 
model bye-laws, providing inter alia for masonry plinths and two or three 
storeyed buildings would also assist. We have dealt elsewhere with the 
weakness resulting from the lack of control by Government over the 
health administration of municipalities, and in no place is control more 
necessary than in Rangoon as its health problems are the concern of the 
whole province: In addition, the Government Public Health Depart
ment apparently has no control over the port health administration, 
and some alteration of the position here is also desirable. The committee 
appointed hy the Government of Burma to report on the re-organisation 
of the Public Health Department made specific recommendations on 
this point. 

The Development Trust. 

The Rangoon Development Trust, which has been in existence 
for ten years, has done valuable work in constructing roads, in providing 
drainage and in opening up new areas for development, although its activi
ties outside the areas supplied with water have been greatly restricted 
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became of the Corporation's inability to extend the supply, But although 
sections of the existing Act contain provisions for the working out of town
planning schemes, it has not been found possible to put these into opera
tion. As regards the housing problem, the Trust has so far done no
thing directly, and it has given no facilities for the acquisition of 
land for workers' houses, Within recent months a draft bill entitled 
the Rangoon Immigrant Labour Housing Bill has been prepared for 
the provision of housing accommodation. Under this bill, the Deve
lopment Trust is authorised to maintain and administer a fund for 
these purposes. The main source o£ income would be derived from 
a tax to be levied on every male passenger leaving Rangoon by sea
going vessels for a destination outside Burma. Such a tax, which 
would be additional to the Rs. 2 tax already in existence, is estimated 
to produce Rs. 4 lakhs per annum. The objects on which this fund is 
to he expended include repayment of loans, the purchase and preparation 
of sites, the construction and maintenance of rest-houses, barracks 
and other forms of accommodation suitable for housing labourers and 
the payment of subsidies to private persons for the construction of such 
buildings, It is proposed that the Trust should build workmen's dwellings 
and then sell them to private owners at the market price. The proceeds 
of the tax would cover the loss incurred by the Trust. The proposals 
embodied in the bill met with some criticism on the grom1d that the whole 
burden of providing the necessary taxation was to be placed. on persons 
leaving Burma, We deal later with the question of responsibility for hous
ing, but we would observe here that various interests are responsible for, 

" and stand to gain from, the provision of satisfactory housing for immi~ 
grant labour. The Chairman of the Trust stated that they hoped to 
build sufficient accommodation under this arrangement to house 33,000 
persons in the next ten years and, by that time, to enable the municipal 
public health authorities to use their powers in dealing with overcrowd~ 
ing without producing cases of unquestioned hardship. To begin with, 
at least, the Trust's activities are to be confined to the sewered area. 
of· the city where the labourers are now living. One of the fitst, 
steps to he taken should be the provision of rest-house accommodation, 
and we would emphasise the need for urgent action in this connection. 
The Protector of Immigrants might with advantage be given some 
responsibility for its supervision. We also consider that the desirability 
of providing married quarters should not be overlooked. 

Under-development of Available Sites. 
A considerable amount of land, even in the heart of the city, 

is not being used to the best advantage. Numbers of plots suitable for 
housing purposes lie vacant, and some are held up either by private 
owners for a rise in price or by some public authority · for future 
needs. Many other sites are " under-developed " in that the type of 
building is inadequate or unsuited to the p:resent needs of the locality. 
Large and valuable sites are also occupieiL by ,~uch buildings asfl~p.e 
jail and the old asylum, both of which instit1i.t¥>ns could he advanta~e
ously removed outside the city to cheape!lf 'S,n;p. .n.ia:t:e open sites. The 

:~:' i"'~. ' 
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scarcity of land for building purposes and the high cost of the limited 
amount at present available in the centre of the city are difficulties 
which could be considerably modified and reduced i£ these under-deve
loped areas were properly utilised. On the other ha.nd, the develop
ment of new suburbs and the provision of cheap transport facilities 
must depend on the possibility o£ extending water and sewerage to 
outlying areas. 

Previous Investigations. 

When we come to consider recommendations. we find that the 
ground has already been covered by various committe~s and other bodies 
which, at different f;imeB within recent yearR, have investigated the pro
blems associated with immigration in far greater detail than has been 
possihle for us. Moreover, these bodies were eomposed of persons having 
int.ima.te Joeal knowledge. The l92fi Report on the Public Health o£ 
Rangoon eont.ains numbers ~,f reeommenclat.ions which ~till largely await 
translatim~ into action. The Hoport of t.he Committee appointed to 
enquire into the effect:; of the removal of rent control in Rangoon con
tains additional information and statistics which a.re of value in finding 
a solution of the housing problem, and the minor recommendations made 
in paragraph 15 of that reJ)Ort give more than an indication oi the lines 
on which progress might be made. Another Committee has report!fd on 
the re-orgatlisation of the Burma Pnblic Health Department, and certain 
recommendations made hy it have an important bearing on the health 
administration of the city and port. The Government has made a 
number of investigations into the possibility of obi,aining additional water 
supplies for the city. The questions we have been considering have 
thus been largely explored, and thn need is now for aetion. 

Responsibility for Conditions in Rangoon. 

One of the obstacles in the way of action appears to be uneer~ 
tainty as to where the responsibility lies. The Municipal Conrmissioner 
of the Rangoon Corporation took the view that, when employers did not 
supply housing to their work-people, it should be the duty of the provin.
cial Government to do so. The Secretaries to the Government of Burma 
who gave evidence rejected this yiew, but they were not in entire agree
ment as to the extent of the Govemment's responsibility for housing. 
At the same time, Government has drafted the bill, to which reference has 
been made, to enable the Development Tmst to undertake the construc
tion of housing accommodation for immigrants. The proposals under
Jying this bill were referred to various bodies for their views at the end of 
1929. The Corporation has made no representation to Government with 
respect to housing, nor has it attempted to deal with the general scarcity 
o£ housing. So far as we are aware, it has not considered the idea of 

, raising loans with the sanction of Government for the purpose. It holds 
the view that the question should be taken up by Government and, if 
necessary, it would be prepared to contribute a sum towards the expendi
ture on any scheme that .might be. devised. 
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A Joint Conference. 

So far as general health measures are concerned, the investi
gations already made show with sufficient clarity what is required, and 
Government should now take the necessary steps. In respect of housing, 
there should be a frank recognition of joint responsibility. The munici
pality, to whom the care of the health of the peo:ule of Rangoon has 
been directly entrusted, are primarily, but not solely, responsible. The 
health and housing of Rangoon are the concern of Burma as a whole. 
The difficulties of the city arise partly from the fact that it has to shelter 
immigrant and emigrant labour, which finds employment in other parts 
of the province at certain seasons. Government cannot leave the muni
cipality to face the difficulties unaided. Employers also have a measure 
of responsibility, and when they import labour, this responsibility 
becomes greater. We recommend that the line of action, and the share 
to be taken by the parties concerned, be now determined at a con
ference. This should be. convened by Government and should include 
representatives of Government, of the municipality, of employers, of 
the Development Trust and of the port authorities, with some who are 
able to voice the needs of labour. We do not suppose that the solution 
of the housing problem of Rangoon will be simple, but the need of 
action is imperative, and with vigour and co-operation the difficulties 
oan be overcome. 

Attraction to Immigrant. 
We have been dwelling mainly on the hardships which many 

immigrant labourers have to endure in Rangoon. But it is obvious that 
large-scale emigration could not continue if these represented the whole 
of the picture. The emigrant goes to Burma because he wishes to better 
his condition and because he knows that others have bettered their con
dition by so doing. The main attraction which Burma offers is that of a 
comparatively high wage. We have indicated in an earlier chapter that 
the general level of industrial wages is higher than in any Indian pro
vince ; the hulk of the labour is drawn from areas where the standard of 
living is pa1·ticulal"ly low, even for India. For example, the prevailing 
rates of wages for unskilled labour in most Madras districts would appear 
to be generally between 7 annas and 4 annas a day; and lower rates than 
4: annas are not infrequent in the Telugu districts. Mr. Bennison, in his 
report on the standard of living (1928), estimated the average monthly 
income of single Tamils, Telugus and Uriyas at Rs. 24-4-9, of single 
Hindustanis at Rs. 26 and of Chittagonians at Rs. 29-5-3. He gave the 
average remittances to dependents for these groups at Rs. 7-7-8, Rs. 8-10-0 
and Rs. 9-0-3. The figures on which these are based were usually derived 
from estimates supplied by the workers, and we are not clear as to how the 
figures for income were calculated and, in particular, as to the extent to 
which allowance was made for unemployment or the casual character o£ 
employment. But. there can be no doubt that work in Rangoon and else
where in Burma is paid for at rates which are far in excess of anything the 
average irnmi[:!rant could obtain in the area from which he comes. The 
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work supplied in Burma supports a great number of Indian~ who would 
have difficulty in getting a bare sustenance in India and affords substan
tial relief to their families at home. 1f Burma has benefited greatly from 
Indian labour, India has also been substantially helped by the provision 
of an outlet for sections of her population that are hard pressed and by the 
surplus of their earnings. 

Immigration Policy. 
All the questions under consideration are bound up with and 

lead hack to the question of the poliey to be pursued in future in respect 
of Indian immigration to Burma. On this question we are unable to 
reach any definite conelusions, for two reasons. In the first place, the 
question of the immigration of industrial workers cannot be considered 
apart from that of agricultural workers and other classes of immigrants. 
In the second place, the question must depend on the constitutional rela
tions between India and Burma, and these appear likely to undergo a radi
eal change. We should ftdd that, apart from these difficulties, the ab
sene<: from onr deliberationr> of any Burman, and the de{ieiencieR in the 
evidence, would have handicapped us in attempting to ROlve so delicate and 
difficult a question. We must limit ourselves to putting forward certain 
broad considerations which will require attention in this connection. We 
have noted the emergence of a desire that Burmans should take a larger 
share in t,Jw supply of industriallahour. This desire is ba:,sed partly on a 
natural a.pprehcnsion regarding the effect on the standard oHiving ofthe 
continued employment of Indian unskilled labour. It is reinforced by the 
prescnt eeonomic conditions, whieh arc compelling Burmans to find 
employment .in ficklR which in bettnr times they would not enter, 
and it Jw,s the haeking of Bmmes., national sentiment. I£ Burma 
is separated from India, eontrol over immigration must ultimately 
rest with Burma herself. At the same time, it is by no means 
inconceivah\., that, in such eircnmstances, there may be a demand 
in India for some restriction on emigration. There is the possibi
lity, therefore, of f1 demand on both sides for the regulation of 
Indian emigration. So far as assisted emigration is concerned, we see 
no objection to suitable restrictions. There is a strong case for control 
over this kind of emigration with a view to ensuring that men are not 
assisted to emigrate without a guarantee of maintenance for a period 
of reasonable length or of repatriation. I£ such control led to a reduc
tion in assisted emigration there would be little reason for regret ; 
for the existing amount of work for Indians in Burma could be discharged 
by a smaller labour force, with benefit to all concerned. But it would 
be unfortunate, from the point of view both of India and of Burma, 
if artificial obstacles were placed in the way of the unassisted emigration 
of the nble-bodied or their dependents. The need of Indian labour in 
Burma, which has been great in the past, may be reduced, but is 
not likely to disappear in any future that we are considering. Reference 
has already been made to the benefit which India receives in return, 
and this benefit could be enhanced by suitable measures in Burma. 
We agree with the Burma sub-Committee of the Indian J;tound Table 
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Conference " that adequate attention should be paid to the question of 
immigration of Indian labour and that provision should be made for the 
regulation of the conditions of both the work and life of the immi
grants". They added to this: "The sub-Committee .also especially 
stress the importance of there being no discrimination as regards Indians 
entering Burma", and we believe that it would be unwise at present to 
impose restrictions which are not designed to benefit labour itself. 
We recommend that, as soon as a decision has been taken regarding the 
constitutional position of Burma, the question be examined by the 
Governments of Bmma and India in consuJtgtion with a1l the interests 
concerned. 

Statistics. 
In the meantime, fmther statistical information regarding 

immigrant labom is urgently required. The main need here is to secure 
reasonably accurate figures bearing on the extent of employment 
available at different seasons and the movements of immigrant labour 
in ~earch of work. This cannot be obtained by enquiries limited to 
Rangoon, or even to industry. It will pe necessary to examine the 
position in respect of the demand fm agricultural labour ; and we do not 
suggest that the material can be obtained .without skill and patience. 
But, until it is possible to say how many immigrants Burma requires 
and can maintain on a 1easonable standard throughout the year, and 
not merely during months or days of employment, the basis for a sound 
immigration policy is lacking. 

Weakness of Labour. 
Whatever steps are taken to regulate immigration, it is essential 

that satisfactory conditions of life and work should be maintained for the 
immigrant population. We are satisfied that, except where regular em
ployment is available, the present conditions are unsatisfactory in several 
respects. Indian labour suffers from all the disadvantages of being in a 
foreign country and serving there for a short term ; it is unskilled and 
leaderless and is divided into races that are not likely to combine among 
themselves, and still less likely to combine with Burmese labour. There 
is no Indian province where industrial workers are less organised than in 
Burma, and there appears little prospect, in the near future, of the effec
tive and permanent organisation of the mass of Indian labour. The 
workers are aware that their only alternative to accepting such conditions 
as are offered is a return to penurious circumstances in India, and even 
that return is not always possible. The employers are in a position to 
ensure that their claims and difficulties receive adequate consideration ;: 
the workers, whose need of consideration is greater, are not vocal. In 
many cases, owing to the prevalence of the maistry system, they are not 
able even to press their needs on the firms under which they are employed. 
The continuance of the present conditions in Rangoon involves not 
merely hardship for many immigrants but peril to the healthy develop
ment of Burma. The maintenance of a large mass of labour which is in
adequately protected, is bound to lower the ~eneral Rtandard of life and 
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health; and the interest of Burma, no less than that of the immigrants, 
demands that their welfare should be a constant care. In l~angoon we 
were struck by the contrast presented between the thought and foresight 
devoted to technical and commercial aspects of industry and the com
parative neglect of the labour aspect. At the present stage of her develop
ment, Burma has a great opportunity of profiting in labour matters from 
experience elsewhere. The need of a labour policy is evident, and we 
would urge on the Government of Burma, on employers, and on all con
cerned the acceptance of a much greater measure of responsibility for the 
,£trangers within the gates. 
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C:HAPTER XXIV.-STATISTICS AND ADMINISTRATION. 

In this chapter we deal mainly with the relations of the adminis· 
tration to labour, reserving questions that raise constitutional issues for 
the following chapter. We devote the first part of the chapter to the 
question of the collection of intelligence, and particularly statistical in
formation, regarding labour. In the second part we deal with the general 
administration of labour subjects by the various Governments concerned, 
and indicate how some of the recommendations we have already made in 
connection with the administration of special subjects can be c~-ordinat
ed. 

I. STATISTICS AND INTELLIGENCE. 

Factory Statistics. 
The existing statistical information relating to labour can be 

briefly reviewed. So far as factories are concerned, there is published 
in each province an annual report on the working of the Factories Act. 
These reports, in addition to reviewing the administration of the Act for 
the preceding year, contain a little information regarding wages and other 
matters affecting the welfare of the workers. They are accompanied 
by fairly full statistics giving details of the number of factories, the work
ing population, their hours of employment, accidents, inspections, prose
cutions under the Act and other matters. The information contained in 
the various provincial reports is summarised in " Statistics of Factories" .• 
an annual publication issued by the Government of India. To this is 
~ppended a short note on the working of the Factories Act during the 
year which calls attention to the more important features of the year's 
:W.ministration. The form o:f the returns is prescribed by the Central 
Government under the Factories Act, and their submission is obliga
tory on factory owners. These returns do not make any distinction 
Iootween perennial and seasonal factories. As conditions are very 
different in these two classes and their combination in one set of. 
2tatistics gives a misleading impression of factory activity and the re
gulation of factory work, we recommend that all the statistical tables at 
present prepared be compiled and published separately in respect of 
perennial and seasonal factories. So far as we are in a position to judge, 
the factory statistics are reasonably accurate, but more attention should 
be devoted in some provinces to checking the figures supplied by factory 
owners in respect of the average number of workers employed. \Ve 
recommend that Government should examine the possibility of obtaining 
from the factory owner .the total number of persons employed in his 
factory for not less than one month in a year. \Ve are aware of the 
difficulties but we believe that in the perennial factories particularly the 
maintenance of some record of this type would be of advantage to 
employers in obtaining the facts relating to turnover. We further 
recommend that the Factories Act be amended so as to make it possible 
to call for returns in respect of wages following the analogy of the Mines 
Act. These statistics are not usually published until the second year 
following the year to which they relate, and other statistics are frequently 
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published after a delay which diminishes their utility. We recognise the 
difficulty where provincial statistics have to be co-ordinated and recom
mend that an examination be made of the causes of dealy with a view 
to devisi!lg a method which will ensure more prompt publication. 

Mines Statistics. 

In respect of mines a full annual report is prepared by the Chief 
Inspector of Mines and published by the Government of India. The 
report and the statistics which accompany it deal both with production 
and with labour and the particular feature of both parts of the publica
tion is the attention given to accidents and their causes. The st,atis
tical.information, which in respect nf labour gives particulars similar to 
those supplied by the factories returns, is compiled from returns statrr
torily required under the Coal Mines ]{egulations and the Metalliferous 
Mines ]{egulationR issued in 192G. Under the Mining Regulations parti
culars have also to be furnished regarding earnings and the Chief 
Inspector of Mines publishes statistics based on these returns. As in 
the case of factories, it is desirable that figures if possible should be 
obtained annual~y which would give some indication of the total number 
of persons employed in the coal mines. Such figures would be particularly 
useful where there is a great difference between this number and the 
average number employed. \Vc recommend that the guefJtion of secur
ing such figures be examined. As we have already indicated, the 
present statisticfl, particularly in respect of co::tl mines, give no indication 
of the tot1tl nurnber of pcrRonfl employed wholly or part-time. 

Plantation Statistics. 

In respect of pla.ntations, the issue of periodica.l official inform
ation is virtually confined to Assam. Published returns are prepared 
annualJy by the Commissioners of the two divisions of Assam ; these 
give a review of conditions relating to immigrant labour during the year, 
and they arc accompanied by sta.tistics of emigration of the ls,bonr popu
lation, mortality among labourers, average earnings, complaints, in
spections and other matters. These statistics, including those relating 
to earnings, are based on st.atutory returns which employers are required 
to submit by rules made under the Assam Labour and Emigration Act. 
Particulars of emigration to Assam under that Act, are also published an
nually by other provincial Governments, but t,here are no regular statistics 
for plantations in other provinces. As regards Assam, particulars might 
be given of the number of labourers employed who do not live on the 
gardens, a111l the vital statistics given in the annual report should 
include both births and deaths. A start should also he made with the 
collection of statistics relating to plantations in other provinces and parti
cularly in Bengal, Madras, Coorg and Burma. We recomJlill(lnd the adoption 
of statutes requiring planters to furnish statistics relating to the labour 
forces employed by them. To begin with, these might be confined to 
tbf) numbers of men, women and children employed, birt.hs, deaths 
and earnings. 
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Other Periodical Returns. 

Annual returns are ~also issued by provincial Governments in 
eonnection with the Workmen's Compensation Act and the Trade 
Unions Act. These are accompanied by statistics relating to the pay
ment of workmen's compensation and to registered trade unions. The 
former statistics cover the main branches of industry and are summarised 
annually by the Government of India with some comments on the 
working of the Act. We recommend that for the convenience of the 
public a similar summary be published relating to the Trade Unions 
Act. The Government of India also publish statistics of industrial 
disputes. These are supplied by provincial Governments, some of which 
publish the figures for their provinces. The tables, prepared on a 

monthly basis but issued quarterly, give the number of disputes, the 
number of persons involved, the principal causes and the general 
results. 

The Need of Statistical Information. 

The periodical statistics to which we have referred are designed 
mainly for administrative purposes and throw little light on the 
economic position of the worker. Even if they were supplemented in 
respect of wages in the manner we have suggested, they could not take 
the place of regular statistics of earnings and of the worker's expenditure. 
We have already referred to the limited information available in respect 
of the standard of living of the industrial classes, and we have stressed 
the importance of taking steps to remedy the present deficiency. There 
seems to be an impression in some quarters that the collection of such 
statistics is a luxury in which only rich countries or provinces should 
indulge. This, in our view, is a profound error. It is on facts that 
policy must be built, and so long as there is uncertainty as to the facts, 
there must be confusion and conflict regarding the aim. The absence of 
accurate statistics regarding the life of the workers constitutes a serious 
handicap to intelligent efforts to better their condition. 

Wages. 

The three main subjects on which information is most mgently 
needed are wages, earnings and the expenditure of the workers. So far 
as wages are concerned, practically nothing. has hitherto been achieved 
with the exception of the enquiries made by the Bombay Labour Office 
into wages in the cotton mill industry of that Presidency. An attempt 
was made by the Government of India to institute a wages census in 1921, 
but retrenchment led to its abandonment. Satisfactory statistics regard
ing wages can only be obtained from employers and must be collected on a 
fairly extensive scale on the basis of individual industries. The pos
sibilities of working on samples are very limited ; in its last and most 
elaborate enquiry the Bombay Labour Office depended on sampling, but 
the sample taken was a very large one. In most Indian industries there 
would seem to be wide variations in )Vages, and even in their methods 
of calculation and payment, from establishment to establishment in the 
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~::ame centre, so thitt representative samples are difficult to secure. These 
considerations mean that fairly ehtborate machinery is required for any 
satisfactory wages enquiry. 

A Statistics Act. 
Further, we doubt if any extensive progress can be made with

out statutory powers. The Bombay enquiries have been carried through 
with the co-operation of the millowners, which was accorded on a generous 
scale ; but it seems to us unlikely that the same amount of success could 
b(l achieved elsewhere by voluntary methods, and we note that the ex
perience gained in Bombay led to the sponsoring of a statistics bill by the 
provincial Government in 1924:. Opposition was offered to it, especially 
by employers who were apparently reluctant to concede the Labou.r 
Office extensive powers, and it was abandoned by the Government in 
] 926. We believe that the principle of the measure was sound ; legisla
tion for the collection of statistics regarding the economic condition of 
the people is now in force in the majority of countries of any industrial 
importance. In respect both of wages and of other subjects bearing on 
the life of the industrial worker, the systematic collection of statistics 
requires legislation. We observe that the majority of the Indian Econo
mic Enquiry Committee of 1925 advocated the passing of a comprehensive 
Census and Statistics Act. The remaining member, whilst accepting 
the principle of compulsion, proposed to amend the Factories Act to 
secure the same Bnd. We have already recommended an amendment 
of this Act in order to secure particulars of wages, but we do not think its 
scope is wide enough for the needs we have in view. We recommend 
that legislation he adopted, preferably by the Central Legislature, en
abling the competent authority to collect information from employers 
regarding the remuneration, attendance and living conditions (including 
housing) of industrial labour, from merchants regarding prices, from 
money-lenders regarding loans to workers and from landlords regard
ing rentals. We do not think that there need be any apprehen
sion regarding the possible abuse of such powers by Government 
departments. But we propose in the following chapter the constitu
tion of a body including employers which could be consulted 
in the matter. A body of this kind, when they were satisfied regarding 
the need of compulsory powers and the discretion that would be shown 
in using them, would be able to give the necessary authority to Gov· 
ernment offices and other reputable enquirers. It would naturally be a 
statutory condition that individual returns should not be published or 
disclosed without express permission. 

Earnings. 
The need for accurate information is even greater in the case of 

earnings than in the case of wage rates. Although some light on earn
ings can be obtained :from the collection of accurate wage statistics, 
reliable information regarding these cannot ordinarily be obtained from 
the employer. As a matter of fact, in many cases the employer's books 
do not contain particulars of the earnings of the individual worker. The 
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employment of substitutes is not entered in the books, and other factors 
too often introduce errors of importance. Further, the employer is 
only able to give particulars of the individual when he is actually 
earning money. There is at present little record of periods of absence, 
and the record of a man's earnings for a month or two may afford 
an entirely misleading indication of his average annual income. Finally .. 
even if accurate information regarding the earnings of the individual 
could be secured from the employer's bouk:s, it would in itself have 
a very limited value. We believe that in some cases employers 
might find such information useful as a measure of the success of any 
endeavour to raise the standard of living by increasing regularity of 
employment, but it would be of practically no value as a measure of the 
standard of living itself. This depends on a large number of factors 
lying outside the knowledge of the employer. It depends in the first 
instance on the income, not of the individual, but of the family, and even 
that income affords little indication of the measure of comfort. In order 
to secure this, it is necessary to have full information regarding the com
position of the family and the various claims on its income. 

Income and Expenditure. 
Information regarding the income of the workers must ordinarily 

be associated with information regarding its expenditure, and both are 
best collected by means of family budget enquiries. Here again we find 
that comparatively little progress has been made. Enquiries of value 
have been conducted by the Bombay Labour Office in Bombay, Ahmed
abad and Sholapur and by the Labour Statistics Bureau in Rangoon. 
In some other centres a certain amount of work has been done. As a 
rule this has been directed more towards measuring movements in the 
cost of living than towards giving any full indication of the standard 
itself. One or two of these smaller enquiries have been successfully 
carried through. In a number of cases enquiries have been instituted by 
students of economics, social workers, officials and other agencies, without. 
any clear recognition of the difficulties involved and without much regard 
to statistical principles. The two commonest errors were the failure to 
give adequate training to the investigators of the basic facts, and in-

' difference to the vital factor of sampling. As a result of these and other 
mistakes, a fair amount of honest effort has been misdirected. 

Training of Investigators. 
Anxious as we are to see a great extension of economic enquiries 

bearing on the standard of living, we must emphasise the difficulties in 
the way. The collection of statistical material from the workers on any 
extensive scale requires special qualifications. For an untrained investi
gator to descend on the workers' homes and collect such particulars 
as he can ·in a casual visit is valueless. The preliminary difficulties 
have been faced already by the Bombay Labour Office, and they have 
evolved a technique which can be studied with advantage by others 
who propose to embark on similar enquiries. We :recommend that, where-. 
ever possible, investigators should undertake a course of training with 
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that or some other office which has conducted a successful fjnquiry. We 
·do not doubt that any such office will gladly co-operate in at-misting 
accredited investigators as far as it can. Differences in language arid 
customs may make it impossible for one enquiry to employ all the 
methods that have been successful in another, but the chief difficul
ties are, we think, common to all industrial centres. Only an inves
tigator qualified by training and by the possession of a large 
amount of tact and patience can hope to be successful anywhere. The 
Bombay Office has found that for enquiries of the kind under discussion, 
women investigators are preferable, if not essential, and this will be 
true in most industrial areas. It is from the woman in the family 
that information has generally to be secured, and it is more easily 
secured and tested by a woman investigator. 

Sampling. 

Equal in importance to the employment of qualified investi
gators is the adoption of sound statistical methods, and in any extensive 
enquiry careful sampling is o£ cardinal importance. If accurate informa
tion is required regarding any class of persons, and if it is impossible to 
collect particulars from all, it is essential that the cases selected for inves
tigation should be thoroughly repres~mta:tive. ~he collection ?f a se~ies 
of family budgets selected on no sCientific basis cannot possibly yteld 
results of any statistical value. It would be superfluous to emphasise 
so obvious a principle were cases not numerous in which it has been 
ignored. Tl_w only ~lternative to sampli_ng is . t~e intensive enquiry, 
i.e., an enqmry covermg the whole of a stnctly hm1ted field. Thus, for 
·example, the budgets of all (or nearly all) of the workers in a particular 
.group could be collected; and we consider that small-scale enquiries 
of this kind would serve a useful purpose. 

Other Enquiries. 

The subject~ discussed by us are by no means .the only ones 
·on which information is required. In almost every direction the field is 
practically unexplored. So far as the standard of living is concerned, 
·only part of the work is done when particulars of income and expendi
ture have been secured. Connected with this there is a host of questions 
awaiting investigation, such as the incidence of sickness, migration, 
absenteeism, industrial fatigue, etc. The scientific study of the human 
problems of industry has .scarc.ely begun in India, and the loss which has 
.arisen from this neglect 1s evident. · 

Universities and Private Investigators. 
We now come to the share of the task which should be under

taken by the various agencies that are available. These may be divided 
into three classes-official agencies, employers and others. Dealing with 
the last :first, substantial assistance can be claimed from the universi
ties. Other possible agencies are social and religious workers and private 
economists and students. ' We believe that all these agencies ··would 
ito well to limit themselvesto intensive enquiries, i.e., to the thorough 
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investigation of a very limited field. Their resources are seldom equal 
to extensive enquiries which demand machinery not usually at their 
disposal, and the attempt to cover too wide a field has stultified 
some of the efforts made by such investigators in the past. Examples 
of the types of investigation which can suitably be undertaken by such 
agencies are those relating to a small hut clearly defined group of 

'workers, e._q., those employed in a small industrial establishment or form
in.g a small section of a large one. For such groups, the analysis of their 
income and expenditure, their families, their indebtedness and its causes, 
their migrations, their absenteeism and its causes, their sickness, theiu 
housing and the inter-relations of such factors offer an almost unlimited 
variety of useful enquiries. The universities of India are mostly situated 
in cities and towns of some industrial importance, and enquiries 
of this kind could be conducted by students of economics working 
under the direction of the university staff and in co-operation with 
labour office. The work, if properly done, would form a valuable 
addition to economic knowledge and would directly benefit the whole 
community, which contributes much through taXfttion to university 
funds. From the point of view of education, we believe that the 
results would be equally valuable, for such enquiries would supply the 
practical training which is an indispensable adjunct to any course of study 
related to present-day problems. We are aware that in some universities 
work of this kind has been attempted, and recommend to university 
authorities everywhere the exam,ination of the possibility of making work 
of this kind an obligatory part of courses in economics. We believe that 
it could form a valuable part of the curriculum and that it would assist 
in bringing the universities of the country in closer contact with industry, 
an end which should be earnestly pursued. 

Investigation by Employer. 
For employers the opportunities are almost equally great, and 

having regard to the very valuable service which certain types of investi
gations might yield to employers, we are surprised to find how few 
have embarked on this field. Only one or two employers appear to 
have made experiments in the matter of working hours, e.g., tneir 
length and the distribution of intervals, and few could guarantee that the· 
arrangement of their hours, which too often depends on tradition, was 
such as to secure the best results. It is quite certain, for example, that for 
a number of years some branches of industry worked hours which, by 
reason of their length, were definitely uneconomical but it was left to 
legislation to demonstrate the fa.ct through the 'introduction of a 
better standard. The whole subject of industrial fatigue, which is of 
such importance to efficiency, has been almost ignored in India, and there 
are countless directions in which experiments could be · made by 
employers with a view to discovering means of improving output and 
efficiency. In an earlier chapter we have made proposals for systematic 
research into such subjects, but we would also urge on the larger indivi
dual employers and on associations of employers the possibilities of 
experimental work. 
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Labour Bureau for Bengal. 
The more extensive investigations which arenecessary are, in 

our view, the task of Govemment. The possible expansion here is very 
great, but the available resources, at the present juncture especially, are 
not large; we therefore recommend only the action most urgently re
quired. We hope that, with the rctmn of easier conditions, the great 
importance of economic enquiry- will be better appreciated, and that there ' 
will be a big and early advance in the most useful directions. The first 
requirement is a labour statistical office in Bengal. This is the chief indus
trial province and includes a greater va.riety of important branches 
of industry than any other province. With its great textile indU$try, 
its engineering and railway development, its coal mines and plantatiOns, 
its shipping and inland transport and a host of other activities, it forms 
a dominating and representative section of Indian industrial enterprise, 
and in this direetion India il-l entitled to look to it for a lead. But hither
to, at any rate so far as Government is concerned, it has done practically 
nothing by way of statistical investigation into the conditions of the labour 
which contributes much of its wealth. We recommend the establish
ment of labour ~tatistical machinery on a scale not smaller than that 
represented by the Bombay I~abour Office. 'fhe annual cost of this 
office is in the neighbourhood of Rs. 80,000 ; similar services might 
possibly be secured in Bengal at a slightly lower figure. The office 
would start with the advantage of the experience gained in Bombay, 
which in its early years was necessarily hampered by the fact that it wa:, 
doing pioiWPI' work. 

Investigations in other Provinces. 
In other important industrial provinces we should like to 

see offices of a similar character, but we doubt if this is possible 
in present circumstances. We recommend, therefore, for the present, 
the setting up of thorough enquiries into family budgets in Delhi, 
Madras, Cawnpore, Jamshedpm and a centre in the Jharia coalfield. 
Some work has been done in nearly all these rentres, and cost of 
living indices arc regularly published for the Bihar and Orissa centres. 
But these do not appear to rest on any adequate statistical basis, 
and in any case no reliable information regarding the standard 
of living is available to the public. The construction of reliable 
cost of living indices, which should be one result of the enquiries we 
advocate, would be of the greatest assistance to employers and Govern
ment· in the provinces concerned. In Burma, Rangoon will probably 
o:ffer a t>ilfficient field for the Labom Statistics Bureau for some time, 
but we would like to see an extension to the main oillields as soon as 
circumstances permit. In the Punjab, we recommend that. assistance 
be given by Government to the Board of Economic Enquiry to enable 
it to institute and direct investigations in the industrial field, The 
possibility of establishing a similar Board in the Central Provinces 
should be investigated. 
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Possibility of other Investigations. 
In these recommendations we have necessarily limited our view 

to t,he industrial worker, but investigating bureaux, when established, 
need not be so limited. The Bombay Labour Office conducted one 
enquiry into agricultural wages, and these have _been the subject of 
regular censuses of varying value in other provinces. We believe 
that work of this kind could be co-ordinated with industrial labour 
enquiries, thus securing a better return for the money expended. The 
same office undertook investigations into the cost of living of the 
middle classes in Bombay. Such work could be similarly combined 
with enquiries into industrial workers' budgets in Calcutta and also in 
Delhi, where it should be of special value to the Central Government 
in view of the large staffs employed by them in the latter city. 

II. ADMINISTRATION. 

Administration in Provincial Governments. 
The administration of the more important labour laws has been al

ready discussed. We now 1·eview the existing arrangements for the general 
administration of labour subjects and add our recommendations for future 
arrangements and for the administrative co-ordination of the proposals 
already made. Dealing first with the provincial Governments, labour 
matters are at present the care of a Member of the Governor's Executive 
Council, who is also responsible for a variety of other important subjects, 
such as finance or law and order, labour being only a small part of his 
portfolio. Directly under Government is the Secretary dealing with 
labour, who is responsible to the Government as a whole and to the 
Member in particular. This officer is the cham1el through whom 
Government is addressed and issues orders, and he is also the final 
adviser of Government on matters within his department, disposing 
outright of those of secondary importance. As a rule he has no special 
knowledge of labour subjects when first appointed, and like his Member 
is responsible in different provinces for a variety of subjects such as 
finance, industries, revenue or public works. It may happen that labour 
questions are divided between two different departments. Nearly aU 
secretaries as well as their responsible deputies, hold office for a limited 
period such as three years, after which they are ordinarily replaced by 
officers coming fresh to the subject, the permanent element being supplied 
by office superintendents and clerks. The theory is that the secretary 
supplies not so much expert knowledge as general capacity, and that his 
advice, combined with that of such specialists as are available, enables 
Government to obtain a broader view than a purely departmental expert 
can supply. Many subjects as, for example, public health, are entrusted 
to departments with specialist heads, each connected with Government 
through a secretary and his department. · 

Labour Officers in the Presidencies. 
In respect of labour there is not usually a department of this 

kind, and expert advice on labour subjects comes from miscellaneottg . 
2o2 
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sources. Madras has the nearest approach to such a syHtem in the Com .. 
missioner o£ ]~a hour, who is, however, responsible for much more than 
industrial labour. This officer is Commissioner for Workmen's Com
pensation and Registrar of Trade Unions and is also responsible for the
administration of the l!'actories Act ancl for other matters connected:, 
with labour. He ha~ also acted as conciliator in trade disputes and 
should be in a position, after gaining some experience, to view labour 
questions as a wl10le and give expert advice to Government. Unfor
tunately the valnc of the department has been greatly rHminished 
by frequent cl~tmges of its head. We understand that there has 
been more than one such change in a single year, and in recent years· 
no officer seems to have continued in the appointment longer than the 
time necesRary to gain moderate Jamiliarity with the subjects for which 
he is responRihle. The Bombay Labour Office represents the sound 
mwleus ol' n. lahom dep11rtment. Here some regard has been paid to 
the prineiph· o[ continuity in the Director's appointment, and that officer, 
in addition to hcing responsible for both statisties and intelligence, is 
Commissioner of Workmen's Compensation and Uegistrat oJ Trade 
Unions. He i.'> thus in a position to act as expert adviser to Government 
on labour matters. B:ut he is not concerned with the auministration 
ofthe :Factories Ad, nor has he (or any other officer) been expected or 
permitted to ad generally as a eoneiliation otlieer in trade di:;;putes. 
On the other hand, he has duties quite unconnected with lrthour. Bengal 
has adopt0d the device of combining in one oflicer expert knowledge 
of labour a.111l tltereiarial duties. The I,abonr Intelligence Officer acts 
also as a De})1Jt,y Secret~uy to Government and a.R Hegistrar of Trade 
t!nions, and the same o!licer lms held charge of the post more or lese 
continuously Ior about 10 yertrK, witlt obvious benefit to Government. 
There is a separate ::;pecialist Conunissioner for Workmen's Compensa
tion; hut this ~:>ubjeet, the administration ofthe Factories Act and other 
labour subjects are all dealt with in the Secretariat by the Labour 
Intelligence Officer and eo-ordination is thus secured. On the other 
hand, the I,abour Intelligence Officer has no investigatitlg staff, whil.e 
he has duties outside his labour work. 

~a hour Administration in other Provinces. 
At the head of the I,abour Statistics Bmcau, Burma has an officer 

responsible for labom matters in addition to statistics; but here also con
tinuity of tenure has not been secured. Elsewhere there is not even the 
nucleus of a labour department. The Chief Inspector of Factories provides 
expert advice within his own sphere and may be called upon for advice on 
matters outside that sphere. A large number of non-specialist officers deal 
with workmen's compensation and there is no definite responsibility on 
any officer for trade disputes. The Director of Industries is usually Regis
trar of Trade Unions and has to act as a general adviser on labour 
matters. He is also normally responsible to Government for the adminis
tration of the Factories Act. He has in some provinces m~re permanence 
of tenure than a secretariat officer, but in others he has been changed 
fairly frequently. 



STATISTICS AND ADMINISTRATION. 453 

LabQur and the Govenunent of India. 

In :the Government of India the bulk of the labour questions is 
dealt with by the Department of Industries and Labour, which is the 
charge of a l\fember of ·the Governor General's Executive Council, and 
.has as its administrative head a Secretary to Government. Here the or
ganisation is similar to tbat in the provinces. The Department deals 
with a great variety of subjects, such as Posts and Telegraphs, Public 
Works, Civil Aviation, Patents and Copyright and Broadcas-ting. Ques
tions relating te labour in docks, in transport by sea or inland water 
are primarily the concern of the Commerce Department and railway 
labour questions go to the Railway Department. The Department of 
Education, Health and Lands is responsible for the emigration of labour 
0utside India and questions of health. In the Chief Inspector of Mines, 
the Department of Industries and Labour has a source of adequate advice 
0n all subjects relating to mining labour, but it has no specialist to advise 
~n such subjects as factories, workmen's compensation, trade unions, trade 
disputes, international labour matters and many other subjeets that may 
arise. For guidance on many labour subjects, Government is dependent 
@n the co-ordination of adviee from the provinces, which is usually 
4Jbtained in the manner described in the next chapter. 

Labour Commissioners. 

The gaps in the existing system are obvious and, in dealing with 
such subjects as ·workmen's compensation, trade disputes and statistics, 
we have already made recommendations designed to remedy the defici
encies. But an equally serious defect is the lack of eo-ordination of 
labour activities within most Governments. "'What is ur~ently required 
is for the administration of labour subjects everywhere to be brought 
to a common point. At that point there should be expert advice and 
experience at the disposal of Government. The great majority of 
questions relating to labour administration can be best dealt with in 
€ach Government by a single office, and if this is suitably constituted, 
there will be a considerable saving in personnel, an efficient instrument 
for administration and a valuable adjunct for the evolution of policy. 
We recommend therefore that in every province, with the exception 
·of Assam, there should be a Labour Commissioner. We except Assam 
because industrial labour here is unimportant apart from plantations, 
.and for these we have recommended adequate provision in other ways. 
The Labour Commissioner should be a selected officer, and he should 
lwld the appointment for a comparatively long period, preferably not 
less than five years. 

Duties of Provincial Labour Commissioner. 

In most provinces this officer, with a small office staff, should be 
able to undertu;ke responsibility for the administration of all labour sub
jects. The scope of these subjects may be varied by constitutional 
changes; but we can illustrate our purpose by saying that, in the.existing 
allocation of provincial subjects, the same officer mi.ght be responsible 
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for the administration of the Factories Act, the Trade Unions Act and the 
Workmen's Compensation Act in the principal industrial c(mtres where 
t,here is insufficient work to justify a specialist officer for this purpose. 
He would also be responsible, with such additional staff as might be re
quired, for the collection, collation and publication of all labour statistics 
and grneral intelligence. He should be empowered under the Factories 
Act and other Acts, if necessary, to enter all industrial est.ablishments 
and should be generally aceessiblc, both to employers and la.bom. He 
should n.IRo ac:t aR a. eonc:iliation offic:er and undertake those duties 
to which we have I'(~fened in dealing with trade disputes. He will then 
be qualified and should be exprcted to act as the ehief adviser of Govem
ment in all labour matters. He should have his permanent office in 
the chief industrial centi·n of thn province. 

Whole"time and Part-time Appointments. 
AR we lmvo ohsnrvod, there is already a Commi::;sioner ot J1abour 

in Mn,draR, and in iJwee other pxovinee~> thor<~ are appointments which 
ca.n be eonvcrt<~d into ;.;uch eommi:-;:-;ioner.~hips. Of the provinees where 
an entirely new Hl)]10intment ifl rnquired, t.lJC need is greatest in Bihar 
and Orissa and the United Provinces. In the Central J:>rovinees and the 
Punjab, owing to their 1:1maller industrial impol'tance, even the duties 
we have enmneratrd may not justify a whole-time appointment. If, 
here or elsewlwre, part-time appointments have to he made, we urge 
that the principle advocated hy HR be followed, Hmncly, that there 
should be an offie,,r with PXPI'l't knowledge of labour .ruatters who should . 
be retained in the pm:;t for :1, reasonably long period. As regards combina
tion with other dnt.ieR, we have noted the tendency in some provinces 
to give the DY;rctor of Industries re~>ponsihility for labour matters, and 
we recognise that thiR oflleer'H work tends to give him familiarity with 
certain aspee.ts of labour. But in our opinion this combination is undesir
able, as the officer \vho properly dischargeR his duties in the one appoint
ment tends to diminish his own usefulness in the other. We therefore 
recommend that this combination be avoided. A better combination 
would be to give the Labour Commissioner some seeret:triat duties. 
A number of officers in various provinces combine administrative and 
secretariat functions and the combination, though not an ideal one, 
gives the administrative o:flicer closer contact with Government and 
reduces the amount of correspondence necessary. 

Duties of Central Labour Commissioner. 
\Ve recommend a somewhat similar appointment for the 

Central Government. The Government of India. retain expert advisers 
in what are primarily provincial subjects such as education and 
public health, but they have no such o:flicer in respect of labour matters, 
for which they have a considerable measure of direct responsibility. 
Whatever the allocation of subjects in future, we believe that the Govern
ment of India will retain some measure of responsibility for labour . 
. They are likely to remain by far the largest employers of labour in India, 
.and have responsibilities in the minor province~. A Labour Commissioner, 
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m addition to l1is other duties, could assume responsibility (under the 
heads of the administration) for the enforcement of labour laws in these 
pxovinces. If the responsibility of the Government of India for the direct 
administration of labour matters is diminished, it would be possible to 
give secretariat duties to the Labour Commissioner, and his post 
could thus be similar to that of the Educational Commissioner with the 
Government of India. Here, as in the provinces, much of the work that 
would fall on the Labour Commissioner is a.lready discharged by other 
agencies, and the creation of the appointment should set free the time of 
other officers for other duties. Additional staff. however. would be re
quired for the statistical work. The centra.l a~1d provi~cial Commis
sioners should be able to travel about and should be encouraged to do so. 

Labour Ministers. 

The responsibility for policy naturally lies 1vith Government and 
must remain there. \Ve anticipate that in future Ministers will be respon
sible for labour questions, and suggestions have been made to us that, in 
some provinces at least, there should be actual Ministers of Labour, whose 
primary or sole concern would be with labour. \Ve c,lo not feel competent 
to advise on the question of the strength of the ministry in any 
province or in the Central Government. This must depend on con
siderations outside our scope. But we believe that the subject will 
Tequire much more attention than it has received in the past, and 
it is doubtful if Th'Iinisters will be able to devote adequate attention to 
labour if it be combined with finance or the administration of law and 
order in one portfolio. \Ve suggest that, at least in the more import
ant industrial provinces, labour should be mentioned in the designation of 
the Minister concerned. There is something in a name, and the fact that 
a Minister is designated as responsible for labour will encourage him to 
see and the public to expect tha,t labour matters receive adequate atten
tion from his Department. 
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CHAPTER XXV.-TJABOUH AND THE CONSTITUTION. 

We deal in this chapter with the wider questions of the relations 
between labour and the constitution, and their effect on the welfare of 
labour. 

Present Constitution. 
The present constitutional position, so far as it affects labour 

and omitting unimportant refinements, may be briefly summarised. The 
various subjects of administration are divided into two main categories, 
central and provincial. For the former, the Central Government and 
the Central Legislature are responsible, and provincial Governments can 
only deal with them by delegation of the authority of the Central Govern
ment. The subjects in the latter category are primarily or exclusively 
the concern of the provincial GovermncntH and legislatures. Some of the 
subjects which rela.t,o to labour, or include lahour within their scope, are 
central and other:; arc provincial. Thus ma.t,i;erH relating to labour in 
mines, on the railways, in a,ll the chief ports and on sea-going ships come 
within the category of central subjects. On the other hand, matters 
relating to labour in ~6ctories, in plantations, in public works and on inland 
steam vessels come under provincial subjects. So far as more general 
questions are concerned, inter-provineial migration is a eent.ral subject, 
but the settlement of labour disputes and the welfare of labour, which is 
defined as " including provident ·fnnds, industrial insurance (general, 
health and accident) and housing", are provincial rmhjects. 'rhe Central 
Legislature, however, can lcgislt~te in respect of practically all labour 
subjects, while the provincial ]egish~tmes can legislate only in respect 
of thoRo labour suhjeets classified as pmvincial, and then only with the 
sanction of the Governor General. 11'urther the vrovincia,l labour 
subjects are, generally speaking, " roserved ", ·i.e., they are in the port
folios of lVlemhers tmd not MinisteTs in the provinces, and the Government 
oE India luwe full powers of "superintendence, direetion and control" 
over the JH.'ovinci<d Governments in sueh matters. In respect of those 
provinces which lw.ve no legisbtiYe couneils, e.g., Delhi. and A:jmer
Merwara., the Oentml Legislature ean legislate on a,ll subjects and the 
Central Government. has effective authority over administration. 

Output of Legislation. 

In practice, the result lms been that labour legislation has been 
virtually confined to the Central Legislature. Since the introduetion of 
the Montagu-Chelmsford Reforms it has pttssed a large number of mea
sures. These include the wholesale revision of: the Faetories Act in 1922 
with subsequent further amending Acts, the Mines Act of 1923 with the 
amending Act relating to shifts in 1928, the Workmen's Compensation 
Act of 1923 and minor amending Acts after that date, an Act repealing 
the Workmen's Breach of Contract Act and provisions of a, similar kind 
in the Penal Code, the Trade Unions Act of 1926 and a. minor amending 
Act, and the Trade Disputes Act of: 1929. We have reviewed the items 
of this imposing list in preceding chapters and merely note that nearly 
the whole of the present labour code of India dates from 1922 or later. 
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The output of the provincial legil'llatures has been very smalL 
An Act repealing the Madras Planters Act (which provided intm· alia for 
the system of criminal punishment of breaches of contract by \Yorkmen) 
was passed in Madras in 1927. On the other hand, the Coorg Legislature 
in 1926 continued this system for five years and seems to have been pre· 
vented only by the Governor General from giving it a permanent place 
en the statute-book. Maternity Benefits Acts were passed by the Bombay 
Council in 1929, and the Central Provinces Council in 1930, somewhat 
similar· proposals having been rejected by the Legislative Assembly in 
1925. This small output is no doubt largely explained by the activity 
of the Central Legislature and is possibly due in part to lack of the neces· 
sary equipment in some provinces for dealing with such questions. But 
there seem to be some grounds for believing that in labour matters the 
provincial legislatures have evinced less interest than the I,egislative 
Assembly. The interest of the Central Legislature has been stimulated 
by the fact that the existing constitution, combined with the Treaty o£ 
Versailles, necessitates the submission to the central, and not to the 
provincial, legislatures of. the Draft Conventions and Recommendations 
adopted by sessions of the International Labour Conference. 

Future Constitution: 
In approaching the discussion of the future position of labour in 

the constitution, we found ourselves handicapped by the fact that we, 
have had to consider the question at a time when it is uncertain what form 
that constitution will take. The main lines of the constitution must be 
determined by considerations which lie outside our scope, and until 
these are determined, it is not possible to advise with pr.ecisip:o. as to the 
hest.,;manner of securing that the interests of labour shall be adequately 
S&'~ved. A further difficulty is that the constitutional issues rela.te to the 
whole of India, whereas our field has been limited to the provinces of 
British India. In these circumstances, our best course is to set down what 
a.ppear to us the main considerations relating to our own problems, to 
recognise frankly that these can exercise only a minor influence on the 
bigger issues, which may be decided in mono than one way, and to offer 
~1.?me. recommendations which we believe will be of service, whatever=~ 
tron Is reaehed. ..."~ 

Argument for Co-ordination. 
So far as labour legislation is concerned, the question of out

standing importance is that of the power vvhich should be exercised by the 
central and provincial legislatures respectively. 'l'he arguments in favour 
of keeping legislation in the hands of a central legislature are strong. 
The chief argument is that without uniformity, at any rate in respect of 
the main principles, sound legislation is extremely difficult to secure. 
When the question was first raised in India more than fifty years ago in 
connection with the first Factories Bill, the recognition of this point led to 
the rejection of the idea of a provincial Act. Since that date the eco
n?mic and industrial unification of India has proceeded steadily, and the 
d'tfficulties inherent in provincial labour codes are greater now than at any 
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previous ,.,;!age. nceently' indeo<f' t.Jw world has a,w;tkmwcl to the fact that 
lack of progre;,;,; in one conntrv eonst.itntcs an obstacle t.o progress in others, 
and t.lw nr~'.d of dealing witi1 labour questions (\!l a :=;cfl,lo transcending 
:ne,ti011al boundaries resulted in the formation of the IntenHtiiional I_.a.bom 
Organisation. To divide India, at this sta.ge, into a series of units 
which could only progress independently would be a definitely retrograde 
step. If legisla.tiou vYere left to the provinces, there would be .many 
occasions in which a province would have a difficult choice. It would 
either have to refuse to adopt a salutary reform or run the risk of placing 
its own industrialists at a disttdvanta.ge as against their rivals in another 
province, and possibly of encouraging indnsiiry to migrate outside the 
province. The Jifficultim; in the way oJ introducing a shorter working 
week in industries in one province would be very serious if the same 
industries in an adjoining provinee were permitted to work Jor a longer 
week. Bven if publie opinion in nvery province desired Kome such 
refor111, iud\1stria.liBts would im;ist. on a guarantee that their rivals 
would <WCI'jJt the rd'onn hPfore binding t.hetnKelveR to it. Bach province 
Wl~uld thns i,mHl to wa.it npon aetion ehewhcrc, and all would be at. a 
disadwtntnge. In 11.tore tha.n one eounect.ion we have stressed the 
advantage of co-operation and co-ordination, and we fccJ that in respect 
of labour legislation, part.icularly, co-ordination is one of the valuable 
assets for progre,sR in India. 'rhn poRition of India in l'eRpect of inter
national labour relations has been mged as ;:mother ground for 
keeping labonr legisbtion a.R a central subject. VVe do not i;hink that 
India's treaty obligutions involve any insuperable obstacle to the 
constitutional changes which would result h1 transferring labour legis
lation to the provinceR ; but it iR eertainly true that India's relations to 
the world of internationnl labour make it desirable that she Rhould 
preserve hrr 1mity in this matter. 

Objections to Uniformity. 

On the other hand, the great size of India and the va.riet;y of her 
races, elimn.tcs, langua.gc.~, ete., furnish an argument for abandoning the 
attempt to preserve uniformity. There is no area in the world approach~ 
ing India iu size in which uniformity may be said to l)e secm·ed in respect 
of labour laws. In the United Sta.tcs, Canada and Australia, it, is ~:...:: 
component statr;; or provinces that r.tre ma.inly re::;ponsible for labour 
legislat.ion. Against this must be Ret the fact that. ttll these federations 
were formed by combining states which were independent of each 
other. TJ1e powers of the central authority, therefore, had to be created 
by subtraction from the powers of the States, and the position was, in 
consequence, very different. Further, when two of tlwse federations 
were formed, the subject of labour legiR1ation had not appeared above 
the horizon, and their Axperience docs not ~suggest t.o us that t.heir 
example is one tha,t could be followed by India with advantage. It i~ 
true that. in most matters India presents greater variety than any of 
these federations; but, having reviewed industria,l conditions through
out India, we are satisfied that., if Burma is excluded, there are no sucla 
variations as would justify the acceptance of appreeiably different 
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standa.rds in different provinces, and the advantP,ges to be gained from 
closer contact with local conditions do not outweigh the grave disad
vantages which the loss of central machinery would bring. Burma, 
as we have already recpgnised, presents peculiar problems 3;,nd, while 
we are satisfied that it has benefited greatly in respect of labour matters 
by its inclusion in the Indian Empire, we consider that there is not the 
same need for the maintenance of uniformity with India a,s there is in 
the case of the Indian provinces. 

Opinion on the Question. 
These considerations appea.r to be fully appreciated already, 

for the witnesses who appeared before us \Vere overwhelmingly in favour 
of central legislation. vV e met none among Government ofi1cials, 
representatives of employers or representatives of labour who favoured 
the withdrawal of the power to legislate in respect of labour matters 
from the Central Legislature. While it was not suggested that pro
vincial legislatures should be deprived of any power v.-hich they now 
possess, the view is ·widely held thttt legislation on an all-India scale is 
ordinarily preferable. We observe that the Report!'> of the All-Parties 
Conference of 1928, of the India.n Statutory Commission and of 
the Federal Structure sub-Committee of the Indiall Round Table 
Conference all contemplate central labour legislation. We also are 
convinced that the objections to the complete provincialisation of labour 
legislation are so great that every effort should be directed towards 
<:~Noiding this course. 

Central Authority over Administration. 
There are, however, certain difficulties connected with central, 

legislation which must be faced. As a rule those who have given 
evidence before us have been impressed by the advantages which have 
resulted from the present arrangement, by which the more important 
labour laws are passed by the Central Legislature and administered by 
the provincial Governments. But there are important factors in the 
present position which are likely to be profoundly modified under any 
future constitution. In the first place, the Central Government have at 
present the power of ::;uperintendence, direction and control. If in 
practice this has involved no close supervision over administration, 
it has been of assistance in preventing the value of legislation being 
impaired by lax administration. Another factor which has probably 
been more valuable in securing smooth workiw,. has been the tradi
tion of the past. The system of administration w;s devised in a period 
when the authOTity of the Central Government was complete, and 
the actual administration has remained largely in the hands of men ':ho 
had been responsible for it prior to the Reforms. The inherent diffi
culties of the position are also minimised by the fact that the side of 
the provincial Government which is responsible for administration is 
not at present responsible to the local legislature. It is impossible to 
ass:ume that, as these factors change or disappear, the working of a 
syst~~, whi_ch gives responsibility for policy to the centre and for 
admm1stratwn to the provinces, will rema.in unaffected. It seems to 



CHAl''J:'Jm XXV. 

us, therefore, important to ensure that, if the links which do much to 
hold together the existing structure are removed, there is sufficient 
assmance that legislation and administration arc not completely divorced 
from each other. 

Central Administratioll. 
, This need .arises in the case of all labour laws, but it is more 

imperative in some oases than in others. Acts whose essence is the 
cr<>ation of eivil privileges or liabilities, such as the Workmen's Compensa· 
tion Act and the Trade Unions Act, do not demand any intimate relation 
between the authority responsible for the law and the authority responsi
bln for the administration. Still less is such relation necessarv in the case 
'!lf ActS'·whioh mcre1y confer the power to invoke machinery," such as the 
present Trade Disputes Act. On the other hand, in the case of protective 
Ads, such as the li'actories Act and the Mines Aet, it is vital that the 
ani~hority passing the law should have the assurance that they will be made 
universally .ofioctive. This point could be completely secured by making 
t]w law and the a.dminiFd;ration hoth provincial or both central. As 
regarutl the firtlt of these alternatives, it is important to observe that it is 
precisely in connection with laws of this type that the need for central 
legislation is greatest and :tb.e peril .of withdrawing legislative power from 
the centre mo;:;l; acute. As rr~ards the alternative of combining legisla
tion and adminio;tnttion ai; t:he centre, the centn1lisation of some machinery 
and particularly t.lw faetory inspection staff, would bring distinct ad
vantages. The present system has led to unjustified variation from 
province to province in the standard of enforcement of the Factories 
Act; some proviu('m; administer the Act rigorously and oth.ers do not. 
It may render the factory inspectors at times unduly exposed to local 
iniluence. It makes it difficult for the smaller provinces to recruit a 
sa.tisfn,ctory stail:; they eannot offer scope for advanuement, cannot 
look for or propm~ly utilise high specialist qualifical;iom~, and arc unable 
to make satisfactory arrangements for leave vacancies. The Central 
(:l.overnment ,are deprived of experts on factory administration, and an 
in:spectoratc divided between many Governments cannot get the fullest 
\l):i.lne from common experif'nce. Occasional or periodical conferences of 
inbpeetors can do something to secure the pooling of experience, but 
they eannot yield the results which are gained by an inspeetorate working 
as a single team. The administration of the Mines Act, which has always 
been central, seems to us to have gained considerably thereby, and its 
})rovincialisation, if that prov.es necessary, is hound to weaken its force. 

Central Legislation and Provincial Administration. 
We must recognise, however, that considerations with which 

w~· arc not competent to deal may mak0 It .inadvisa1le ur impossible 
to move in the direction of centralisation or even to maintain centralised 

· adminjst.ration where that is at present in existence. If this proves 
to be the case, we beliBve that the diffiqulties of combining central 
legislation with provincial administration must be faced, as this com~ 
bination is, in our view, infinitely preferable to the complete withdrawal 
of legislative power from the centre. So far as we are in a positi?ll to 
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judge, the difficulties involved in this combination are not likely to b~· 
confined to the sphere of labour, and we do not doubt that methods ca:n; 
be devised for surmounting them. If the links which have hitherto· 
been effective are weakened or disappear, fresh links will arise awl 
can be created. The development of responsibility in both the central 
and provincial spheres should prove a useful new bond, and as legislature&' 
become increasingly representative, the tie will be strengthened, 
We propose later the establishment of special machinery which should 
go a considerable distance towards meeting the difficulty, and this is 
not the least of the advantages it is designed to secure. But it 
will not in itself be sufficient for this purpose, and we would emphasise 
the need of invoking all such means as are reconcilable with the gene:ral 
principles of the constitution, to make it certain that any legislation · 
adopted is generally effective. 

Financing of Legislation. 
Another difficulty is that arising out of the financial effects 

of legislation. Under the present constitution the central legislature carr 
pass laws involving a tax on the revenues of provincial governments 
without the assent of these governments. The number of factories 
coming under regulation depends on a central Act ; but the provinces 
have to pay for the necessary inspectors. The \Vorkmen's Compensation 
Act is a central Act ; but the Commissioners whose appointment it required 
had to be supplied by the provinces. Hitherto the inherent difficulties 
of the position have not been prominent, mainly because legislation at th~ 
centre has not made any demands on the provinces except for administra
tive expenses which have been, and usually will be, comparatively small. 
But there is an important field of labour legislation which may involve 
substantial expenditure on the part of the State. Schemes of social 
insurance and various forms of social benefit may be linked with State 
contributions and State grants, and, apart from these, may require the 
imposition of substantial taxation. While we do not regard these con
siderations as justifying the withdrawal of labour legislation, even in 
part, from the Central I~egislature, we must stress the importance of 
avoiding the possibility of the adoption of laws involving large charges 
on provincial revenues, without the assent of all the provinces affected. 
There are various means by which this could be arranged, hut the discus
sion of these would take us far outside our proper sphere. 

Central and Provincial Legislation. 
It is relevant, however, to oSserve in this connection that th~ 

issue, as it presents itself to us, is not whether all la bonr legislation should 
or should not be central, but whether it is not desirable that the centre, 
as well as the provinces, should retain the power oFiegislation. We 
believe that there is a wide field for provincial legislation. In particular, 
there are valuable possibilities of experiments in new directions on a pro
vincial scale. On the merits of the whole case, we have no hesitation 
in recommending that legislative powers in respect of labour should 
continue with the Central Legislature and that the provincial legislature.~ 
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should also have power to legislate. Labour legislation undertaken in 
the provinces tdwuld not be allowed to impair or infringe the legislation 
of the centre, or its administration. \Ve recognise, as we have aJready 
stated, that the main lines of the future constitution in India must 
depend on considerations outside our scope and that these may be such 
as to render necessary the modification of our recommendation in favour 
of central legislation. .All we can say, therefore, is that the recmmnenda
tiou is put forward with the conviction that the future of labour in the 
next g~neration is largely bound up with it and that, if political consi
derations stand in the way, the price to be paid wiH be heavy. 

Labour and the Franchise. 
'rhe difficulty which confl'onted us in dealing with the constitu

tionaJ responsibility for labour arises again in connection with the dis
cussion of the participation of organised labour in the legislatures. The 
question is of such cardinal importance for the welfare of labour that we 
cannot ignore it, but it is intimately bound up with other questions which 
lie outside our province. We consider that we should best fulfil our duty 
a-nd assist those who have to consider wider constitutional issues by 
limiting ourselves to a brief statement of what appear to us to be the just 
cla.ims of lab(')Ul' in this matter and of the advantages that will accrue 
from their recognition. Dealing first with the latter aspect of the ques
tion, we would observe that there are several directions in which the 
adequate representation of labour should benefit both itself and the 
community. In the first place, the presence of representatives able to 
voice the desires and aspirations of labour and to translate these into 
concrete proposals is essential for the proper consideration of measures 
specially affecting labour. But the welfare of labour does not depend 
purely on what may be called labour measures ; its good depends on the 
whole trend of policy and legislation. More adequate representation of 
labour is necessary for its protection in this respect and, if given the 
opportunity, organised bhour can make a valuable contribution to the . 
wise government of the commonwealth. Further, the proper repre
sentation of labour is itself educativo ; the recognition of its elaims as 
a p<trt of the body politie will bring increased responsibility and a sense 
of unity with the com.Im111ity as a whole. Conversely, exclusion of labour 
from a fair share in the councils of the nation v:ill inevitably drive it 
to rely unduly on other means of making itself felt, \Yith ·injury to 
itself and to thenation. What:we have stated is applicable to labour 
generally, both agricultural and industrial, and those who have to 
deal with the repres-entation of labdur in detail will no doubt have regard 
to the whole field. Vf e, however, must con tine our suggestions regard
ing representation to such labour as comes 'Nithin our terms of re
ference. 

Labour Seats. 
The :r:epresen.tation ,of indust:daUabour can be s.ec1.u:ed by either 

general Q:J; ap~Ci!J,t~!~~ii<>r:~t.~s... We do not feel called upon to enter into 
a discussion of the merits of these two systems. They have been consi
dered by the Indian Statutory Commissio)\1, the I mEan Central Commi~tee 
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and the. provincial committees on the constitution, without any uni
form conclusion being reached. We cannot claim to have devoted to 
the subject the attention it has recei\'ed at the hands of these bodies, 
and a proper examination of so wide an issue would take us far outside 
our terms of reference. \Ve can say, however, with confidence that, if 
speciwl electorates are, to, J;\)lpai,J:}, a fea,ture of the Indial). Qonst~tution, 
there is hardly any class with so strong a claim torep:re:;;entatio.ll by this 
l'll!;tlJ.Q<:L;J.§,iJ?:<lusti;jaJJabP1IT. As regards the proper strength of lahoUI.' 
representation, we cannot make any quantitative proposals in the ab
sence of particulars of the future authority, size and general compositiou 
of the legislatures. Industrial associai;ions hgve been given substantial 
representation by means of special constituencies, and a number of seats 
are also given to associations which are partly commercial and partly 
industrial. Even after the minor reforms made in 1926, industrial labour 
by comparison with employers has been under-represented. Most of 
the bodies which have been set up to advise on the future constitution 
have recommended strengthening the representation of laboUI.', and we 
urge that, if special constituencies are retained, it should be recognised 
that labour has not less claim to representation than employers. 

Election and Nomination. 
The labour seats in the Legislative Assembly and the provin

cial legislatures, which number 10 in the aggregate, are all filled by nomi
nation. It is generally recognised that the system of nomination is 
unsatisfactory, and it has evidently been adopted only because of the 
difficulties of devising a satisfactory method of election. Wi~h.a.system 
o!-Jl.O.mination, the whole educati;\Ce 1orce of .. ele.ctim~ is lost;.®<i.h<nV,:ever 
ca.r.eofully the represcutatives .. a;re, selected by.the_.norniuatip.g •. l!l1t:hm:i:ty, 
itis difficult for labour to feel the same confidence in them as it would in 
elected-representatives. Further, the force and authority of the repre
sentative himself is weakened by the fact that he has not been elected. 
\Ve observe that, of the provincial e01mnittees appointed to confer with 
the Indian Statutory Commission, the Bombay Committee favours 
direct election by members of registere.d trade unions, while the.Bengal and 
United ,.:f!,Q,Y~eJl. Committees f!l.VOur npmination. The others do not 
discuss the method of election, but the Madras Committee observes that 
industrial labour is not sufficiently organised to be separately represented. 
The Indian Central Committee's report suggests separate electorates for 
organised labour in all the provinces and in the Central Legislature, with· 
out pa.rticularising the method of election. Finally, we quote the follow· 
ing from the report of the Indian Statutory Commission under the head 
" Representation of Labom " :~ 

"We have made careful inquiries with a view to making adequate arrangements 
for the representation of labour employed in large-scale industry in various parts of 
India, but no ready-made solution is available. Mr. Whitley's Commission wiU 
doubtless throw more light on a very obscure problem. * * * * * 
The best suggestion we can make is that in every province 'the Governor should have 
the duty of drawing up 'rules for securing, by the means which in existing circumstan
ces are the best available, labour representation. If the Governor finds that for the 
present he must still resort to nomination he should consider whether there are suit
able labour organisations which he might consult before making his choice ". 
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One member of that Commission, who opposed special represen~ation for 
particular interests, advocated the introduction of adult suffrage in certait! 
industrial areas. 

-!l'lA Method of Election. 
. If special represe11tation is to be given to industrial labour, the 
method which, in our view, is most likely t.o be eftective in securing th* 
return to the legislatures of the best representatives of labour is that of 
election by registered trade unions. The working of this method should 
also e:s:ercise an important influence on the healthy development of trad111 
m~onism, Where only one seat was given, the trade unions might elect 
the member; where more than one seat was allotted to labour, the unions 
could either be grouped for the purpose in separate constituencies, possib
ly according to industries, or they could elect the members jointly. As 
regards the details, -we recommend the setting up in e~:~.ch province of a 
special tribunal to determine before each election the weight which should: 
be given to each registered trade union. The tribunal might consist of f 
three members unconnected with industry or labour and presided over br 
a high judicial officer. The Registrar of Trade Unions should not be a. 
member, hut should give the tribunal such assistance as they require. Thi 
grant of votes should he limited to unions which have been registered for 
not less than one year, and it would be the duty of the tribunal, after such 
investigation as was necessary in the case of each union, to determine the 
actual paying membership and to allocate votes accordingly. We recog· 
nise that this method may not be everywhere applicable under present 
conditions, and, if it was found to be impracticable in any case, recours$ 
would he necessary for a time to some other method. In Assam, for 
instance, where more eftective representation of the plantation workers 
is required, different methods will he necessary. 

Local Self-Government. 
In this connection we -lvould observe that the participation of 

labour :in i;he sphere of local self-government is no less desirable. In the 
past, industrial workers had no voice in municipal councils and other local 
bodies, even where they and their dependents constituted the bulk of the 
population. Recently labour members have been added to the Bombay 
municipality, but it is still very general for those who are vitally concerned 
in municipal administration to have no representation on the council. As 
a result, councils tend to be composed mainly of those who, if their inter~ 
ests do not conflict with those of the workers, are insufficiently acquaint
ed with their needs. The proper representation of industrial labour 
should lead to more attention being given to health and housing than in 
the past. It will be diffieult to secure the changes in policy advocated 
elsewhere so long as municipal councils are not made more representa
tive of the population for whose welfare they are responsible. Notwith-

. stlWJ.ding that it is CllStomary to base representation on the payment of 
particular taxes, we consider that, where there is a substantial industrial 
population, it should be allowed to take a share in municipal government. 
We recommend that it should receive, either by means of a franchise 
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sueh as we have ah·eady suggestBd or in some other way, the power to 
exercise an adequate influence over the policy of local self-governing 
bodies. 

Examination of Legislative Proposals. 
We have been dealing hitherto with the machinery for labour 

legislation, and now turn to a closer examination of the machinery already 
in. operation. The procedure which has been evolved for the considera· 
tion of labour measures (and we believe it is applied to most other mea· 
sures) is interesting. After the idea of legislating in, a particular direc
tion has been taken up by the Government of India, the subject is examin· 
ed in the first instance departmentally. If, after this examination, the 
Central Government favour the idea or consider that it deserves further 
ventilation, they issue a circular letter giving their provisional views 
on the subject and including, as a rule, a fairly full outline of the type of 
measure they contemplate. This letter is addressed to the local Govern
ments, who are generally asked to consult public opinion in addition t9 
giving their own views. The local Governments then forward copies of 
the letter (generally without comments of importance) to associations 
of employers, labour unions, a number of officials and possibly 
8ther bodies or icdividuals. Some of the officials may then refer 
the letter (also frequently by correspondence) to their subordinates 
or to private individuals. The bodies or persons consulted then pro
ceed to examine the proposals independently, and written replies con
taining criticism of the proposals are forwarded to the provincial 
Secretariat. They are there scrutinised and, in the light of them, 
the local Government prepares its own reply to the Government of India. 
With this reply it may forward a selection of the replies it has received. 
The proposal is then re-examined in detail by the Government of India iB. 
the light of all the criticisms. At this stage, as at the earlier stage, it 
may be referred to the Advisory Committee of the Legislature attached 
to the department concerned. If, after the various criticisms have bee11 
considered, the decision is in favour of legislation, a bill is drafted. 
Occasionally such a bill has been again referred to local Governments 
before introduction in the Legislature, but more usually it is published 
and introduced without further delay. 

Procedure in the Legislature. 
After this, either Government or a private member may move 

for the circulation of the measure. If this course is adopted, the Bill is 
sent to local Governments (and some other authorities) with another circu
lar letter containing brief comments and enclosing the debates, and the 
Governments are again asked to canvass public. opinion. This is done more 
rapidly than on the previous occasion, but there is no great difference 
in the selection of the bodies and persons consulted. All the opinions on 
this occasion, including the replies of the local Governments, go to the 
legislative chamber by which the bill was circulated, which is usually 
the Assembly. Mter circulation (if it has been agreed to) is completed, 
any bill which is of any importance, if its principles are approved, 
i& referred to a Select Committee and there considered in detail in the 
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light of the opinions forwarded. After this the meacnne, as amemled by 
the Committee, retums to the House and passes through itfl remaining 
stages. Consideration by the other chamber, re-examination of amend
ments made there and the assent of the Governor General complete the 
procedure; but ordinarily some time is allowed to elapRe between the 
passing of the Act and its coming into force. The object of the pro
cedure we have outlined is to ensure that. measures are not adopted without 
the fullest examination of their possible repercussions in every part of 
India. Tho immense area to which a general labour law is applicable 
and the variety of customs and conditions within that area have been 
bronght home to us vividly by our tours_. and we recognise the great 
importance of securing that bills are not passed without a clear recogni
tion of their probable effects in the many places concerned, The evident 
aim is to secure for Government and the legislature the distillation of the 
wisdom and experience available in the provinces. 

Defects of the Present System. 

But in our view, the system is wasteful of time and energy, and 
does not focus opinion and experience in the best manner possible. So 
far as time is concerned, the particulars furnished to us of the progress of 
the labour measures passed in the last ten years show that the process 
is a slow one, and it seems to have become slower in recent years. The 
absence of speed in legislation is not, however, the principal defect of the 
present system. While progress !'lould be sceurod by other methods with 
somewhat less delay, it i:; especially dangerous in India to act without 
an adequate exploration of the ground. The main weakness of the 
present system is that the only examination o£ proposals which most of 
those consulted are able to make is conducted independently in separate 
offices. So far as we can judge from the correspondence tha.t has been 
supplied to us, much of the criticism is destructive, and many opinions 
are prepared without adequate material or a sufficiently wide view of 
the subject. It is, indeed, difficult for any one, who is unable to test his 
ideas in the light of the differing experience of others, to make construct
ive contributions to a complex proposaL Bmployers' representatives, 
workers' representatives and officials all suffer in the process by lack 
of cont~ct with each other. On at least one occasion in the past contact 
was secured with evident benefit: the framework of the present Work
men's Compensation Act was devised largely by a committee which in
cluded some employers, labour leaders and officials. If representa
tives of all three classes could be regnhwly brought together to consider 
proposals in consultation, the result would be the evolution, in a shorter 
time and with a great saving of energy, of measures that would rest on a 
sound foundation of prnctical experience. The ultimate responsibility 
for labour laws, as for other laws, must rest with .the legislatures, but 
their deliberations would be greatly assisted if they could be furnished with 
the collective views of those who, as representing employers, workers and 
the executive governments, can bring special knowledge to bear on such 
questions. The bringing to a common point of the experience of these 
groups should be of material value in the evolution of wise and practical 
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me:tsurcs; the views of the wider community can be effectively voiced 
in the legislatures themselves. The present system looks too much to 
the official element for the interpretation of these views ; this is possibly 
a survival from the period vvhen the majority in the legislature was not 
elected. 

An Industrial Council. 
We recommend .the constitution by statute of an organi;;ration 

by,, ;which representatives of employers, of labpur and of Governments 
would meet regularly in conference. The organisation, which might be 
called the, Industrial Council, should be sufficiently large to ensure the 
adequate representation .of the various interests involved, but it should 
not be too large to prevent members from making individual contributions 
to the discussions. The determination of the actual size and composition 
of the Council will require further examination, and this question may 
need reconsideration after some experience has been gained. On the basis 
of the present constitution and distribution of provinces, but excluding 
Burma, we give the following particulars, less as a definite recommenda
tion than as an illustration of the txpe of body we have in mind. 

Government members-
3 representatives from the Central Government, 2 each from 

Bengal and Bombay, and l from each of the other major 
provinces, making 13 

Employers' representatives-
4 from Bengal, 3from Bombay, 2 each from Maclras, United Provinces 

and Bihar and Orissa, l from each of the other major provinces 
and l from the minor provinces collectively, making . . 17 

Labour representatives-
Distributed similarly to the employers' representatives, making 17 

Railway representatives-
2 representatives of State railways, I of company-managed railways 

and 3 of railway labour, making 6 
N aminated non-official rnembe1·s 4 

Total 57 

The last class should be nominated by the Central Government, vrho 
should use it to appoint at least one woman, and might also secure the 
inclusion of one or two economists or other non-official experts. Official 
experts, unless they happen to be nominated as representatives of Govern
ments, should be able to attend in the capacity of advisers. In our view 
the laboi1r members should be elected by registered trade unions, and some 
such machinery as we lmve indicated earlier in connection with the parlia
mentary franchise might prove suitable for the purpose of these elections 
also. Where no trade unions or any size were in existence, it would be 
the duty of Govemment to nominate the labour representative. 'rhe 
emploJ_Ters' representatives should also b"e elected by associations. Where 
?' provmce has more than one repre;'lentative of employers and of workers, 
1t would be preferable to have single member constituencies rather than 
combined constituencies ; but whichever method is adopted, the voting 
power of employers' associations· should be approximately proportionate 
to the number of workers which their members employ. 'Ve recommend 
that, when the new Constitution is framed, the Council, whether it has 
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·been established by that time or not, should find a place within the con
stitutional structure. 

The Organisation. 
The Industrial Council should meet annually, and its venue 

migi:t. with advantage be changed from year to year so as to enable it 
to VISit the leading industrial centres in turn. This would give the mem
·bers the advantage of seeing industrial and labour developments in other 
Dentres than their own and of stimulating interest in labour matters ia 
different provinces. We have considered tlw possibility of giving the 
Council a permanent head who wonld both preside over tJw BessionR anti 
conduct the adminiRtrative work of the organisation t.hroughout the 
year, as in the ease of the Agricultural Research Council. But we think 
it would he better to follow in this respect the example of the Inter
national L:1honr Organisation. Our proposals arc inspired partly by the 
example of that organisation, and we hope that the conference will be 
able to meet on the c;maller stage of India the needs which that organisa
tion was creatP<l to t>upply in the international world. We recommend, 
therefore, that tho President of the Gouncil should he elected by it at eaclt 
annual session, and that the chief executive officer of the conference, whG 
will he a permanent oflkial responsible to it for the current business 
throughout the yenr, should aet as the secretary of the Council at its 
annultl conference. We hnlieve that this system would be more econo
mical than providing both a permanent secretary and a permanent 
prPRident, and that it will better secure the independence of the Council. 

Examination of Legislative Proposals. 
So far as propoflals for legislation are eoneerne<l, we conten'l.

platc that these will either be referred to the conference by Government 
or be initiated hy the conference itself. It will be the function of the 
Council to work these ont in det1.til both in eomm.ittees and in the con
ference. Unless there is any grave urgency, proposals shonld ordinarily 
be considered at two succesRive sessions of the Council. 'l'he fi.rst 
session would prepare a. rongh dn1ft in order to enable the public to 
criticise thP proposals and the members to review them with their 
constituentR. In the following year, the Council would take its final 
decision. A Council of this kind should not find it difficult to secure 
the confidence of the legislature. We should expclct some membQrs of th~ 
'Council also to be members of the legislature, and t,hey wonla form a 
useful link between the two. 

Co-operation and Policy. 
It is not intended that the examination of labom legislation 

should be the only function served by the Council. Indeed, if deve
loperl along t,1w right linPR, iJ,R biggcRt sc:rvicf' to the rountry would 
probably lie in another direction. We do not underrate the value of 
legislation ; but it has limitations which are apt to be overlooked, and 
some of the obvious weaknesses in industrial conditions at the presep.t 
-time are not likely to be _removed by legislative action. What is re
quired is the spirit of co-operation al'l;il understanding amongthose con
cerned, and it is this which such a conference should aim at creating. 
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Each group would be in a better position to appreciate the difficulties of 
the others, and this appreciation should have a marked effect on indus
trial peace and development. Nor would the educative value of the 
Council be limited to the interaction of group on group, for within each 
group the members would gain much from each other by the exchange 
of ideas. All over India we found experiments the knowledge of which 
had not penetrated. beyond their original home. A conference would 
provide an opportunity £or the interchange of information on all such 
lievelopments. Further, the pooling of the representatives' experienc~ 
and ideas would be the best contribution that could be made towards th~t 
formation of a sane and constructive policy in labour matters. Th11 
formation of sound policy depends on contact with men rather than wit:i. 
letters or files, on the presentation and criticism of ideas face to face, 
and on an intimacy with the position of others which the written word 
seldom conveys. 

Rule-making Powers. 
There is a third important function which could be fulfilled by a 

Council of this kind. In much modern legislation, it is necessary for the 
legislature to leave to another authority the working out of details. 
This power to legislate in detail is usually delegated to the executive 
Government, and although the growth of such delegated powers is by no 
means as extensive in India as in England, most labour Acts confer 
wide powers on the central or provincial Governments or both. 
Rules made under the Factories Act and the Mines Act regulate matters 
of great importance to employers and labour, and the Workmen's Com
pensation Act not merely leaves most of the Commissioners' procedure 
and other matters of moment to rules, but confers on the Government 
of India power to schedule fresh industrial diseases and even to extend 
the Act to fresh classes of workmen. The Trade Unions Act and the 

. Trade Disputes Act and, indeed, all but the most unimportant Acts are 
completed by rules which, though usually published for criticism before 
final promulgation, lie solely within the authority of the executive. We 
consider that a. Council of the kind we have been discussing would be 
admirably equipped to advise on the framing of rules and regulations 
which are intended to be of general application. So far as provincial 
{}r local rules are concerned, the need of greater uniformity has been 

.stressed in some quarters, and on more than one occasion the Govern
ment of India have assisted provincial Governments and encouraged 
the adoption of common standards by preparing and circulating drafts. 
By advisingprovincial Governments, the Council should be able to further 
t~eframing of sound rules and the avoidance of variations which are not 

. warranted by local conditions. 

Economic Research. 
The Council might also play a useful part in the co-ordination 

and development of economic research. The need for advance in this 
di:t·ection has already been discussed and a Council constituted on the 
lines suggested would be able to assist and guide efforts in the variou8 
provinces. We recognise the difficulty of finding funds for much 

• 
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statistical work at present, and the extent to which statistics will fall 
within the province of the provincial Governments and the Central 
Government respectively is uncertain. But in either ca~e the Council 
will provide a useful focus for statistical development. The need for 
:;;ecuring co-ordination in Indian economic statistics will always re
main, and the Council will provide a body of men able to review the 
needs of Inuia as a whole and to ensure that such resources as are 
available are utilised to the best possible advantage. If the Council 
is established, the provincial and central Governments might, at a 
later stage, when the form of the new constitution is settled, explore 
the possibility of concentrating their efforts in a Bureau attached to 
the Council. ··]~von if no such step is taken, the Council might be 
able to advise regarding the collection of statistics. If a Statistics 
Act were par;sed, as we have proposed, the Council should be in a posi
tion to t:~erutinise proposab for the grant ol' mandates to investigat
ing oflicers for the collection of Rtatistict:~, ancl it might also be able to 
make suggestions regarding the form in which statistics might be 
collected. 

Provincialised Legislation and the Council. 
Hitherto we have been discus::;ing the Council with central 

legislation in view. If, however, labour logi:;lation is to be decentral
ised to any extent, the need of some eo-onlinating body ·will be 
imperative. The withdrawal of ihe 11nifying force exercised by the 
Central Legislature and exeeutive would give much greater urgency 
and importance to any machinery that; ean do Romcthing towards secur
ing the same end. Indeed, the forma.tion of n Council such as we have 
proposed seems to us the only feasible way, under a system of pro
vincial legislation, of conserving that unity oE purpose and method 
which is vital to progress. The main question whicb would arise in 
that event would be whether the Council should not be given some 
direct authority. When the constitution of the International Labour 
OrganiRation was being framed, it was proposed by the representatives 
of France and Italy that the Conventions of the Conference should be 
binding upon the members, i.e., their ratification would be obligatory, 
whether the national legislatures approved them or not. 'l'his idea 
was rejected as premature. The Commission on International Labour 
Legislation observed: "If mi attempt were made at this stage to 
deprive States of a large measure of their sovereignty in regard to labour 
legislation, the result would be that a considerable number of States 
would either refuse to accept the present Convention altog~ther, or, 
if they accepted it, would subsequently denounce it, anJ might even 
prefer to resign their membership of the League of Nations rather than 
jeopardise their nation.al economic position by being obliged to carry 
out the decisions of the International Labour Conference." In the case 
we are considering, these objections do not apply, as it would be virtu
ally the existing powers of the centre and not of the provinces which 
would be transferred to the Council, and there would be no question of 
placing the national economic position under the control of other powers . 

• 
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But there are other difficulties in the way of giving the decisions of the 
Council mandatory power.· In the first place, the creation of a body 
with such authority would make it, in effect, the legislating authority, 
a.nd legislation would virtually cease to be provincial. Instead of 
being provincialised, legislation would have been taken away from 
one form of Central Legislature and entrusted to another. Nor would 
the change be for the better, for the new body would be less represent
ative of the community as a whole than the old one, it would be less 
able to assume responsibility for the administration of its own decrees, 
and it could not be given the power of taxing public funds, so that 
decisions that involve charges on these funds (and some charge is in
separable from most labour laws) could hardly be mandatory. If 
it is possible to keep legislation central, we consider the authority 
finally responsiBle for legislation must be the Central Legislature. 

Functions of the Council. 
If, the.refore, authority to legislate in labour matters were with~ 

drawn from the centre in whole or in part, the Council's functions in 
respect of such legislation could hardly exceed the preparation of legislative 
proposals for the provincial legislatures and the exercise of such autho
rity as may be delegated to them by legislative enactments. Legislative 
proposals would be prepared either on the initiative of the Council or 
on references to them by provincial Governments or Legislatures, and 
they could be prepared for provincial or general application as the case 
required. If, in respect of any proposal for the adoption of general 
legislation, a resolution had the support of not less than two-thirds of 
the Government representatives, it might be made obligatory for pro
vincial Governments within a specified time to submit the proposals to 
their respective legislatures for a decision as to their adoption or rejec· 
tion. We do not advise going further than this. The Council would 
thus be able to overcome the initial difficulties in the way of translating 
its desires into action and its composition and outlook would, we hope, 
make it a powerful influence on public opinion ; but the final voice 
would rest with the members of the legislatures. We would emphasise 
our view that, whether the Council is dealing with central or provincial 
legislation, the assistance which it can render the Governments and the 
community will depend, not on the results of votes but on the actual 
disqussion and on the extent to which members starting with different 
outlooks can reach common conclusions. 'While voting may be neces
sary on a number of occasions, the aim should be to avoid divisions 
as far as possible. As a minor discouragement to endeavours on the 
part of employers' or workers' representatives to vote down their 
opponents with the aid of the other votes, we suggest that votes should 
be recorded separately in three groups, one including employers' 
representatives, one workers' representatives and one the remaining 
members. · 

Administration and Finance. 
The Council will probably find it necessary to set up a small 

committee for the administration of matters of importance re]ating tQ 
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its work while it is not in session. A committee, incluJing tlw President 
for the year and two or three other membm.~, could meet two or three 
times during the year, if necessary, and would also be available for con
sultation by correspondence. The main responsibility for the heavy 
task of preparing the material for each session must re.-;t on the chief 
executive officer and his staff ; but the general supervision of an execu
tive committee would be valmJ,ble in securing that the material is pre
pared in a form acceptable to the Conference, in controlling expen
cl.iture and in makjng arrangements for the sessions. If the futtue con
stitution of India makes it at all possible, it would be most rlesirable 
that the expenses of the Council should come from central revenues. 
Otherwise, they must he met by provincial contributions. In the 
former c:.tse, the Central Government and Legislature should control the 
budget. In the latter case it will probably be necessary to arrange· 
for fixed allotments, e.g., for five years, and this might be settled by 
representative::> of the provincial Governments, after consultation witm 
tho Executive Committee or the Council. But the same problem may 
a1ise in connecl;ion with other co-ordinating authorities, and some other 
solution may be found more suitable. \Ve do not propose to discuss the 
procedure of the Council in detail ; this must, to 1>ome extent, be guided 
by its evolution and we suggest that it might be left, in part, for regula
tion by the Council itself. But we invite attention to a study of the 
metlwds adopted by the Intemational Labour Conference as giving 
useful suggestions . for the procedure in the early years. A Council 
constituted as we have suggested would naturally be brought into close 
contact with the International I~abour Organisation. It would obviously 
be well qualified to advise on the Draft Conventions and Recommendations 
adopted by the International Labour Conference. There should be little 
&ifficulty in establishing a convention whereby the C(mtral I"egislatur~ 
referred the decisions of this Conference to the Council which in turn 
would forward its conclusions to the Legislature. 

Competition of Indian States. 
We have referred to the increasing economic unity of India and 

the need for co.ordination in labour matters. Our enquiry, however, 
has related only to a part of India, for the Indian States lie outside our 
scope. But their presence cannot be ignored in considering the problems 
of British India, for they share increasingly its economic un.ity and its 
industrial development and are bound to exercise an important influence 
on its political development. They lie in some cases close to industrial 
centres in Indian provinces; hut the laws and regulations which protect 
labour in those centres do not extend across the boundaries of the.States. 
A number of States have copied various Acts of the Indian legislature ;. 
but, except in rare cases, their labour laws are substantially behind those
ef Briti~?h India. Industrialists not unnaturally feel the danger involved 
in making advances in British Indian legislation while their rivals within 
the boundaries of the States remain unaffected by these advances. There 
is already, in fact, on a small scale, the problem which would face all 
India if central labour legislation disappeared. In making our proposals .. 
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we have had to recognise that it would be a poor service to labour and the 
country so to raise standards in one part of India as to drive industry 
irtto another part where standards are lower. 

Effects o! Competition. 
So far as we have been able to judge, existing legislation has 

had remarkably little effect in this direction. This is partly due to 
geographical and climatic features. It is olwious that the location of 
mining industries and those connected with them and of plantations 
is determined largely by natural forces. In the case of the railways, 
the problem does not arise, and a large number of other industries have 
their choice of location restricted by f~:wtors which lie outside their 
control. While some of these industries exist both in British India and 
in Indian States, there is no evidence of any handicap arising from 
differences in labour laws. It is in respect of some of the factory industries 
that the choice of location is widest. But even here it is difficult to find 
evidence of any loss sustained by industrialists in British India on account 
ef legislative differences, or any tendency to move to Indian States, 
at any rate so far as large factories are concerned. In certain centres 
of British India wh_ich lie in close proximity to Indian States, there have 
recently been important developments of industry whieh, if industrialists 
had felt unduly hampered by labour laws, could haye taken place aeross 
the border. It is wortl1 repeating in this connection that good conditions 
of labour need not hamper industrial development. The big improve~ 
ment effected in British India since the war is, in our view, partly respon~ 
sible for the disappearance of the scarcity of lr~bour w l1ich handicapped the' 
factory industries in previous decades. Plentiful and efficient labour will 
gravitate to ])laces where it receives fair trel'Jment, and numy measure~ 
for the impTOvement of conditions are directly profita-ble to the employer. 
In respect of small factories, there would seem to have been in one or two 
limited localities a tendency to develop industry in States to avoid the 
regulations of British India. For example, in the Punjab there is said to 
be a tendency to move cotton ginning hctories to Indian Stat-es to avoid 
restrictions on hours of work i:md chi1d labom. In Ra)l1uhma the same 
industry is said to be developing in the States at the expense of Ajmer
Merwara, a very small province surrounded by States. 'Ne do not con
sider that our recommendations will have any general tendeney to give 
an advantage to Indian States at the expense of British India. They are 
intendea rather to lead to a steady and stable dev-elopment of industry 
within British India.. ·we must recognise, however, that there are 
danger points, particularly in respect of very small establishments. The 
bringing lmder regulation of those workshops which do not employ power 
is a case in point. Some of the industries which will be affected by the· 
adoption of our recommendations are not likely to develop in Indian 
States ; but there seem to us to be distinct dangers tlw,t, in respect of 
others, persons will seek to exploit, beyond the bounds of British India~ 
the labour of young children, and that owners working within British India 
with children of reasonable age may find themselves handicapped in 
consequence. 
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Need for Co-operation. 

So far as cases of this kind are concerned, we would observe that 
the need of regulation n,ppean; to us to be so impemtive as to justify tile 
risk involved. Looking n,t the matter from the wider point of view, we do 
not believe that it is to the ultimate advantage of any part of India to 
permit the working of young children, or any inhumane conditions, and we 
~tuggest that, where rl<mger of the kind we have mentioned appeitrS to be 
real, nn effort should be made to obtain the active co-opera,tion of adjo.ining 
States. If: the eon~idcra.tion::; which we have endeavoured to set out 
commend themselves to the people of British India, they should not fail 
tCl evoke a. response from the HulerH of the Sta.tcs. At the same .time 
efforts at. local co-operation will not secure a.ny lasting solution of the 
difficulty. In (liscussing the merits of cqntral and provincial legislation, 
we limited our view to the provinces. Bnt we must point out that even 
tl1e closest eo-operation between provinces is insnflieient. So long as 
there exist 8ide by Bide areas in whieh legislation is comparatively 
backward, there will he a. lmnJicap to progress in the rest of India. 
There are, therefore, good grounds for making labour legislation both 
a federal and a provincial 8nbject. If this were done, it would he 
essential in the application of legiHlation in the States to secure the observ
ance of the principle of gradualnN;s, to which we have referred else
where. Any attempt to secure uniformity by a rapid process of levelling 
up might prove a serious bar to lasting progress. But if there is reasonable 
secUI'ity against snch a danger, fclkrallegislation offers a more complete 
solution of tho problern than can be obtained otherwise; and we lll'ge that 
this possibility should be carefully considered. If it does not prove 
practicable at present, efforts Hhould he directed towards secUI'ing that, as 
early as possible, the whole of India participates in rnaking progress in 
1aboUI' matters. The end should be to reach a stage when, in respect of 
the leading labour laws, recognised mi.nimurn standftrds are applicable 
throughout the whole of India. 

The States and the Industrial Council. 

In our discussion of the Industrial Council, whose establishment 
we recommend, we limited our view to British India. But we believe 
that, for those States in which there is appreciable industrial development 
and which desire to co-operate, the Council would offer a suitable channel 
for co-operation. It could be enlarged and adjusted to admit of their 
representatives. It will be necessary to recognise that the difference of 
liltandards between British India and Indian States will for some time pre
clude uniformity in new laws, and it. might be necessary for the Council 
to consider separately propm;als for British India and for Indian States and 
to leave the final voting on such proposals only to representatives of that 
division to which the p1·oposals are intended to apply. We feel sure that 
any States which are willing to co-operate will he equally ready to agree 
that the conclusions of the Council on legislation should automatically 
receive early consideration at the hands of the competent authority within 
the State .. 
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MINUTE BY sm VICTOR SASSOON. 

Preliminary. 

Before dealing with the actual subjects on which my views 
diverge from those of my colleagues, I feel that a word of explanation 
is necessary in order that my personal position may be made quite clear. 
Basically there is very little difference of opinion between us. I desire 
to see the standard of living not only of the industrial but also of the 
general population in India raised far above the present unsatisfactory 
level : I desire to soc hours of work reduced and those hours occupied 
more efficiently and intensively : I desire to see a material improve
ment in health conditions, whether in the factory or in the home. 
It can fairly be said, therefore, that the divergence of our views does 
not lie so much in tjho objects to be attained aH in the methods by which 
they should be achieved and the speed with which these goals should be 
reached. My Buropmtn colleagues aro naturally influenced by what 
has t,akon place in Jjhe Wost and have endeavonrcd to adopt a procedure 
tending toward Western idealH : on the other hand my India,n colleagues, 
perhaps not unnaturally, consider that; if the maehinery of the ·w e!t 
is introduced in the Bast, the com;eq uences will be the same in 
both Hemispheres. In my opinion the long period of experiment and 
development out of which t,he prnHent, induHtriu.l Rystem in the Western 
Hemisphere has gradually evolved 1w:-J received insuffieient emphasil!l. 
1£ducation both of capital and labour and of public oeinion is a 
slow and grachml process; and the aHsnmption that remedies which are 
the result of a long evolutionary period in the West can be fitted 
ready-made to India iH not justifiable. 

Further my colleague~ in their deHirc f01: statutory reforms 
have not iu my opinion sufficiently strnc;sed t;he uc;oful part played in 
this eountry by the voluntary nfiorts of employers iu the past : they 
have only resorted to thn eneouragement of such endtmvours in 
the future: where stat,utory reeommnndations appeal' impossiblo of 
aehievement. I on my side eonsidcr that attempts to deal with these 
economic subjects Rhonld be carried out voluntarily afl far as possible, 
and that Rt:ttutory aid should only he invoked where it is absolutely 
necessary. India is essentially a poor country and any attempt to bring 
her labour legislation up to the sam~' level as in Western countriel!l, 
in effeet as well as in intention, can only be aehieved by the institution 
of a large and expensive machinery for inspection which will absorb 
more revenue than she will be able to afford for many years to come. 
That such an· inspectorate will be necessary if the suggestions of the 
Commission are carried out is admitted on pages 213-14 :--

" We here refer to IIt«Lcers such as the slow growt.h of the spirit of compliance 
with the industrial law among the smaller and less well organised employers, 
the ignorance and illiteracy of the workers, the possibility of collusion and the 
large areas to be covered in the case of scattered industries-all of which tend to 
make a high annual percentage of inspection essential if enforcement is to b& 
effective ". 

The steady growth, side by side, of Indian industry and rural 
population raises a question which merits some attention : there is an 
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«nco1lated but nevertheless considerable volume of evidence which 
tends to show that the press of population on the land is continually 
increasing. In my view every facility should be given to enable the 
&urplus population to- migrate with ease and settle down in the districts 
where labom is-Teoruired for industrial purposes. 

There is a school of thought among employers which views 
with sympathy the improvement of labom conditions to whatever 
point is considered desintble by those interested in labour refmm, 
provided that the extra cost can he covered by the institution of bounties 
or an increase in protective duties. I am not in agreement with the 
above view in principle. I appreciate that the increasing pressure on 
land makes it not onlv desirable but nrcessa.ry that industrv in India 
should become suflici~ntly prosperous to absorb the growing percent
age of those horn on the land whom the land cannot support ; even 
the most ardent champion of rural industries must uphold any measure.a 
of protection necessary to placE Indian industry in a position to compete 
successfully with foreign competition and maintain a steady develop
ment: nor can anyone cavil at a policy whereby the standard of living 
of the industrial worker is kept at a higher level than in agricultural 
districts. But any policy which rsjses the cost of the article to the 
consumer in order that the industrial worker may achieve a sta.ndard 
of living disproportionately greater than that of his agricultural brother, 
is justifiably open to criticism since it would involve t"?-e taxation of 
approximately 340 million people for the benefit of ahont two million 
industrial workers. 

Some of the recommendations in the Report with which I a.m in 
sympathy are put forward in rather stronger terms than I can subscribe 
to; nor must I be held to have accepted without reservation all the 
arguments developed in t,he Report in favour of recommendations 
with which I am in agreement. It will be noticed that in Chapter XX 
my colleagues recommend that access should be available to the workers' 
lines in the plantations of Assam and that Government should take the 
necessary action to achieve this end: while I agree in principle that 
such access should be established, this matter has been and is receiving 
the attention of tho Assam Government. I can visualise possible 
difficulties to Government in times of political turmoil if such access is 
-.mcontrolled in distant rural areas and would prefer to leave the question 
to the sympathetic consideration of the Government concerned rather 
than make a strong and definite recommendation. 

It will further he noticed that the whole Report is studded 
with aspirations to the effect that the recommendations will benefit 
the employer as well as labour. In my opinion only an undue feeling of 
optimism on the part of my colleagues can justify this view in 
every case : I am by no means so certain that industry generally 
will share it. No attempt has been made nor would it be possible to give 
a.n estimate of what would be the cost of the various recommendations 
which my colleagues desire to lay on industry and the community at 
:t.uge, but that this cost would be no small item there can be no question. 
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Nor am I convinced that the end we alllwve in view may not 
be achieved by methods other than thoRO used in the WoRt. A study 
of the Guild SyRtem in Ahmedabnd wili Rhow how, with no legislative 
provisions but purely by the harnessing of social forces, the most 
stringent restrictive regulations were evolved in the past ; and there 
may yet be other methods which have not even been thmlght of by thi~ 
Commission. 

The ground we have had to cover has been vast, the time re
stricted, the facts available exiguous anu ROmetimes inconclusive, if not 
positively inaccurate. .Further detailed enquiries would absorb more 
time and entail greater delay ; hut it is Fmrely better to proceed cau
tiously at the beginning than to bnilrl on inseeurc foundations and subse
quently patcJ1 up mistakes that may have been made. 

I should like this H.eport of ours to he used as a geneml starting 
point to he followed hy n ser.ies of ad hoc enquiries ou the widely differ
ing subjects with which we have dealt, such engni1·ie~ toLe instituted after 
more facts and accurate data have been collected. In the meantime, 
except wl1ere our recommendations are based on fully established facts,. 
statutory measures should he carried out on the most general lines. 

Hours in Factories. 

The majority of my colleagues have agreed that a reduction of 
hours from 60 t0 G4 is practicable and dcsimblc throughout the country,1 

and admit that sueh a reduction would prim::trily affect the cotton industry, 
since this is by far the most important of the industries which still work 
most of their operatives for 60 hours a weck2• 

The argument adduced is that the present ten-hour day is not 
in reality a day consisting of ten hours' concentrated work. There is, 
the Connnission maintain, a considerable amount of loitering and " In 
Bombay particularly, the visitor is struck by the large numbers of men 
who can be fonnd outside the factory building at almost any hour of 
the day " 2• 

My colleagues therefore assert that a ten-hour day should not 
be worked, :; cannot be worked, 2 and is not in fact actually worked. 2 

Their argument continues on the lines that a shorter and more disciplined 
working day is preferable to a longer day containing the unauthorised 
intervals for loitering referred to above. 

After consideration of the reduction of the working day from 12 
to 10 hours thev continue," As hours are lessened, a point must be reached 
at which, even if the industry can maintain production by employing 
shifts, the operatives cannot face a further reduction of earning capacity. 
But the evidence shows that this stage has not been reached and that, 

1 Page 44. 
2 Page 41. 
3 Page 40. 
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with a reduction of hours, it would be possible and, if there were co-oper~ 
ation between employers and employed, easy not merely to maintain 
but to increase the average production per operative employed."1 

These two sentences contain the .kernel of the argument put 
forward in the Report and it is with the three main points of this argu
ment that I now propose to deal, namely, the effect of the reduction of 
hours, the possibility of an increase in the efficiency of the worker which 
will, at any rate, largely counterbalance the restriction of hours, and the 
reduction of loitering. 

The reduction of hours by statute, unaccompanied by any 
increase in efficiency on the part of the operatives, has one of two direct 
results-a decrease in ·wages or an increase i11 cost of production. The· 
former difficulty is realised by my colleagues who say " It is also necessary 

> to bear in mind the relationship between hours of work and wages, for 
the standard of living of the factory worker is such as to make any reduc
tion in his earnings a serious matter " 2 • While I agree that his standard 
of living should at least be maintained, there is evidence to show that the 
cotton mill worker earns at least sufficient money to enable him to remit 
sums regularly to his native village. Evidence given before the Banking 
Enquiry Committee in Bombay elicitt~d the fact that indebtedness is less 
prevalent in the Konkan District than in any other district in India. 
This poverty-stricken district provides the cotton mill industry with a 
large body of workers and tl1e explanation of the freedom from debt of 
its inhabitants can only lie, in my opinion, in the remittance sent by the 
workers in the cotton mills of Bombay. 

The only practical way in which I can envisage any reduetion 
of hours in the textile industry without dislocation is an attempt to 
shorten them when the prosperity of the industry is such that a rise in 
wages is due. Such a rise in wages might, either entirely or partially, 
be replaced by shortening the hours of work. I cannot conceive tlw,t it 
will be practicable to shorten hours in the textile industry without 
increasing the rate of wages to a. corresponding degree. · 

Legislation involving a reduction of wages without the possibili
ty of a quid pro qitO in the shape of increased efficiency cannot be treated 
as a measure of practical politics at the present time. Strikes in Bombay 
have been caused i.n 53 cases out of a 100 during the last nine years by 
questions of pay, and I have no doubt in my mind that any proposal 
involving a wage-cut at the present time would probably resultin a strike 
and considerable loss both to millowners and oneratives. Where the 
ten-hour day has been shortened in textile mills th~ rate of pay for those 
working on the nine-hour day has been raised, both in the case of the time 
and piece-workers, to enable them to achieve the same earnings in spite of 
lower production ; and, though theoretically an increase in efficiency 
may be anticipated to make up for the loss of production due to reduction 
of hours, in practice this will not be achieved. 

1 Pages 43-44. 
2 Pages 40-41. 
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Let us now tlxamine the grounds on wl1ich my colleagues think 
that such an increase in efficiency is probable or even possible. The most 
striking feature of the Chapter on Hours in ·Fa.ctories is that there is a 
complete absence of statisticfl on this question. '!'here is no evidence 
adduced to show that a reduction of hours below tiO per week has ever 
rrsulted in an appreciable increase of effi.ciency on the part of the workers. 
'rhrough the good offices of the Bombay Millowners' Association I have 
been able to submit to my colleagues the results available in Bombay 
where a t1horter shift than ten hours l1as been tried. (See Appendix to 
this Note.) I do not pretend that iilw evidence is conclusive, but it is 
particularly valuable where a day shift of ten hours and a night shift 
of nine hours have beon worked: I'eHnlts are then more truly comparable 
than in a case where a mill has gone over from one system to another, 
wlwn the '' Horts" manufactured ma;y have varied and even machinery 
Jnay ha.ve been altered in the interval. 

On general grounds also, :it may be doubted whether ~my great 
measure of iHcreasod efficiency ca.n he obtained from the Indian work
men at the present time: to quote the words of my eolloagues :-

" llut. it. must be admitted tlmi. the ln<lif1n imlustrittl worker produce~ le~" per 
unit. than the worker iu any other C\)l!Iltry ch\irning to rank !I·B 11 leading industrial 
nn.tion. 'l'he causes of this low clfleierwy u,re complex. Some arc to be found in the 
climate of India and other factors; but a powerful influence is exercised everywhere 
by the low standard of living. Inofficieney is attributable to lack of both physical 
energy and mental vigour. These are to a l>ugo extent different aspects of the same 
d~efect, foi' physien.l woakncss cuts at tho n10t of ambition, initifttive and desire."l 

n.nfi on the following page of tlw S1tme Chapter:--
" It must also bo admitted that ambition is not particularly vigorous with many 

fndian workers .... ". 

I fancy that my colleague:> have fallen into a psychological error 
with regard to the question of hours of work in India. 'rhe subject is 
one of great difficulty and intricacy. The chief difficulty lies in the com" 
plications caused by the diftering climatic COllditions in this country. 
The standardisation of hours is rendered more complex by the variations 
in climate between one province and another, and even between one part 
of the year and another, in the same provinee. In other words, hours of 
work which might appear unendurable in one province might be reason
able in another, and hours of work which might be appropriate in th~ 
cold weather might be excessive in the hotweather in the same district. 

" Loitering " ie. a cha:mcterit>tic known to everyone familir~r 
with industrv in India and ·the statement t;ktt it is a form of self-defence 
against over;vor·k2 is only partially true. Nor is it entirely confined to 
the cotton industry. The represen.tn;l;ive of the Chamber of Commerce 
in the Central Provinces, the representative of the Industries 
Department of the Government of the United Provinces, phe represen
tative of the Central Provinces and Berar Mining Association, 
the Director of Industries of the Punjab Government, the Ine.pector 
of Factories in Delhi and the Chief Inspector of Factories in Madras, all 
tendered evidence showing that the Indian worker has an innate instinct 

1 Page 208. 
2 Page 41. 
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and preference for a slow speed of work. To ignore the existence of this 
characteristic, whether it be due to climatic conditions and environment 
or to other causes, is in my opinion to neglect an important factor in the 
psychology of the Indian worker. The suggestion that the insertion of 
frequent short intervals1 might reduce fatigue is one to which I can readily 
agree, provided that the tendency of the Indian operative to be " slow off 
the mark " is surmountable. 

Had my colleagues recommended that before statutory action 
an enquiry should be held in order that further evidence could be obtained 
as to the results of their recommendations, I should have been more 
sympathetic. Had they asked the cotton industry to make experi
ments in order to furnish some concrete evidence on which to base such 
recommendations, I do not doubt that they would have had the support 
of the industry. After consultation, however, with my technical staff, 
I feel that I am on sure ground in stating that, where a mill is now run on 
efficient lines, a reduction of hOurs will inevitably lead to diminished pro
duction, and at the present rate of earnings the reduction of the working 
week from 60 to 54 hours would result in an increase of 7 to 8 per cent 
in the cost of manufacture, excluding cotton. To saddle the cotton 
industry with any further burdens during a period of depression and 
exhaustion seems to me to be both unjust and unwise. 

The Tea Industry in Assam. 

The Assam tea planters occupy a peculiar position in India .. 
They have in the beginning, like almost all Indian industries, to induce 
the agriculturist to leave his home and migrate long distances in order to 
furnish themselves with a labour force sufficient for their purpose. 

There are, however, two striking differences between the tea 
trade and other industries in India. First, tea-planting is an agricultural 
and not an industrial occupation; the worker and his family live 
in the country and frequently settle on their own land. We have been 
informed that 600,000 ex-garden workers are settled on Government land 
in Assam occupying an area of 150,000 acres. Secondly, recruiting for 
the tea trade is not free as in other industries, but is hedged round with 
restrictions. In the provinces from which a greater portion of the tea. 
planter's labour is drawn he is not allowed to use propaganda in order 
to induce the worker to Inigrate to Assam; on the other hand there 
is nothing to stop the counter-propaganda in those same districts which 
is vigorously carried on by the Zamindars interested in keeping labour 
immobile and preventing Inigration. · 

The result of this position is somewhat curious. Stories of 
hardships; disease and restriction of movement which may have been 
true of Assam in the distant past still persist in the recruiting districts, 
in spite of the overwhelming evidence that such a state of affairs is now 
exceptional. The Report states, " We met no one familiar with condi· 
tiona both in Assam and in the recruiting areas who wished to discourage 

1 Page 46 
2I 
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migration. It is to be feared that some of the opponents of emigration 
into Assam were interested in preventing labour from strengthening its 
position in the recruiting areas. Having endeavoured to examine the 
question from both ends, the source of the labour and its destination, 
we are satisfied that tlie labourers generally improve their condition by 
emigration ".1 

The Commission could hardly come to any other conclusion in 
face of the evidence referred to on page 362 showing how the conditions 
in parts of Bihar and Madras, for example, from which recruits are drawn 
are not far removed from slavery. 

With regard to the health of the workers in Assam, the Report 
states that the general standard of the physique of plantation labourers 
" is certainly higher than that of the population of the recruiting areas". 2 

That there are still unhealthy gardens no one will deny. The tea industry 
has its black sheep like any other, but during the last five years serious 
efforts have been made to reduce the incidence· of malaria in the gardens 
by the Indian Tea Association which is said to comprise 90 per cent of 
the plant,ations. Where the incidence of malaria is low there is usuaUy 
no difficulty with regard to recruiting. " In one garden which we visited, 
where the incidence was very low, it had been unnecessary to do any active 
recruitment for over twenty years." 3 The Report of the Commission 
continues, " We believe that the effective control of malaria would 
bring about a radical transformation in the health conditions of the plan
tation areas. One result would be to increase the effectiveness and c-on
tentment of the existing labour force. In addition less difficulty would 
be experienced in reconciling labour recruits to the new conditions of 
life".8 

Medical opinion as to the best method of abolishing malaria has 
by no means been unanimous in the past and the persistence of this 
disease must partly be ascrib(~d to unsuccessful experimentation in this 
direction. That the planters are taking practical steps to combat malaria 
is shown by the evidence given before the Commission. Moreover the 
Indian Tea Association "has made generous grants to the Calcutta 
School of Tropical Medicines to assist its researches on malaria and book
worm and has also helped to finance the successful campaign against 
kala -azar ". 4 

The above quotations must convince even the most sceptical 
that the emigrant to Assam enjoys a change for the better. That there 
is still a shortage of labour in the tea industry is due, in my opinion, 
first to the expansion of the industry by 300 per cent during the last 
forty years, secondly to the counter-propaganda referred to above, which 
still exists in recruiting areas, and lastly to the fact that many of those 
who serve the tea industry are able to leave it for a more independeu.t 
existence. 1 • 

1 Page 362. 
2 Page 405. 
3 Page 4.06. 
<I Page 407. 
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The income of the worker on the tea gardens, as is usual in agri
cultural occupations, is derived partly f10m wages and partly from con
cessions in kind. In addition to cash earnings he receives free housing, 
free fuel, free medical attendance, loans free of interest and free gra.zing. 
Frequently, but not always, he receives an allotment of land on which 
he can work during his sp~e time. He is also generally free from. 
anxiety of unemployment in the future. The local Government state 
that "it must be remembered that in Assam the demand exceeds the· 
supply and when such a condition exists wages will be comparatively 
high". Whatever may have been the conditions in the past in this 
respect, it is admitted that since 1921-22 the consistent policy of the 
industry has been to assist the garden worker to increase his earnings.1 

In spite of the situation outlined above, my colleagues advocate 
the institution of wage regulation in the tea industry in Assam. I do not 
propose here to discuss in detail the recommendations of the Interna
tional Labour Office, which do not apply to agriculture, beyond stating 
they are subject to two basic conditions, (1) that no arrangement exists 
for the regulation of wages by collective agreement, and (2) that wages are 
exceptionally l.ow. As to whether wage regulation is desirable or practi
cable for agriculture in India I have not sufficient knowledge to give an 
opinion, but it appears to me only right and logical that, if wages are to be 
regulated in agriculture, there should be in the first place a definite ad hoc 

. enquiry on the subject ; and it is wrong and unjust in my view to treat a 
particular industry as a playground for experimental reform unless 
conditions in that industry are so shocking that their remedy brooks no 
delay. · 

Justification for the exceptional treatment of the tea industry is 
sought for by my coll~agues in the peculiar conditions existing in Assam. 
Their arguments may be summed up under three heads:-

First, the inequality of the bargaining power of the employer 
and employed as to the wage agreement. This is attributed to the 
power of the Indian Tea Association, which is said to comprise 90 per 
cent of the planters. 

Secondly, the analogy drawn from the minimum wage system 
which operates successfully in Ceylon at the present time. 

Thirdly, the suspicion still prevalent in the recruiting areas with 
regard to labour conditions in Assam which the Report maintains 
would be considerably reduced by the establishment of Minimum 
Wage Boards. 

1. As regards the first point, I would challenge any unbiassed 
observer to say that even partial equality of bargaining power is common 
in India. This inequality is a familiar feature throughout Indian industry 
and is only to be expected in a country where labour is illiterate and has 
not yet achieved the standard of organisation prevalent in the West. 
Wages all over India are noted for lack of standardisation and our expe· 
rience has shown that even factories in the same district pay different 

I Page 386. 
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rates for the same work. The tea industry is in a more fortunate position 
than most other Indian industries in that to a considerable extent there 
is "standardisation in the matter of wages, as a result of combination 
amongst employers ''.1 

2. The analogy drawn from conditions in Ceylon will not to my 
mind bear investigation. The Ceylon tea iw!bstry draw their labour from 
India, under a different Government, and the two countries have come to 
an agreement with regard to a minimum wage in order that the Govern
ment of India may b~ assured as to the conditions of her emigrants abroad. 
The conditions are totally different in Assam. This province and the 
areas from which the Assam tea industry draws its labour force are both 
under the Central Government of India, and labour should be allowed to 
flow to and from Assam in the same manner as in other provinces and in
dustries. 

3. In my view recruiting difficulties will solve themselves in the 
near future (a) by the improvement of health conditions in the unhealthy 
areas, (b) by the power to usehonest propaganda, and (c) by the impro~ 
bability that the expansion of the industry at the previous rate will con
tinue. At the present time economic conditions appear to be such as to 
make the employment of existing labour rather than the attraction of ne~ 
workers the problem of the moment. 

It is held, however, by some that the Indian Tea Association 
need not fear the institution of these Boards since under present condi
tions they will do no more than bring up the laggards of the industry to 
the general level of the majority. If this is the view of the Indian Tea 
AsF!ociation and they desire the statutory institution of these Boards so as 
to bring into line the ten per cent of the planters who are not in their 
Association, any objections I may have raised fall to the ground. I am, 
however, definitely opposed in principle to the establishment of Minimum 
Wage Boards in any industry except at the request and desire of the majo
rity of the industry even when the principle of their application has been 
adopted for all India, without a preliminary enquiry on the lines recom
mended in our Report, namely :--· 

" So far as wage rates are concerned, it is desirable to have as full information as 
possible regarding both the methods of remuneration and the actual rates, including 
the variation in the latter from centre to centre and from establishment to establish
ment. When this information is available, it should be possible to say, not merely 
whetherthefixing of minimum wages is desirable, but also whether it is practi
cable .... ".2 

In any case the type of Minimum Wage Board recommended by 
the International Labour Office, that is to say equa.l representation of em
ployers and employed with an independent chairman, could not be applied 
to Assam. Labour in Assam is completely illiterate and totally untrained 
in negotiation. The proposal of the Commil'1sion to substitute intelligent 
and sympathetitl outsiders to take the place of the labour representatives 
nullifies the system visualised by the International Labour Office whereby 
the bargaining parties in a trade settle their own affairs under an indepen-

1 Page 385. 
2 Page 213. 
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dent chairman. The intervention of any foreign element immediately 
alters the whole complexion of such Boards. 

If the Assam tea industry could have been cl\tssed as a" sweat· 
ed., industry, this exceptional treatment might have been justifiable: 
but as facts are it seems to me that the proposed imposition of Minimum 
Wage Boards would be an act of injustice to a trade in which the worker, 
according to the local Government, " can already earn enough to keep 
him in health and reasonable comfort." 

Conclusion. 
The differences between my colleagues and myself on the P.oints 

under review do not in any way mitigate my respect for their opinions or 
their judgment. Any discussion of economic problems in India leaves 
room for a greater divergence of views than would be the case under 
similar circumstances in Europe; for in India we have been confronted 
with problems the intricacy of which has been greatly augmented by lack 
of those well-formed and tabulated statistics regarding industry which 
are usually available for Commissions reviewing economic and industrial 
problems. We have undoubtedly been hampered by the unreliability 
and, indeed, in some cases the complete absence of data : in their place we 
have found a mass of conflicting opinion. In such circumstances it is not 
surprising to find that there are some serious cleavages of opinion between 
us ; such dissensions are regrettable but inevitable. 

VICTOR SASSOON. 

APPENDIX. 

Oopy of letter dated the 21st February 1931, from T. Maloney, Esq., Secretary, The 
JJfillowners' Association, Bombay, to Sir Victor Bassoon, Bart. 

I have had enquiries made as to the experience of Bombay Mills which have worked 
shifts of less than 10 hours during the last few years. To facilitate comparison, I have 
taken the production for 10 hours as 100 in each case and worked out the corresponding 
production rate for the shorter shift. 

1. The Toyo Podar Mills.-This Mill has been running for some months on a day 
shift of 10 hours and a night shift of 9 hours, and they considerthat they had obtained 
steady working in December last. A comparison for the months of Deoember(January 
works out as follows :-

Spinning.-Day shift 10 hours' production 100 
Night shift 9 hours' production should be 90 
Actual production for 9 hours 86 · 42 
lfeaving.-Day shift 10 hours' production 100 
Night shift 9 hours' production should be 90 
Actual production for 9 hours' night shift 89·5 

The Toyo Podar Mills make no comments as to the reason for the falling off in the 
spinning production during the 9-hour shift. 

2. Manchester JJfill.-(December-January). 
10 hours' day shift; 9 hours' night shift. 

Spinning.-Average production in 10 hours 100 
Production in 9 hours should be • • 90 
Actua,l production in 9 hours 
Weam:ng.-Average production in 10 hours 
Production in 9 hours should be 
Actual production in 9 hours 

92·9 
100 
90 

82·7 
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Cornmenta.-ln this Mill the Spinning Department ~ad bee~ runl!ing double sh~A 
six weeks longer than the Weaving Department. Thehtgh effi01encym the 9-hour shift 
in the Spinning Department is accounted for by the cooler working conditions during 
the night shift, and the less frequent absences from work during ~he night hours. Whether 
the Mills will continue to obtain the same results in Spinm.ng throughout the year 
they cannot say; but they feel confident in asserting that they will ~ontinue to obt~in 
a production in 9-hour day shift proportionate to the 10-hour day sh1ft. The Weavmg 
D.gures are not so satisfactory so far, but this may be due to the night shift of 9 hours 
having been only recently introduced. The most recent returns from this mill show a 
nearer approach to the day shift rate of production than those quoted above. 

3. 'l'ke Apollo Mills.-(December-January). 
10-hour day shift; 9-hour night shift. 

8pinning.-Average production in 10 hours 100 
Production on 9-hour shift should be 90 
Actual production on 9-hour shift 92 · 3 
Weaving.-Average production on 10-hour shift 100 
Production on 9-hour shift should be 90 
Actual production on 9-holl}.' shift 90 · 7 

Oomments.-In this Mill the Weavin<> Department has been running 9-hour shift for 
a longer time than the Spinning Departm~nt. The Mill Authorities make similar com
ments as in the case of the Manchester Mills. 

4. The Bombay Dyeing and Manufacturing Company, Limited.-This Mill worked two 
shifts of 8 hours for nearly three years, 1921-23. The shifts were from 5 A.M. to 2 P.M. 
with one hour interval, and 2-15 P.M. to 11-15 P.M. with a similar one hour interval. The 
Mill reverted to a single shift of 10 hours after 1923. 

Bpinning.-Average production per 10 hours 1923-25 
Production 1921-23 on S·hour shift should be 
Actual production 1921-23 on 8-hour day shift 
Weaving.-Average product,ion per 10-hour shift 1923-25 
Production 1921-23 on 8-hour day shift should be 
Actual production l92l-2:l on 8-hour day shift 

100 
80 
76 

100 
80 

75·4 
Oomment8.-The Agents attribute the very poor D.gures of production in both Spinning 

and Weaving on 8-hour shifts in 1921-23 as being due m:some part to labour shortage and 
general labour inefficiency during the bo()m period when the 8-hour shift system was being 
worked. They also state that there were excessive machinery breakages while the two
shift system was in vogue. 

OBSERVATIONS OF THE MAJORITY OF THE COMMISSION ON SIR 
VICTOR SASSOON'S MINUTE. 

Our colleague, Sir Victor Sassoon, has appended a minute 
of dissent containing a number of general observations and a more 
detailed discussion of two important questions on which he definitely 
differs from us. As he observes, "Basically there is very little difference 
of opinion between us ", and in fact with his practical experience he 
has made a valuable contribution: to the Report. 

In respect of the application of Western methods to India, 
we are fully conscious of " the long period of experiment and develop
ment out of which the present industrial system in the Western Hemi
sphere has been gradually evolved". If wehave not stressed this, it 
is partly because our recommendations find their justification in Indian 
needs and are very far from an attempt to copy the methods of the West 
as they stand. Those who are familiar only with the West are more 
likely to be struck by the divergence of many of our recommendations 
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from Western ideals than with their similarity. At the same time, 
while we have stressed in places the importance of the principle of gradual· 
ness, we see no reason why India should not utilise the results of expe
rience elsewhere instead of repeating all the experiments herself. 

We must definitely contest the statements in the sentence 
"Further my colleagues in their desire for statutory reforms have not 
in my opinion sufficiently stressed the useful part played in this country 
by the voluntary efforts of employers in the past : they have only resorted 
to the encouragement of such endeavours in the future where statutory 
recommendations appear impossible of achievement". The latter as
sertion is inaccurate; there are a number of recommendations addressed 
to employers for action which could be secured by compulsion. As 
regards the view expressed in the former part of the sentence, the report 
shows in many places the extent to which we have been assisted by the 
experiments of the more liberal employers, and, as we have stated, 
" many of our recommendations are no more than the advocacy on a 
general scale of those ideas of individual employers which have proved 
successful in application ". We have recommended legislation only 
where, in our view, a necessary. reform could not be generally secured 
by other means ; and we would acknowledge again the inspiration we 
have received from " the voluntary efforts of employers in the past". 
What our colleague describes as "aspirationR to the effect that the 
recommendations will benefit the employer as well as labour " spring 
from our deep conviction of the truth of what we say, and from our 
trust that, in addressing so many of our recomm"'ndations to employers 
alone, we are acting in the manner best calculated to secure thei1· adop
tion. 

Our colleague also points out that "India is essentially a poor 
country, and any attempt to bring her labour legislation up to the same 
level as in Western countries, in effect as well as in intention, can only 
be achieved by the institution of a large and expensive machinery for 
inspection ". A careful reading of our Report will show that we have 
made no legislative recommendations without giving considerable 
thought to the question of administration and enforcement. Indeed, 
many of our recommendations have been conditioned by the very matter 
stressed by our colleague. By leaving untouched fields which could only 
be covered at substantial expense, by combining duties and by 11tilising 
existing officers to better advantage, our recommendations throughout 
endeavour to keep administrative costs as low as possible. The quota
tion which he gives as proving that we admit that " a large and expensive 
machinery for inspection " will be necessary if our suggestions are carried 
out is taken out of a passage where, so far from suggesting such machinery, 
we are emphasising the importance of considering the cost of enforce
ment before attempting to regulate wages in " sweated " industries. 

On the suggestion that our Report should be followed by a 
" series of ad hoc enquiries ", we would observe that it has been our 
policy throughout to make a thorough examination of the different 
matters with which we had to deal and, wherever possible, to make 
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definite recommendations. We have so acted because we conceived this 
to be the purpose for which we were appointed and out of a desire to 
avoid unnecessary public expenditure. 

On the question of hours in factories, Sir Victor Bassoon mis~ 
conceives our argument. He deals throughout with the effect of a. 
reduction of hours on the industry, but in the sentences he cites as the 
" kernel " of our argument we are dealing with the effect on the opera
tive ; on the other hand he makes no reference to the passage which 
immediately follows, which is related to the question he discusses. So 
far as the operative is concerned, the kernel of our argument is in the 
statement that " a reasonable amount of spare time away from the fac
tory is indispensable for the building up o£ citizenship, £or the develop
ment of life, as opposed to mere existence, and for the maintenance 
of physical efficiency". On this vital question our colleague offers no 
observations. 

So far as the effect of a reduction on the cotton mill industry 
is concerned, Sir Victor Bassoon's argument appears to be directed 
against the contention that, if hours are reduced with the existing methods 
of work, the operative will give the same output. We have nowhere 
put forward such a contention, nor is it part of our argument. While 
we believe that, when a shorter day has been in operation for some time, 
there should be a higher production per hour in many mills and there 
might be a higher total production in some, the increase that the industry 
may expect in this direction is probably small compared to that which 
might be secured by resorting to shifts and by altering the methods of work 
within the mills. The evidence our colleague adduces, which he himself 
admits is not conclusive even on the point which he is endeavouring 
to establish, has no bearing on the possibility of demanding higher stand
ards of working, and, although it cites recent examples of shift working, 
it makes no reference to their financial effects. The conclusion which he 
reaches is expressed in the words " I feel that. I am on sure ground in 
stating that, where a mill is now run on efficient lines, a reduction of 
hours will inevitably lead to diminished production". This statement 
appears to us to beg the whole question for two reasons. In the first 
place, a mill cannot be regarded as run on efficient lines unless a reason
able standard of efficiency is demanded not merely from the management 
but al!;lp from the operatives, and we doubt if Sir Victor Bassoon, who has 
himself been a pioneer of efficiency methods, would contend that this 
is true of any large number of mills. But apart from this, the statement 
appears to confuse a reduction of hours for tlte operative with a reduction 
of hours for the'industry. It is only the former that we have advocated ; 
and in the very instances which our colleague cites, the mills, although 
they shortened the hours for the operatives on one or both shifts, secured a 
substantial increase in the total working hours. 

Our colleague, in suggesting that we have fallen into a psychologi
cal error, states that" the chief difficulty lies in the complications caused 
by tli.e differing climatic conditions in this country " and suggests that 

· " hours of work which might appear unendurable in one province might be 
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reasonable in another, and hours .of work which might be appropriate 
in the cold weather might be excessive in the hot weather in the same 
district ". The fact is that the arrangement of hours throughout the 
co'tton mill in,dustry is remarkably uniform and shows no consciousness 
of the alleged difficulties. In Bombay, Ahmedabad, Calcutta, Cawnpore, 
Delhi, Madras and, indeed, throughout India, nearly all the mills worl} 
a 10 hour day in the hot and the cold weather alike. 

Sir Victor Sassoon observes " The only practical way in which I 
can envisage any reduction of hours in the textile industry without dislo-· 
cation is an attempt to shorten them when the prosperity l'lf the industry 
is such that a rise in wages is due ". A reduction of hours at any tim:e 
may involve some temporary dislocation ; but we can not subscribe to the 
view that the reduction should be postponed to such an indefinite future. 
Reform is likely to be more difficult when the demand for production is 
keenest, and in some respects, the present time, as we have already shown, 
is particularly suitable for making a change. 

Sir Victor Sassoon has dealt at some length with our conclusions 
regarding the application of wage-fixing machinery to the tea plantations 
in Assam. He makes distinctions between agriculture and industry and 
advances different points of view which we cannot accept. In his opinion 
wage-fixing machinery should not be set up in Assam until it is first proved 
that conditions in the plantations " are so shocking that their remedy 
brooks no delay " or until action is taken on the lines recommended 
in the Report with reference to Indian industries generally. Having 
already dealt so fully with the special considerations that have led us to 
the conclusion that wage-fixing machinery, if practicable, is desirable 
in the case of the Assam plantations, we do not feel called upon to cover 
the ground again. 

We would point out, however, that, in his survey of the condi
tions, our colleague has not given due weight to the differences between 
Assam plantations and other industries, which we regard as of material 
importance. He admits that recruitment for Assam is not free and that 
long distances have to be covered by the workers and their families, 
in whose recruitment large sums of money are being expended by the 
industry. But no mention is made of the fact that, under existing 
conditions, it is difficult for workers and their families to find their way 
back to their villages, shoitld they so desire, without the consent and 
assistance of their employers. Nor is aJlY reference made to the fact 
that, in the case of the great bulk of the plantations, it is difficult for any 
worker and his family to change their employment from one estate to 
another without the consent of the employer. Keeping in view, also, 
that wages are determined by the joint action of employers in a manner 
unknown in industries generally, we regret we cannot agree with our 
colleague as to the conditions and circumstances which alone would 
justify, in his opinion, the application of wage-fixing machinery in Assam. 

As regards Sir Victor Sassoon's remarks on the subject. of the 
inclusion of intelligent and sympathetic outsiders on Minimum Wage 
:Boards, we have dealt with this fully in the Renort. There we pointed out 
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that it is a generally accepted practice for " outsiders " to represent the 
illiterate workman until he has reached a more advanced stage when he 
can select his own representatives. 

MINUTE BY Mr K. AHMED, M.L.A. 
I sign this Report, not because I think that the recommendations 

are adequate and will remedy all the grievances of the industrial workers 
in India, but because I believe they are calculated in some degree to bring 
about an amelioration of the present situation. It is again in this sense 
that I subscribe to all the recommendations made by my colleagues 
Messrs. Cliff, Joshi and Diwan Chaman Lall. 

In regard to Chapter XI which deals with seamen, however, 
I must make the following recommendations :-

( 1) The evils in the present system of recruitment of seamen ha v,e 
been sufficiently stressed in the Report, so that they need not be 
recapitulated here. The complete inadequacy of the present system 
ofrecruitment, the bribery to which it gives rise and the consequent 
indebtedness, misery, and general demoralisation, call for even more 
stringent regulation than the majority of my colleagues are prepared 
to recommend. I therefore suggest that future recruitment should 
be effected only through free Employment Bureaux set up by the 
Government in the more important recruiting ports. 

(2) I cannot agree to the interpretation of our terms of reference 
which takes away from our purview conditions of seaman on ships 
registered outside India. If the foreign shipping companies have any 
branch offices in India, and the Articles of Agreement are signed either 
in these branch offices or in the Employment Bureaux, the estab
lishment of which I have recommended, then I consider that it will 
be perfectly within the jurisdiction o£ the Government of India to 
regulate the condition under which such foreign companies engage 
Indian seamen. My second recommendation, therefore, is that the 
officer-in-charge of the Government Employment Bureaux should 
draw up model Articles of Agreement detailing hours of work, and 
living conditions on board, and that these Articles signed by the 
representatives of the shipping Companies and by the seamen on 
Indian soil; Indian courts should have jurisdiction in the matter 
of enforcing these agreements. In addition the working hours 
on board ships must be curtailed as otherwise it will lead to the 
physical deterioration of Indian seamen. Provision must also 
be made in the Articles of Agreement fm: proper accommodation 
of the seamen on all ships and steamers, for the supply of free cook
ing pots, eating utensils, beds, pillows, blankets, soap and towels 
and proper mess-room accommodation. 

(3) I am satisfied that the great disparity between the wages 
paid to Indian seamen and to the seamen of other nationalities 
is not economically or ethically justifiable. I am prepared to concede 
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that there may be a certain difference in the quality of the work 
of these two classes of seamen, but this is largely accounted for by 
the difference in wages and general amenities offered to them. I 
therefore urge that speedy efforts should be made to bridge the 
difference between the two scales of wages, and that this should be 
done by gradual increases in the rates now payable to Indian 
seamen. 

Special Questions Relating to Workers in Inland Navigation. 

In inland navigation there are about 40,000 men employed 
in Bengal, Bihar and Orissa, Assam, Burma and other places. There is 
a great deal of unemployment among them, and any number of men 
can be recruited at any time without any difficulty. They are recruited 
by the sentngs and " drivers ", and there exists a great many abuses in the 
method of recruitment. The serangs and maistries who recruit them 
not only give them bad food, but k~ep to themselves a part of their wages. 
They do not get a living wage the year round. They have absolutely 
no direct connection or relationship with the employers and they always 
remain dependent on the serangs who treat them as chattels. There are 
no fixed times of work, but generally they have to remain on board. 
In the ferry services the crews have to be on duty from 6 o'clock in the 
morning to 8-30 in the evening while the steamers are being plied from 
station to station. In addition they have to be on board the steamer 
an hour before 6 o'clock and simila;ly an hour longer after the steamers 
stop plying at 8-30 P.M. (vide also the evidence of Sir Charles Stuart
Williams, Chairman of the Calcutta Port Trust). I hope, under the cir
cumstances, that the Port Commissioners at the ports of India and Burma 
will take sufficient steps to ameliorate the conditions of this class of seamen 
and remove the grievances setforth above. 

As it was considered by the Chairman that the conditions of the 
crews of the military and marine launches in the Royal Indian Marine 
at Calcutta are beyond the scope of the enquiry, I recommend that the 
Government should investigate the conditions of life and work of the 
crews of these launches bot.h at Calcutta and Bombay. It appears 
that they have been serving continuously for the last 25-30-35 years 
and yet they do not get any pension, gratuity, leave, uniforms, or other 
benefits corresponding to those granted to the Port Commissioners' 
men and to those of the Bengal Government doing similar work. 

I do not agree with the observation made in Chapter XVI at 
pages 299-301 with regard to the applicability of the Workmen's 
Compensation Act for injury and loss of life to Indian seamen engaged on 
ships registered outside India, nor do I agree that the principle of In
ternational Law can debar claims for such damages in any court in India 
by the seamen's relatives or dependants, since the seamen are recruited 
on Indian soil under the supervision of the shipping master appointed 
by the Governmept of India. I have recommended that seamen's 
Article of Agreement in all oases should be signed on in the Employ
ment Bureaux at the shipping office and not on board the ship, and 

• 
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I would also insist that the printed forms of agreement supplied by the 
shipping office should include a clause entitling a seaman to enforce 
his claim for compensation in any court in India in the same manner as 
other claims such as a claim for arrears of salary, etc. 

K. AHMED • 
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SUMMARY OF RECOMMENDATIONS. 

This summary was prepared by the Secretaries afte-r the Oornmission had du. 
perse4. FM autkMitative statements of the recommendations reference should be m~ 
to the text of the RepO'Tt. 

CHAPTER II.-MIGRA.TION AND THE FACTORY WORKED, 

I. In present circumstances, the aim should be to maintain the fao
tory worker's link with the village and, as far as possible, to regularise 

PAGES. 

it 20 
CHAPTER III.-THE EMPLOYMENT OF THE FACTORY WORKER. 

2. (a} ,Jobbers should be excluded from the engagement and dis• 
missal of labour 24 

(b) Wherever the scale of the factory permits it, a labour 
officer should be appointed directly under the General Manager. His 
main functions should be in regard to engagements, dismissals and 
discharge 24-5 

(c) Where it is not possible to employ a whole-time labour 
officer, the manager or some responsible officer should retain complete 
control of engagements and dismissals 25 

(d) Employers' associati•ms in co-operation .with trade unions 
should adopt a common policy to stamp out bribery 25 

3. Where women are engaged in substantial numbers, at least one 
educated woman should be appointed in charge of t,heir welfare and 
supervision throughout the factory. She should be remunerated on a 
salary and not a commission basis and should be responsible to the labour 
officer or, if there is no labour officer, to the manager for thE' engage-
ment and dismissal of all female staff 26 

4. Workers should be encouraged to apply for definite periods of 
leave and should go with a promis6 that on their retum at the proper 
time they will be able to resume the1r old work 26 

5. Wherever possible, au allowance should be given to the worker 
who goes on leave after approved service . . 27 

6. The education of the industrial worker should receive special 
attention, but, in preference to concentrating on the education of half
timers, employers should try to develop the education of their workers' 
children in their factory schools 28 

7. In applying compulsory education, 

(a) municipalities should )lave regard to the special claims of 
wards inhabited by mill workers ; 

(b) it is desirable that the upper age-limit should be brought up 
to at least 12 yea.rs ; and 

(c) employers might assist by lending buildings, by equipping 
schools and in other ways 29 

8. The textile industries should endeavour to secure apprentices 
with a preliminary education · 30 

9. The Indian Jute Mills .Association should combine to maintain a 
part-time school for selected adult and adolescent workers. Wherever 
there is a concentration of industry, the possibilities of similar co-opera-
tive action deserve examination by employers 3J 

10. Where any comprehensive scheme for reducing sta.fi is contem
plated in an industry, the introduction of a joint scheme of unemploy
ment insurance/ e.g., the one outlined by the Fawcett Committee of 
1928-29, should be.oonsidered 35 
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11. Government should examine the possibilities of making prepara
tions to deal with unemployment when it arises, and of ta.l>ing action 
where it is now required, on the lines of the system devised to deal with 
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famine in rural areas 36 

CHAPTER IV.-HouRS IN FACTORIEs. 

12. The weekly limit of hours for perennial factories should be re-
duced to 54 and the daily limit to 10 44-5 

13. Factories working on continuous processes or supplying daily 
necessities may be allowed a 56 hour week, subject to an average week of 
54 hours for the operative and to conformity with the provisions in res-
pect of holidays 45 

14. The statutory intervals should ordinarily amount to not less 
than an hour in the aggregate. Employers should be at liberty to distri
bute this hour in such periods as they think best after consultation 
with the operatives and subject to the sanction of the Chief Inspector 
of Factories 46-7 

15. Spreadover 
(a) for -individual adults: should not exceed 13 hours; 
(b) for men: this need not be limited to the calendar day and 

may be subject to exemptions in the interest<s of the 
workers and acceptable to them ; 

(c) for women : no exemptions should be permissible and the 
rest period should include the hours between 10 P.l\<I. 

and 5 A.M. ; and 
(d) for children: should not exceed 7! hours and the 

rest period should include the hours from 7 P.M. to 
5-30 A.M. 47-8 

16. Local Governments should have the power to control over-
lapping shifts 51 

17. Special and continuous attention should be given by the 
Government of Bengal and its officers to the evil arising out of the 
double employment of children 52 

18. The maximum daily hours for children should be limited to 5 52 
19. Employers should arrange to give children at least one rest 

interval 53 
20. Ia) Persons between the ages of 15 and 16 years should not 

be employed as adults without a medical certificate of physical 
fitness 53 

(b) Their employment should be prohibited when women 
cannot be employed 54 

21. The minimum rate for overtime should be li times the normal 
rate where work exceeds 54 hours a week, and 1-k times the normal rate 
for work in excess of 60 hours a week 55 

22. Exemptions 

(a) should be based on more uniform standards throughout 
India; 

(b) should be for specified periods with a maximum of three 
years; 

(e) should be reduced to the smallest dimensions possible; 
and 

(d) should carry with them, wherever possible, some benefit, not 
:merely monetary, to balance the deprivation involved 55 
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23. Where weekly rest days cannot be given, two rest days should 
be required at the end of the fortnight or failing this either a continu
ous period of rest of 24 hours once a week or of 48 hours once a fort-
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night 55 
24. A week of 60 hours should be a limit to be exceeded only in 

most exceptional circumstances . . 55 
CHAPTER V. -WoRKING CoNDITIONs IN FaOToRIEs. 

25. (a) The powers conferred on inspectors by Section 10 of the 
Factories Act for the reduction of dust should be more extensively 
used 56 

(b) Rules under Section 37 of the Factories Act requiring facto-
ries to be cleaned annually should be made, where they do not exist, 
and strictly enforced in all cases . . 56 

26. Every factory should be compelled to maintain separate and 
S11fficient latrine accommodation for males and females and adequate 
staff to keep them clean . . 56 

27. (a) Employers should study methods of reducing temperature 57 

(b) Where a Chief Inspector is of opinion that (1) the cooling 
power in a factory is so deficient as to cause serious dis
comfort or danger to the health of the operatives, and (2) it 
can be appreciably increased by methods which do not 
involve unreasonable expense, 

he should be empowered to serve on the owner an order requiring the 
adoption of specified measures within a given time. An appeal to lie 
to a tribunal of three appointed by the local Government 58 

28. (a) Rigorous action should be taken against those factories 
where conditions in regard to humidification are worst 59 

(b) Attention should be given to the question whether the pro
visions of the Factories Act permit of the framing of all the rules that 
are desirable. In particular Section 9 should protect the worker from 
serious discomfort 59 

29. Advance might be made along the lines of the Safety First 
movement in all branches of industry 61 

30. The rule-making power under the Factories Act should be 
extended to cover the working of means of transport within factories 62 

31. (a) A certificate of stability should be required before work is 
begun in larger factories, with power to local Governments to demand 
such certificates from smaller factories 62 

(b) A similar procedure should be followed where important 
structural alterations are made 62 

(c) Inspectors should be empowered to secure structural tests 
and to obtain plans and information for the measurement of the safety 
of buildings 62 

32, Requirements of the Act relating to health and comfort should 
be brought to the notice of intending factory owners and authoritil~S 
should advise on or approve plans when these are voluntarily submitted 63 

33. Local Governments should be empowered under the Factories·· 
Act to issue Welfare. Orders to classes or groups of factories; disputes as 
to reasonableness to be laid before a Referee 64 

34. First-aid boxes should be provided in all factories using power and 
in departments of factories employing over 250 persons 64 

35. The p~;ovision of water and placea for washing should be obliga-
tory for worke:l,'!! in dirty processes · . . . · 65 
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36. Creches should be provided for children up to the age of 6 years 
where considerable numbers of women are employed. This requirement 
should be statutory for places employing 250 women or more. The 
Factories Act could embodv this with discretionary power to Governments 
in regard to factories with" fewer women. The organisation of factory 
creches should be the duty of the woman inspector 66 

37. The provision of shelter for rest and refreshment is in many cases 
necessary and the possibilities of workers' canteens should be examined 
with a view to their wider adoption 66·7 

38. Greater rigour should be. shown in the enforcement of the Fac-
tories Act in Bihar and Orissa 69 

39. Subordiootion of Inspectors of Factories to Directors of Indus-
tries is undesirable 69 

40. A Chief Inspector should not be required to submit to another 
authority proposals for individual prosecutions 69 

41. An officer with medical qualifications should be appointed as an 
Inspector of Fact.ories in every province, part or full time according to the 
requirements of the province. Certifying Surgeons should be empowered 
as inspectors 70 

42. The system of appointing Assistant Inspectors might be more 
widely adopted 71 
. 43. (a) Women Factory Inspectorg are desirable in every province 71 

(b) Women inspectors should be of Indian domicile and not 
less than 25 years of age, and their pay should be adequate to attract 
the right type . . 71 

(c) If this be not immediately practicable, immediate appoint
ment is recommended in Bengal and Madras, and for a limited period, 
of part-time women officials in provinces where there are fewer women 
and children in regulated industries 72 

44. Boiler inspection should be separated from factory inspection 72 

45. Ajmer-Merwara and Delhi should be separated from the Punjab 
for inspection purposes and a separate inspector appointed . . . . 72 

46. The inspectorate should be kept at full strength by officiating 
and probationary appointments in leave vacancies . . . . . . 73 

47. Conferences of Chief Inspectors from all provinces should be 
held biennially under the auspices of the Central Government. . . • 73 

48. Conferences of all grades of factory inspectors and of as many 
ex-officio inspectors as possible should be held at intervals of about two 
years in the different provinces 73 

49. More use should be made of appeal to High Court against in-
adequate sentences for.infringements of the Act . . . . . • 74 

_50. In every district all factory cases should go before experienced 
magistrates, and where possible the same magistrate. . 74 

. 51. The law should be amended 
( i) to make it possible to adduce evidence of previous convictions 

under the Act, after conviction and before sentence ; 
( ii} to provide for minimum fines for second and subsequent 

offences . . . . . . . • • . • • 74 
52: Chief Inspectors in all cases and other factory inspectors when 

authorised by the local Government shouid: be empowered by law to act 
as prosecutors 74. 
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PA.GES. 
CHAPTER VI.-SEASONAL F AC'l'ORIES. 

53. Tho law should establish standards for seasonal factories not 
necessarily identical with those for perennial factories, but enforced with 
equal vigour . . . . . . . . . . . . . . 79 

54. The law should be framed with regard to the requirements of 
seasonal factories and exemptions to meet press of work limited to ex-
ceptional cases . . SO 

55. The present limits of maximum hours, 11 per day and 60 per 
week, may remain for seasonal factories but the exigencies of seasonal 
industries do not justify any extension of those hours for the individual. . 81 

56. The power of exemption should be strictly limited-
( a} Restriction of hours need not extend to persons empleyed in 

positions of supervision or management or in confidential 
capacities. · 

.(b) Limited C'xemptions may be given to those employed'tn pre· 
para tory or complementary work. 

(c) Exemptions in certain classes may be given in regard to in· 
tervals, hut not the weekly holiday 82 

57. The Act should include specified classes of factories within the 
definition of ' seasonal', local Govet•nments having the power to add or 
subtract from ' seasonal' list subject to their being satisfied that the 
factory is or is not, as the case may be, normally open on more than 
half the days in the year 82 

58. The ' lleasonal ' list should in elude in all provinces cotton-ginning 
factories, lac factories, indigo ftH~t.ories, coffee factories, rubber fac
tories, jute presses and, in North India, tea factories. Other groups may 
be included with reference to particular provinces 82-3 

. 59. Where overworking of women is prevalent, local Governments 
should have power to prohibit in a.ny particular group or class of factory 
the employment of w<nnen outside such hmm>, not less than 11 in the 
aggregate, as they may specify 83 

60. Before plans submitted under Section 9 (1} of the Cotton Ginning 
and Pressing Factories Act arc app:roved, the prescribed authority should 
be satisfied that adequate ventilation will be secured 84 

61. Section 10 of t.he Factories Aet should be used more liberally 
in respect of existing f<wtoricH in bo.d cases where improvement cannot be 
effected by increased window or roo£ ventilation , 84 

62. Owners of existing tea factories should be required to instal 
efficient dust-extracting machinery within a specified period and new 
factories should not be allowed to he built without it 85 

63. In new rice mills steps should be taken to compel the installation 
of necessary protective machinery against the dissemination of dust, and 
freer use should be made of the power of inspectors to demand its installa-
tion in existing mills 85 

64. Where women are employed in any process creating an impure 
atmosphere, the owner should be required to set up some temporary shel· 
ter in the compound for their infants 85 

65. Simple literature in regard to safety might be distributed by 
factory departments 86 

66. Local Governments should have power, for any or all classelil of 
factories, to prescribe standards of height for children, employment of 
those under standard being made illegal 87 

67. Inspectors should have power ~n all factories under the Fac-
tories Act to exclude any uncertified person whom they believe to be 
under 15 years pending examination and certification 87 
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68. The impection of cotton-ginning factories and other seasonal 
factories should be largely carried out by part-time inspectors. Officers 
of the grade of Industrial Surveyors should not be employed for this 
purpose. Selected revenue officers of suitable grade should be given a 
short course of instruction under the Chief Inspector with a view to their 
amployment in districts where such factories are found. This system 
should not apply to tea factories in Bengal and Assam. Regular forms 
should. be prepared by the Factory Inspection Department for issue to 
part-time inspectors and a copy of the report of each inspection should 
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be submitted to the Chief Inspector of Factories 88-9 

CHAPTER VII.-UNREGULATED FACTORIES. 

A.-SmaU factories 11sing power. 

69. In the case of factories using power and employing less than 
20 but not less than 10 persons, only the following sections of the Fac
tories Act should apply automatically :-

Section 5, Chapter III (excluding sections 12 and 15), section 37 
and the appropriate parts of Chapter VIII with section 50. 
Local Governments should retain the power of applying 
the whole Act by notification, and should be given power 
to apply selected sections to any such factory 93 

70. Local Governments should be given power to apply the sections 
specified above to similar places employing less than 10 persons where 
conditions are dangerous 93 

71. The" number employed" for this purpose should be the aggre-
gate number employed for any part of the 24 ~ours 93 

B.-!factories not U8ing power. 

72. A separate Act, brief and simple, should be passed to apply to 
facto_ries, without power machinery, employing 50 or more persons during 
any part of the year 100 

73. The starting age for children under this Act should be 10 years 
in the first instance, and protection in the matter of hours should be 
confined to children between 10 and 14 yea:rs 101 

74. Hours of children should fall within lin:.qts to be specified by 
local Governments, but in no case should the working hours exceed 
seven, nor should they fall outside a period of nine hours, with a rest 
interval of at least one hour. The overriding maxima should be 
embodied in the Act 101 

75. No child who has been employed full time in a factory should 
be allowed to work overtime or to take work home after factory hours 10.2 

76. The expediency of penalising the giving of advances to secure 
the labour of children and the execution of bonds pledging such labour 
should be examined by Government. In any case a bond pledging the 
labour of a person under 15 years executed for or on account of any 
consideration should be void. • 

The above recommendation is general and not copfined to factories 
mentioned in this chapter . . . . . . . . • . 10.2 

77. Every factory of this class should be entirely closed on one 
day of the week to be specified beforehand by the local Government. 
Subject to particular exemptions the closing day should be the same for 
all factories in the same district . . . . . . • . • • 10.2·3 

78. The Act should require the observance of suitable standards in 
regard to buildings, latrines, ventilation, lighting and drainage, and might 
empower loca,l Governments to apply welfare orders of a simple :·.nature 103 

2K2 
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79. Local Government should have power to extend any of the pro
visions of this Act to factories employing less than 50 persons : this should 
be done forthwith in the ca~e of offensive trades : the power should also be 
exercised in the case of industries, classes of establishments and indivi
dual establishments employing an appreciable number of young child-
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ren or where larger places have been broken up to escape regulation 103 

80. A time limit of five years should be put on the Act at the expiry 
of which Government should be prepared to make a further advance 104 

81. Both classes of establishments dealt with in this Chapter should 
be required to register themselves with the Factory Inspection Depart-
ment . . 104 

82. Inspection, which need not be heavy, could be largely carried 
out by part-time inspectors, e.g., municipal health officers; sub-divisional 
magistrates and others, co-ordinated by the Chief Inspector in consulta
tion with the medical authorities. Where whole-time officers are needed, 
a new grade of a.ssistant inspector might be utilised . . 104-5 

83. The poliey of gradualness which underlies the proposnJs made 
for legislation should also influence its enforcement . . 105 

CHAP'l'EH VIII.·-MlNES. 

84. In the manganese mines in the Central Provinces, steps should 
be taken to apprise th<~ workers of the repeal of the Wor:,men's Bwach 
of Contract, Act 107 

85. At Khewra 
(a) The employment of ticket-of-leave men should be re-examined 108 
(b) Workers and hours should be effectively checked, and 

numbers controlled 108 
(c) Committee should he elected to represent the workers 108 
(d) The sanitary condition of the workings and the settlement 

should be brought up to a reasonable standard 109 
(e) Latrine accommodation should be provided near the entrance 

of the mine and improved latrines underground 109 
(f) Sanitary stafi should be provided and placed under the Medi-

cal Officer 109 
(g) Engagement of fresh women workers should be discontinued . . 127 

86. At Namtu and Bawdwin 
(a,) A labour officer should be appointed and should direct his 

attention to the formation of works committees 110 
(b) Government should frame regulations for the prevention of 

lead poisoning 110 
(c) The omission of certain sections of the Factories and Mines 

Acts as applied to the Shan States should be reconsidered 111 
87. In the oilfields statutory regulation of rest days, hours, health 

and safety sh®ld be undertaken. Government should consider whether 
this can be achieved by the applicaiion of !I·P:rl'opriaJ.A Heotions of the 
Mines Act or by separate legislamon 112 

88. A separate Inspector of Mines and Oilfields for Burma should be 
appointed 112 

89. The Mining Industries Act 1926 should be examined for the pur-
poco of considering how far similar provisions would help to systematise 
mining leases · 114 

90. The coal industry should aim at eliminating recruiting costs • . ll8 
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91. On land away from the collieries new tenancies with colliery ser
vice as a condition should be made illegal and existing tenancies examined 
by Government to see whether they can be equitably converted to rent 
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holdings 119 
, \}2. The raising contractor i'u coal mines should be gradually super-

seded by direct or sarkari working .. ,. 120 
9.3. A Labour Officer should be appointed in each important mine . . 120 
94. Ma-nagements should arrange for wages not to be paid on a rest 

day : failing such arrangement Government should prohibit' the practice 121 
95. Underground pieceworkers should be credited for purposes of 

payment with a minimum output for each shift worked, not exceeding 
the normal daily output of a man of average skill and industry. This 
standard output should·be fixed by Mining Boards with rules to prevent 
abuse 122 

. 96. Mining Boards should exa,mine the question of securing grOO:ter 
uniformity in size of tubs and of ensuring that remuneration bears a 
closer relation to output: the pos.sibility of check-weighing in larger 
mines should be explored 123 

97. Registers for metalliferous mines should be improved 125 
98. As recommended by the Select Committee on the Amending Act 

of 1928, the hours oi work underground should be reconsidered when that 
Ac~ has been in opera,tion for 3 years 126 

99. Weekly hours above ground should be lim1ted to 54 126 
100. Employers should experiment with 10, 9 and 8 hour shifts dur-

ing the period before the Act is re-examined 126 
101. Permissible loads for women should be prescribed in quarries 

where depth and lead exceed a certain standard. Both load and stan-
dard of depth and lead should be fixed by the Mining Board 12!1 

102. (a) Employers should reserve vacancies occurring among sur-
face worker$ for women excluded or about to be excluded from under-
ground workings 128 

(b) The system of selecting women for exclusion from under-
gound workings should be considered by employers, workers and the 
inspectorate jointly 129 

103. No child under the age of 14 years should be permitted to work 
in or about the mines 129 

104. Minor accidents should be reported weekly to Chief Inspector 
through District l\fagistrate 130-1 

105. The ordinary miner should be encouraged to qualify in first aid 131 
106. Workers should have the same number of nominees on the 

Mining Boards as employers, and they should be chosen after consultation 
with the workers' organisations where these exist 131 

107. In section 22 of the Mines Act the word' shall' should be sub-
stituted for ' may ' 132 

108. The Chief Inspector should confer with representat-ives of 
employers and workers when the law is substantially changed 132 

109. The needs of the inspectorate in consequence of new legis-
lation should receive early and sympathetic consideration 132 

llO. The Jharia and Asansol Boards of Health should be called 
Boards of Health and Welfare and each should be enlarged so as to give 
increased representation to employers and to include representatives 
of the workers chosen where po;;sible in consultation with their or-
ganisations, and at least one woman member 133 
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Ill. A resident medical oflicer with public health experience 
should be appointed at Oiridih, and the health staff completely re-
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organised 134 
112. Compulsory primary education should be introduced in the 

eoalfields 134 
113. Percentage grants might be given to Boards of Health and 

Welfare for approved ltctivities in relation to health, welfare and edu-
cation 134 

114. The Salt Department and the Punjab Government should 
co-operate with a view to the introduction of compulsory education in 
the Salt Range l3i 

CHAPTER IX.-RAILWAYS. 

115. Registers should be kept of all workers appoint~d to the en
gineering department, appointments and dimissals being - reported for 
entry. The :t:egisters should be examined regularly by administrative 
and personnel officers 139 

116. Similar procerlm·c slwuld be adopted for the transportation 
and commercial departments 139 

117. The system of selection boards or committees should be used 
for selecting firemen, shunters and drivers for appointment and promo
tion, and should be put into force on all railways for both recruitment 
and promotion of categories classed as literate and those in which 
employees start as apprentices 139 

118, Sons and near relations of railway servants have a special 
claim to enter the service and wherever possible facilities for suitable 
education and training should be aff01·dcrl them 139-40 

ll9. In mechanicn.l workshops tho system of recruitment through 
labour bureaux is capable of development and together with the sys
tem of selection hon.rds or commit,toes would go far to remove grounds 
of complaint of fa.voudtism and bribmy iu regard to recruitment and 
promotion . 140 

120. All new entrants should be handed a printed statement of their 
duties and rights in the service, with a specific warning as to bribery . . 141 

121. (a) Workcrllrcquired, after confirmation, to undergo a further 
medical examination should have the right to he examined, if they 
desire, by an independent specialist. 

(b) Should a worker be adjudged medically unfit for a par-
ticular post, every effort should be made to find him other work 141 

122. In regard to racial discrimination, definite steps should n&w 
be taken which will lead in a specified term of years to the progressive 
elimination of any form of discrimination as regards both appoint-
ments and promotions to all grades and classes 143 

123. The whole subject of the leave rules should continue to be 
examined in consultation with representatives of the workers 144 

124. The Administration should endeavour to maintain leave 
reserves adequate to meet requirements spread over the year . . 145 

125. The claims of low-paid workers to improved wage standards 
should eontinue to receive careful consideration from the Railway 
Board and the Administrations 150 

126. After 12 months' continuous service, all employees should be 
monthly rated and as soon as possible made eligible fox· all service privi-
leges which that canies • • lW 

127. Enquiries now in progress should be extended to cover the 
comparative merits of the system of time-scales and that of begin'llerlil' 
rates increasing within a short period to fix(ld ~>ta.ndiiJrd rat.eil HiO 
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128. Additional steps should be taken to fix standard rates for 
similar classes and grades, subject only to variation in districts where 
there are material differences in eco:aomic conditions 

129. On completion of one year's continuous service, all employees 
should be eligible to join a provident fund,;'Illembership being optional 
for those drawing under Rs. 20, compulsory for those drawing Rs. 20 
or over per mensem 

130. The limitation on the grant of retiring gratuity to subordinates 
retiring after 15 years' qualifying service should be modified to permit 
of voluntary withdrawal from the service subject only to adequate 
notice 

131. In regard to debits, an effort should be made to arrive at the 
root cause of the trouble and to see how far it is due to faults in rating 
and routeing methods and how far to inefficiency on the part of the 
staff : careful analysis of numbers and amounts should be made with a 
view to the adoption of changed methods of disciplinary action. Pend
ing enquiry a system of maximum amounts, related to pay, with defi
nite periods for recovery, might be adopted 

CHAPTER X.-RAILWAYS-(Gontd.). 

132. The weekly rest of not less than 24 hours provided under the 
Act of 1930 should be granted subject to the usual emergency exceptions 
to all continuous workers as soon as nece~sary arrangements can 
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151 

152-3 

153 

1534 

be made 158 
133. (a) Special efforts should be made to put into operation as 

soon as possible the regulations devised to give effect to the Washington 
and C':.eneva Conventions in the case of railway employees 159 

(b) It should be possible after consultation with the workers 
to arrive :vt an understanding regarding the general lines of classification 
of essentially intermittent workers 159 

(c) The Railway Board should reconsider the practicability of 
reducing the hours for intermittent workers and of giving days of 
absence at re,asonable intervals where weekly rest days cannot be given 159 

134. As soon as experience of the altered hours is available, the case 
ofindividual branches should be examined in turn to determine to what 
extent the prevailing hours need reduction ; action should be taken 
thereafter on all railways to secure the reduction necessary 159 

135. All classes of workers should enter into a simple service agree-
ment providing for:-

(a) Probationary period of 12 months. 
(b) Confirmation after 12 months' approved continuous service. 
(c) Confirmed service to be terminable on one month's notice. 
(d) A declaration that service is liable to termination in any of 

six specified circumstances 161 
136. The power of terminating service should reside solely in the 

district or divisional officers or officers superior to them 161 
137. A confirmed employee charged 

(a) with an offence which if proved may involve dismissal or dis
charge should be given a charge sheet, returnable with his 
explanation within 7 days ; 

(b) The competent officer (district, divisional or superior officer) 
may make enquiry and, if the case is to proceed may 
summon the employee before him ; 
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(e) The employee should be entitled to be accompanied by the 
representative of an accredited trade union of which he is 
a member or by a follow workman. 

(d) Time limits for disposal should be fixed and the power to 
suspend should remain. ii 

(e) Men overstaying leave or absent without leave except in a 
genuine case of sickness should be presumed to have left 
the service and to have forfeited the right of appeal, 
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subject to the discretion of the competent officer 161-2 

138. (a) Appeal against discharge or dismissal should lie to the 
head of the department or Divisional Superintendent with final appeal 
to the Agent except where dismissal involves loss of provident fund 
bonus when further appeal should lie to the Railway :Board. 

(b) Facilities for representation on appeal should be the same 
a.B at the first hearing. 

(c) The time limit for further appeal should be .one month 
from the time the decision is notified; within this time no appeal shoutd be 
withheld 162 

139. Jn less serious cases a charge sheet should also be given return
able within 7 days. Appeal against the order then issued should lie to 
the district or divisional officer with right of representation as al1ove. 
This appt>al should be final except in case of reduction of grade when 
appeal should lie to the head of the department or Divisional Super-
intendent ~ 162 

140, Proper records of disciplinary action should he kept, and 
watched by personnel officers 162 

141. (rt) Discharge on reduction of establishment should be differ-
entiated from disciplinary or ineffi.ciency cases. 

apply. 
(b) Other things being equal, the principle of seniority should 

(c) Registers of discharged men should be kept. 
(d) Where more than 100 men are affected. rec;ognised t;radc 

unions should he informed as early as possible and reasons given 

142. Proper leave records should he kept 

162-·:l, 

163 

143. Records should be kept of temporary service where prarticahle 
with a view to priority for permanent employment . . . 1 6:l 

144. Channels for appeal in regard to conditions of service sl10uld. he 
made,p,niform : local or district and divisional committees and railway 
councils aru suitable channels for dealing with grievances : establish-
ment officers are of assistance and should be appointed on all railways . . 164 

145. A more generous policy in respect of recognition of trade 
unions is desirable 166 

146. A stage has been reached in the development of some unions 
where facilities might with advantage be conceded . . 167 

147, Joint Standing Machinery sh<mld he established. 
(a) A Joint Standing Central Board, containing representa

tives of the Agents and workers in equal proportions elected by the 
Indian Railway Conference Association and the All-India Railwaymen's 
Federation respectively charged with the consideration and,' when 
possible, settlement of-

(i) general questions common to all railways, 
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(ii) matters common to one ormoregradeswhereagreement 
has not been reached in Railway Councils, which 
would 'come up automatically, and 

(iii) references from Railway Councils. 

Where a dispute is apprehended and cannot be settled on the Railway 
Council it should be referred automatically, it being agreed that no 
stoppage shall take place meanwhile 

. (b) Failing agreement on the Joint Standing Central Board, if 
either party desires, the dispute should be referred to a Tribunal of five 
representatives from either side of the Board and five persons from 
outside 

(c) Each railway should have a Railway Council working in 
conjunction with divisional or district and local or works committees. 
All workers should be eligible for election but where there is a recognised 
union, workers' representatives on committees should be entitled to 
assistance from an officer of the union. On Railway Councils the union 
should be consulted as to constitution and direct representation of the 
union : failing agreement the Central Board should advise 

(d) The Central Board should consider the constitution and 
functions of the various bodies 

(e) Meetings should be held at regular intervals and, where 
possible, time limits fixed for each stage 

(j) Printing and publication of verbatim reports at any stage 
is not advised 

14:8. Departmental labour should be substituted for contract 
labour wherever practicable 

14:9. Railway Medical Officers should be precluded from private 
practice except in case of families of railway servants 

150. The importance of public health qualifications should be re
cognised: Chief Medical Officers in particular should be required to give 
more time to inspection .. 

~51. The medical department should have executive charge of sani
tation and health 

152. The functions of local and sanitary committees should extend 
to welfare work and, wherever possible, each committee should include 
a proportion of elected representatives 

153. In regard to statistics, 
(a) nomenclature should be standardised; 
(b) figures should be available (i) of salaries and wages separate 

from provident fund contributions and gratuities (ii) of 
contractors' labour in different branches ; 

(c) Statistics of labour turnover, and absenteeism (showing whe· 
ther due to sickness or otherwise) should be maintained 
and analysed 

CHAPTER XL-TRANSPORT SERVICES AND PuBLIC WoRKS. 

Seamen. 

154. (a.) For a period of 12 months no fresh continuous discharge 
certificates should be issued, unless the Shipping Master is satisfied that 
the recruit is required for employment and that suitable men are not al
ready available; 
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(b) Thereafter continuous discharge certificates should be 
issued only to persons for whom posts are available and unnecessary 
recruiting should be discouraged ; 

(c) If necessary, after a suitable break there should be a 

PAGES. 

further period of 12 months in which recruitment is again restricted 179 

155. Shipping Masters should be authorised forthwith to exclude 
from the register all seamen who have not been in employment for a 
period of three years and, to begin with, a seaman should be struck off 
the register automatically on the expiry of three years from his last dis
charge. The period of three years should be steadily reduced to IS 
months, lmt. the latter period may he altered, if necessary, in consul-
tation with reprrsentatives of shipowners and seamen 179-80 

156. Shipping companies should have liberty of choice from men who 
have been in their employment within a specified period. To begin 
with, this period should be 2 years, but it should be steadily reduced 
to 9 months. 'rhis latt,er veriod may also be altered, if necessary, in 
consultation with representatives of both sides 180 

157. If a shipowner is unable to fill his crew from those of whom he 
is entitled to make free choice, he should be required to ta.ke men select-
ed from the register by the Shipping Office . . 180 

158. The licenses granted under section 24 of the Indian Merchant 
Shipping Act should not be renewed 181 

159. (a) Shipping Masters should encourage seamen to use the pro-
visions of the Indian Merchant Shipping Act relating to the allotment of 
wages; 

(b) The shipping office should remit the amount of the allot
ment by money order ; 

(c) The maximum limit of allotment should be raised to two
thirds of the seamen's wages 

160. Government should enquire into the alleged delays between 
11igning on and actual engagement and between discharge and final pay-
ment. The possibility of reducing the maximum period for the 
payment of wages on discharge and also of signing on taking place in 
the Shivving Office should be considered . . . . . . . . 

161. Consideration should be given to the provision in ports of 
welfare institutions for Indian seamen 

162. The Governments of Bengal and Burma should undertake an 
enquiry into the conditions of employment on inland steam vessels 

• Docks . 

163. The practice of nominating a representative of labour on Port 
Trusts should be extended to all the major ports . . . . . . 

164. With a view to decasualisation and to secure more equitable 
distribution of employment, a system of registration of dock labour 
should be introduced in each of the main ports, supervised and con
trolled by tho port'\.uthority assisted by representatives of Ahipowners, 
stevedores and labourers 

165. (a) Local Governments should be empowered by law to frame 
safety regulations for docks ; 

(b) Chief Inspectors of Factories should be consulted and should 
be responsible for enforcement ; 

(c) Regulations should provide for the reporting of serious 
a"cidents 

181 
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166. (a) The normal daily hours prescribed by law should be nine, 
with overtime permissible up to three hours ; 

(b) Payment for each hour of overtime should be required at 
not less than 33t per cent over the ordinary rates ; 

(c) The minimum age of employment should be raised to 14 
years; 

(d) Enforcement should be entrusted to the factory inspection 
department . . . . . . . . . . . . . . 

Road Transport. 

167. Tramway companies should endeavour to restrict working 
hours to 54 a week and so to arrange t.he hours of duty as to compel 
the workers to take one day's rest in seven . . . . . . 

168. In granting licenses for motor buses, the authorities should 
consider whether, in particular cases, a limitation on hours is required, 
and if so, how it can be enforced .. 

Public Works. 

169. Public Works contracts should stipulate :
(a) the wages to be paid, and 
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(b) a minimum age for employment not less than 12 years 100 
170. In regard to large constructio)l works whether carried out 

departmentally or by contract :-
(a) the Medical and Public Health Departments should be eon

suited beforehand ; 
(b) Rules should be framed as to housing, sanitation and medical 

treatment and facilities ; 
(c) The Medica-l Department should be responsible !or the workers' 

health . . 192 
171. The possibilities of the wider application of departmental 

working should be considered by the Public Works Departments gene-
rally . . . . . . . . . . . . . . . . 193 

CHaPTER XII.-THE INCOME OF THE INDUSTRIAL \VoRKER. 

RegUlarity of Employment. 

172. As far as possible the regular worker should be substituted for 
the irregular worker 

Minimum lV ages. 
173. Before minimum wage-fixing machinery can be set up: 

(a) the industries in which there is a strong presumption that 
the conditions warrant detailed investigation should b~ 
selected, 

(b) a survey of conditions in each such industry should be under
taken as the basis on which it should be decided whether 
the fixing of a minimum wage is desirable and practicable, 

(c) the trade should be demarcated and the composition and 
number of the Wage Boards should be decided, and 

(d) as much as possible of the information likely to be needed 
by the Wage Boards, if appointed, should be collected .. 

174. When a decision has been reached as to whether the conditions 
in any case justify the setting up of machinery, particular attention must 
be given to the cost of enforcement and the policy of gradualness should 
not be lost sight of 

211 
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213-+ 
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175. The industries referred to in Chapter VII should be examined 
in the first instance with a view to the need and possibility of instituting 
minimum wage-fixing machinery . . 214 

176. If the results of investigation show the need for minimum wage-
fixing Jnachinery in industries of this kind the necessary legislation for 
setting up such machinery should he undertaken 214 

Standardisation of Wages. 

177. Every effort should be made to put into operation a policy of 
standardised wages in the Bombay cotton mills 215 

178. The Jute Industry in BengvJ should take early steps to investi
gate the possibility of standardisation of wage rates, both for time and 
piece workers, assoeiai,ing with it represent,atives of bona fide trade 
unions 216 

Dedu.ctions prom Wages. 

179. Legislation r<'garding deductions from wages and flnes is no· 
eessary and desirable 218 

(a) Fincs-
(i) The fining of ehildren should be prohibited. 

(ii) The. payment of the line should not be spread over more than 
one month from the date on which it was imposed. 

(iii) The maximum amount de(lucted in fines should not exceed 
in :my month half an anna in the rupee of the worker's 
earnings. 

(iv) The sums received from fines should be credited to a purpose 
beneficial to the employees as a whole and approved 
by some recognised autlwrity. 

(v) Employers should be required to post notices. specifying the 
· aets or omissions in roApcot of which a fine may be im

posed. Fines for acts or omissions not so specified 
should be made illegal 219 

(b) Deductions for damage or loss--
The law should provide that the amount of such deduction 

should in no case exceed the whole-sale price of the 
goods damaged 220 

(c) Other deductions, i.e., in respect of specific causes or benefits-
(i) Deductions may be allowed on account of the provision of 

housing accommodation and of tools and raw materials. 
In other cases they should only be permissible after the 
general or special approval of the provincial Government 
or some authority appointed by it. 

(ii) In all cases, the amount of the deduction should not ex· 
ceed the equivalent of the services rendered 220-1 

(d) Application and cnforcemcnt-
(i) Legislation should, in the first instance, apply only to em

ployees in receipt of less than Rs. 1 00 a month in factories 
under the Ji'~tctories Act and on railways. 

(ii) Employers should be required to maintain registers showing 
the three elasses of deductions separately. The parti
·culars to be entered in the registers and the form in 
which they are to be kept should he prescribed by pro· 
vincial Governments . 
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(iii) In the case of factories the inspection staff should be res
ponsible for enforcement and the Chief Inspector of 
Factories should review the position in his annual re
port. As regards railways the registers should be 
scrutinised at intervals by the audit officer. 

(iv) The imposition of a deduction not permissible by law should 
be punishable, but the usual form of proceeding should 
not be a prosecution but an application before specially 
empowered magistrates and other officers for the re
covery of the wrongful payment and for compensation. 
Such an application may be made by an inspector, by 
the workman aggrieved or by any person acting on his 
behalf. The procedure should be summary and the 
amount of compensation should not exceed ten times 
the sum wrongfully deducted. 

(~') A prosecution should only be instituted with the sanction 
of an inspector or an officer befor6 whom a proceeding 
for contravention has been taken 221 

Restrictions on sale of li7uor. 
180. (a) In a,ll Jarge cities and industrial areas a general policy 

should be adopted of restricting the facilities for the sale of liquor. 
(b) The areas selected should be sufficiently wide to ensure 

the policy of restriction being effective . 
(c) The number of drink shops should be reduced. 
(d) Hours of opening should be limited, and should in no 

case include any part of the forenoon. Outside the stated hours the sale 
of liquor >~hould be prohibited. 

(e) The posl'libihty of an extension of the system by which 
spirituous liquor may not be supplied except in sealed bottles should be 
examined 

CHAPTER XIIL-lNDEBTEDNESS. 

181. AU railway administrations should make persistent efforts to 
help their workers by means of co-operative credit. A study should be 
made of the methods adopted on the Bombay, Baroda and Central India 
Railway ·. 

182. The salary and wages of all work~en receiving less than 
Rs. 300 a month should be exempted entirely from the possibility of 
attachment. Failing extension to all persons below this salary limit, 
the definition of workman in the Workmen· s Compensation Act might be 
suitable 

183. At least so far as industrial workers in receipt of wages or salary 
of less than R'l. 100 a month are concerned, arrest and imprisonment for 
debt should be abolished except where the debtor has been proved to be 
both able and unwilling to pay . . . . . . . . , . 

184. Workers' contributions to provident funds maintained by 
private employers and certified by Government for the purpose should be 
safeguarded against attachment 

185. Legislation should be enacted providing a summary proce-
dure for the liquidation of workers' unsecured debts. . . • . . 

(a) The court, should be required to estimate the probable in· 
come and reasonable expenditure of the worker during 
the ensuing two years 

(b) The amount of the decree issued should be based on the 
difference between the two sums 
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(c) It should not be possible to keep the decree alive for more 
than three years in all 233 

(d) Debts should rank preferentially in order of their age 233 

(e) The possibility of appointing special courts for summary 
liquidation proceedings should be considered 234 

(f) If the law cannot be applied to the poorer classes generally, 
"industrial workers" would have to be defined, and, in the 
first instance, it may be necessary to limit the operation of 
the measure to scheduled industrial areas with power to 
extend it to other areas 234 

(g) If a monetary limit is required, the law may be applied only 
to workmen in receipt of wages or salary of less than 
Rs. 100 a month 234 

(h) During the first three years of the operation of this law the 
amount recoverable might be based on three instead of two 
years' income and expenditure, and the maximum period 
during which decrees should remain effective may be four 
years instead of three years 234 

186. Apart from the legislation recommended above, the possibility 
of reducing the period of limitation for debts and the period within which 
a decree may be kept alive under the ordinary civil law should be examined 234-5 

187. Besetting an industrial establishment for the recovery of 
debts should be made a eogniza.ble offence 236 

188. Recruiting advances--
(a) The recovery of any amount advanced to meet travelling 

expenses to the place of employment should be made illegaL 
(b) Other advancesl)o the worker before actual employment 

begins should be irrecoverable by law, except from the 
first wage payment . . 236 

189. Periods of wage payment-
(a) Employers should adopt a system of weekly payment . 
. (b) In textile industries, railway and engineering workshops and 

iron and steel works, the law should require tho payment 
of wages to the process operatives at intervals not exceed
ing 16 days. The appropriate authority should have the 
power to extend a similar provision to other industries or 
classes of operatives either generally or in particular centres. 
In this connection the case of railway workers outside 
the workshops should be examined. 

(c) If any reduction is made in the period of wage payment, 
no worker should forfeit any privilege or concession 
which is attached to payment on a monthly basis 240 

190. For industrial employees in factories the legal period of notice 
should in no case exceed a week, whatever the period by which wages 
are paid 241 

191. Payment of wages-
( a) Legislation should be enacted providing for the payment of 

wages within 7 days from the expiry of the period in 
which they have been earned in the ordinary case, and 
as early as possible but not later than 2 days from the date 
of discharge in the case of an operative who is discharged. 
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(b) The law should be applicable to factories, mines, railways and 
plantations and should provide for possible extensions to 
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other branches of industry 241 

CHAPTER XIV.-HEALTH AND WELFARE OF THE INDUSTRIAL WORKER. 

192. Still-births should be excluded from birth and death registers 
and separately recorded . . 249 

193. ~Iunicipal councils and local bodies should devote more atten
tion to vital statistics and at least in the larger towns and more impor
tant industrial areas the appointment of medica,! registrars should be 
compulsory 250 

194. India should ha.ve an Institute of Nutrition, as recommended 
by the Agricultural Commission, with a Director and sufficient number 
of qualified assistants. Publicity work should be part of its functions, 
propaganda material being prepared under supervision of the Director in 
consultation with provincial Public Health Departments 251 

195. Local authorities should construct sanitary markets in all 
urban and industrial areas 251 

196. Adulteration of Foods Acts should be in force in all provinces 
and local Governments should endeavour to make their provisions more 
widely applicable. Severer penalties should be provided and a clause 
regulating importation and sale of condensed skimmed milk should, if 
possible, be incorporated 252 

197. In industrial provinces Public Health Departments should be 
strengthened to deal with industrial hygiene and industrial disease ; at 
least one of the Assistant Directors of Public Health should have special 
knowledge of these subjects 252 

198. Medical inspectors of factories and mines should devote special 
attention to .iJJ.dustrial disease 253 

199. Industrial health research should be entrusted to the Indian 
Research Fund Association 253-4 

200. (a) Women should be appointed to public health staffs particu-
larly in the more industrialised provinces. 

(b) IJJ.itiative in welfare work among women and children 
should be taken by local Governments. 

(c) Every provincial Public Health Department should have a 
trained statistical officer. 

(d) Health propaganda should be carried on by Government and 
local authorities. 

(e) Every municipal area should have its own Medical Officer 
of Health and adequate sanitary staff. 

(f) Municipal health officers should belong to a Government 
cadre though paid by municipal funds. 

(g) A similar health staff should be at work in extra-municipal 
areas where industry is being developed 254 

201. Comprehensive Public Health Acts should be passed in all 
provinces 255 

202. (a} Where piped water supplies are not available special pre
cautions as to purity should be taken. 

(b) Where industry begins to develop in a new area, it should be 
the duty of employers to provide suitable water for their workers. 
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(c) Where development takes place on the out-skirts of a muni
cipal area the industry and the municipality should co-operate to avoid 
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competition for available sources for the supply of water 255 

203. (a) Every provincial health department should include a mala-
riologist on its headquarters staff . . 25& 

(b) Every railway administration should employ a full-time 
malariologist an!'J. should give a lead in anti-malarial activities to the 
local bodies in their areas 257 

(c) Boards of Health and Welfare in mining areas shouJd include 
on their medical staff an officer with expert lmowledge of malaria and its 
prevention 257 

204. Surveys should be made by Government medical departments 
of the medical facilities required in urban and industrial areas. These 
surveys should be considered at joint conferences of the parties interest
ed. 

Public Health Acts and percentage grants should enable Govern-
ment to supervise, inspect anrl insist on minimum fltandards.. 259 

205. There should he a more general extension on the part of the 
employer of welfare work in its broader sense 260 

206. A hospital of any size should have a woman doctor on its staff 
who should be in charge of all activities dealing with the health and wel-
fare of women and children 261 

207. A Government diploma for health visitors should be instituted 
as the recognised qualifioation required of all women aspiring to such 
posts . . 262 

208. In the ·larger jute and cotton industrial areas, mills and facto
ries should organise in groups, each establishment having its own welfare 
centre and health visitor under the supervision of a woman doctor em-
ployed by the group 262 

209. In the larger industrial areas Government, local authorities and 
industrial managements should co-operate in the development of child 
welfare centres and women's clinics.· Government should give percen-
tage grants for approved schemes 262 

210. Trained midwives should be obtained for work in welfare and 
maternity centres 263 

211. Maternity benefit legislation shouJd be enacted throughout 
India on the lines of the schemes operating in Bombay and the Central 
Provinces 263·4 

(a) Legislation sholhd be confined to women employed full time in 
perennial factories covered by the Fact.ories Act 263 

(b) The scheme should be non-contributory : in the first instance 
the entire cost of benefit should be borne by the employer 264 

(c) Government should havce power to exempt individual firms whose 
existing schemes are at least as liberal as those contained in the Act . . 264 

(d) In the event of any general scheme of social insurance being 
adopted, maternity benefits should be incorporated and the cost shared 
by the State, the employer and the worker . . 264 

(e) The rate of benefit given by the Central Provinces Act is suitable 
for general application 264 

(f) The maximum benefit period should he 4 weeks before and 4 
weeks after childbirth 264 
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(g) The qualifying period should in no case be less than !J months 
and might be fixed at 12 months . . 265 

(h) The more closely benefit can be linked with treatment the better : 
probably the best method is to give benefit in any case and to add a con• 
finement bonus only if a trained midwife or hospital treatment is utilised. 
Failure to use existing facilities should not disqualify the applicant, but 
bonus and benefit together should not exceed the amount laid down 
in the Act 265 

(i) The administration of the Act should be entrusted to the factory 
inspection staff and, wherever possible, to women factory inspectors 265 

212. All methods should be explored that may lead to the allevia-
tion of existing hardships arising from the need of provision for sickness 265 

(a) Material should first be collected for the framing of an estimate 
of the incidence of sickness among workers, special statistical inquiries 
being instituted in selected centres as soon as possible 266-7 

(b) Assistance might be obtained from (i) railways and Government 
factories, (ii) employers who already have sickness benefit schemes, 
(iii) experiments voluntarily conducted by employers 267 

(c) The statistics should be collected with expert medical and actua-
rial advice and the co-operation of employers and representatives of 
workers 267 

(d) The preliminary enquiries might be conducted by the Govern
ment of India who might secure for the purpose a small informal com
mittee from the Central Legislature including representatives of capit.al 
and labour. These with medical, actuarial and statistical assistance 
should be able to advise as to the nature of the statistics required, the 
centres where they might be collected, the sources from which, and the 
means whereby, they should be obtained 267 

(e) Thereafter the question of framing schemes should be referred to 
a formal committee with instructions to examine the material and to 
make :recommendations for the institution, if and where :possible, of 
definite schemes 267 

(f) Pursuing the line of building on existing foundations the Com
mission commend for examination the outline of a tentative scheme 
based on separate medical provision, possibly by Government, and 
financial benefits in the form of paid sick leave given through 
employers on the basis of contributions by themselves and by the 
workers 268 

CHAPTER XV.-HOUSING OF THE INDUSTRIAL "WORKER. 

213. Colliery housing:-
(a) Small blocks of two to four houses in partitioned units should 

be more extensively used· and new houses should have a, 
window and roof ventilation 279 

(b) The staff of the • Board of Health should take every possible 
~p to prohibit occupation of a house by more than <me 
set of inhabitants 280 

(c) Bathing and washing places should be built near each block 
of houses • - . . • • . . • • r• 280 

(d) Latrines of approved types should be generally installed, 
preferably of the septic-tank type 280 

(e) The graded system of coloured licenses at Jharia should be 
abolished forthwith 280 

2L 
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(f) The decision to abandon the practice o( permi!;ting workers at 
Giridih to build and repair their own houses should be re-

PA.OlliS. 

considered 281 

214. More attention should be given to housing, water supply, 
drainage and latrines in metalliferous mining areas . . 281 

215. Quarters for 'single ' workers on the oilfields should in futUI'e 
be constructed in the form of rooms for not more than 4 to 6 individual> 282 

2Hi. ~f'he scheme of the Tata Iron and Steel Co. and of the Tinplate 
Company at ,Jamshedpur whereby loans are advanced to workers to 
enable t,hem to build their own houses under supervision slwnhl be more 
widely adopted. . 282~3 

217. ltailway housing: increased provision of houses should be 
arranged for as rapidly a~ possil)lc and more regard should be paid to 
Indian preferences in design 284 

218. 1'hc p8ychologica! ctfeots of segregation i;houltl be taken into 
consideration in planning futurt' devolopmentH of t!w kind at ,.Jamshedpur 
and Khargpur . . 285 

219. Government should give eontinued consid<-ration to the pro· 
blems created in special areas such as ,Jamshedpur with a view to (levis
ing a system whereby the principles of local self-govemment may be 
applied 285 

220. (a) Provincial Governments should make a :.;urv"'.Y of urban 
and industrial areas to ascertain their needs in regard t,o houHing;. 

(b) 'rhey should then arrange for conferenc:es with all intcre~tu•l 
parties in order that decisions may be taken as to l"''~etimchk sehemes 
and the method whereby their eost oould be shared. 

(c) I,ocal authorities should he responsible for Uw d<.1Vl'lopmcnt 
and lay-out of industrial areas and for t.he provisiou and m:\int<,nanee of 
;proper sanitary conditions. 

(d) Where suitable Government. land is avui htl!le. Uovernment 
·Should be prepared to sell or lease it to those who ag:rPo J.o lHiild homw;; 
within a specified period. 

(e) GovernnHmt. should announce their willingnc·Rs to 8uh8idise in 
tthis or other ways employers' honsing schemes approvc·d by them 287 

221. Recomtncnda,tions for Government aetion :--
(a) Minimum standards iu regard to floor and cubic :>pace, >'cntila

tion and lighting should be laid down anrl shonld be 
incorpomted by all loeal authorities iu their bye-laws. 

(b) \Vater supplies, drainage systmns and httrines for workin)!· 
class dwellings should also be governed by regulations 
drawn up hy the Ministry .. 

(c) .Government should insist on the adoption within a specified 
period and with modifieations necessitated by local condi
tions of model bye-law" ]Jlt>pared and iss\wd by t,hAm. 

{d) Type-plans of working elass houses with costr:; shoufcl. be 
prepared by Public Health Departments. Such plans should 
provide for a small roolll for eooking and storing utensils, 

·and a front verandah is also desirable. 
(e) Plans of approved types of latrines should be made available 283 

222. Town-planning Acts are urgently required in the Bombay and 
Bengal Presidencies and would be useful in other provinces : if the 
Madras Act is ineffective it should be made adequate . 
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These Acts should provide for the acquisition and lay-out of suitable 
areas for working class housing : the opening up and reconstruction of 
congested and insanitary areas: Govemment grants and loans to 
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approved schemes : the ' zoning ' of industrial and urban areas 288·9 

223. (a) The provision Of working class housing should be a statu-
tory obligation on eve1'Y Improvement Trust 289 

(b) It should be possible for Improvement Trusts to provide 
land, roads, sewers and sanitary conveniences for new areas, but street 
lighting and water mains should be a charge on municipalities 289 

(c) Improvement Trusts and municipalities should co-operate 
with each other, with Government and employers . . 289 

224. Condemnation· of old insanitary chawls in the mill areas of 
Bombay should be considered 290 

225. An Improvement Trust should be established for Howrah 200 

2.26. All Improvement Trusts should be placed in a position to 
recoup themselves from the enhancement of land v11lues resulting from 
thei:r activities. . 29()1 

227. The Land Acquisition Act should be amended to provide-
(a) that the housing of labour shall be deemed to be a work 

likely to prove useful to the public, and 
(b) that the definition of "company" shall include industrial 

concerns owned by individuals or associations of indivi-
duals 291 

228. Every effo~t should be made to evolve cheaper types of houses, 
Government might consider the possibility of offering prizes for plans and 
specifications . of working class houses costing not more than a fixed 
amount 2!ll 

.229. Co-operative building societies and similar activities should be 
encouraged 291-2 

230. Schemes for the erection by workers)£ their own houses should 
be encouraged but a certain degree of supervision is essential . . 29:2 

231. Municipal Councils should undertake preliminary work with-
out waiting for additional legislation 293 

(a) Qualified health officers should be appointed and municipal 
health organisations should be improved and strengthened 293 

(b) Bye-laws dealing with health, housing and s11nitation should 
be revised and brought up-to-date 293 

{c) Health officers should see that all bye-laws are impartially 
and vigorously applied 293 

(d) Applications for permission to erect new buildings or to alter 
existing ones should be closely scrutinised in order to 
ensure that the grant of permission will not result in 
increased congestion 293 

(e) Pla.ns should be prepared for the extension and improvement 
of areas set apart for housing schemes . . 293 

CHAPTER XVI.-WoRniEN's CoMPENSATION. 

232. The Workmen'.!> Compensation Act should now be extended to 
cover as completely as poB:;ible the workers in organised industry, 
whether their occupations are hazardous or not ; and there should be a 
gradual extension to workers in less organised employment, beginning 
with those who are subject to most risk • • ?98 

2t.2 
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23:t '[']w fo!lowing chs~es of workmen ~hould now l>e inoTuded :
(a) \Vorkmcn employed in faetorieH u.~.ing powo:r rtncl employing 

not. loss than 10 persons, r11Hl in factories not nsing powel' 
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employing not less than 50 pcmons 291} 

(b) \Vorkmcn in oJl mines exc<,pt open quarries in which less than 
50 persons arc employed and no explosives are used 290 

(c) All workmen employed in docks . . 21HI 
(d) AU workmen ernployed in work on oiHiclds 200 
(e) ~e:-11nen on Judin n registered shipR of not less than 50 tons and 

on all ill land vessel.~ propclh~d by steam or motor engines 
n.n<l porsons r'mploycd OH tlw morrl important public ferries 
not so propPlled 301 

(f) vVorkmen employed Oil ({overnment plantations and on tea, 
eoJTeo or rubbnt· pla.ntatiOIIH employing nob less than 50 
persons 30 l 

(g) \Vorkrnen employed in the oponttion of mechanically pro-
polled vehieks whieh m·o nmintaincd for t]H' transport of 
passenger~ ot· for eornnwrcin.l pnrposefl 301 

(h) Workmen engn.ged in tho constrnetion, maintem1.nco or demo
lition of eanals, sewers, public roads, tunnels, aerial rope
ways mHl pipe lines, and of dams, embanlnne11ts or exca· 
vations 20 or more feet in height, and of all permanent 
bridges * • • 299, 301 

(i) \Vor' men enga.ged in building work as in the exiHting clause, 
hut the refcrenec in this ch1\lHC to imhmt.riDJ and connncr-
eial purposes should be omitted 299 

(j) \Vor· men employed in connection with the genemtion and 
distribution of electrical energy 301 

234. Tho question of tho inclusion of person~ employrd by the hrger 
agricultural employers nnd of t.hose employed in reRerve fnrost.R deserves 
examination 301 

2il5: (a) Steps should be taken to ensure that the agreomeut to pay 
compensation in aceord<tnce with the Indian Act ifl obligatory on all 
shipowners engttging Indiu.n seamen tend that depenclotntH are cu.pablc of 
enforcing thiH agreement :3~ 

(b) The possibilities of giving Indian seamen the right to 
compenHation whilst i'wrving on ships registr-red outside Inclil1 should be 
further explored by the Government of India and the Home Office. 
Special attention should be given to the possibility of extending the Act to 
Indian seamen wl1ilst serving on all ships within India's territorial waters 
and on British ships engaged in the coastal trade of India 301 

236. The limitation of the benefits of the Act to workmen in receipt 
of not more than Rs. 300 a month should be generaliy applied and the 
exception relating to the armed forces of the Crown should be modified, 
if this is necessary, in order t,o include persuns who are genuinely in-
dustrial workers 302' 

2:37. Widowed sisters ami widowed <hughters should be added to the 
list of dependants 3M 

238. For !).dults in receipt of not more than Rs. 30 a month, pay
ments for temporary disabLement should be based on two-thirds of wages 
and for minors on the full wage rate. The scale should be subject to a 
minimum of Rs. 5 for each half-monthly payment, but the rate of com
pensation should not exceed the rate of wages.. No person :veceiving more 
than Rs. 30 a month should receive less eompensati\:Jn than he would 
have got if his wage had been Rs. 3~ 305 
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239. The minimum compensation for death in the case of adults 
t!!hould be Rs. 600 and for complete permanent disablement Rs. 840. The 
minimum for partial disablement should be correspondingly raised .. 

240. (a) In place of the 14 existing wage classes in Schedule IV 
there should be 17, the upper wage limits for which should be (in rupees) 
10, 15, 18, 21, 24, 27, 30, 35, 40, 45, 50, 60, 70, 80, 100, 200 and 300 

(b) Except in the last two clB~sses t·he assumed wage should 
be the highest wage of the class. :For the last two classes the assumed 
wages eliould be R.s. 125 and 150 respectively 

(c) The maximum half-monthly payment should be raised from 
Rs. 15 to Rs. 30 and the present maxima for death and permanent 
disablement should be abolished 

241. The waiting period should be reduced from ten days to seven 
242. The exceptions in the second proviso to section 3(1) should not 

apply where death or a permanent loss of 50% or more of earning capa.
&ty results from the accident 

243. (a) The following additions should be made to Schedule III 
{List of occupational diseaees) :-

(i) poisoning by benzene and its homologues or seque
. lae, and 

(ii) chrome ulceration or its sequelae 
(b) The words "solely and" in section 3(4) of the Act should 

be deleted 
244. The administration of the Act should be entrusted, as far as 

possible, to specially qualified commissioners (not necessarily a whole
time officer), and there should be at least one such officer in every major 
province. The appointment should not be linked with one in which trans
fers are frequent and it should be possible to appoint more than one 
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305 

305 
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305·6 
306 

307 

307·& 

308 

i~Ommissioner for the same arefl, . . 309 
245. Pamphlets summarising the provisions of the Workmen's 

'€lompensation Act should be made available to workmen and, if the 
Act is substantially mnended, steps should be taken to diffuse informa-
tion of the ttmended law 310 

246. (a) Notice to the Commissioner should be compulsorY in the 
ease of all fatal accidents occurring to employees while they are on the 
employers' premises or while they are on duty elsewhere 311 

(oj The Commissioner should have the power to call upon the 
employer to show cause why he should not deposit compensation and 
to inform t.he dependants that it is open to them to make a claim 311 

(<:) Shipping Masters should transmit to the Commissioner 
.eopies of reports of fatal accidents to seamen on the high seas . . 312 

247. ln fatal accidents the dependant should not be required to 
approach the employer before claiming compensation from the Com-
missioncT 312 

248. Noti<Je should not be required in certain circumstances, and in 
no case shDuld want of notice or a defect in a notice act as a bar to pro
eeedings if the employer had timely knowledge of the accident from 
ttnother 8Durc" 312 

. 249. Local Governments should have the power to prescribe the 
maintenance of notice books by employers 312 

250. The law should not allow funeral expenses to be dedncted 
from the compensation which is to be deposited with the Commissioner, 
but it should require the latter to deduct the actual cost of the work
l.U&n's funeral expenses up to a limit of Rs. 25 and to pay them to the 
person by whom they were incurred 313 
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251. Where a workman is employed by a contraetor the principal 
employer should he able to rceov<'r eomp(•nsa.tion from a.ny })Orson from 
whom the workman eonld have reeovercd compensation . . . . 313 

2i.i2. The Commissioner shouhl have the power to require an em· 
ployer to make up an inarlequa.te deposit to the proper antount 318 

2G3. The High Court and the Commissioner should have the power 
to secure the withholding of compe.nsation pending an ap11eal ; but em· 
ploy0r:-: applying for rtn order of this kind shoulfl deposit a substantial 
sum to he devoted to the maintenanee of the opposite party during the 
pendency of the appeal 314 

254. ,Failure to fnmish a. return or a notiee required by the Act 
should be punisha.blc with a fine . . 314: 

2FI5. Special proviBion shonld be made .for the calculation of wages 
in the eaHe of wodmwn cngag<'rl for a Vf'l'Y short }JeJ'inrl l>cforc t.he 
accident 314 

2:-ifi. A meastrrc Khmdd h" enaeted abrogating for all workmen the 
defeJJeee~ of" common Pmploynlf'nt" and" assumed risk>" in eiv.il suits 
for damages for injury ariHing ont of employment 315 

CnAP1'ER XVI.L-Tn.ADE UNIONs. 

, 207. Every employers' organisation should set up a special eom
mittee for the pnrposn of g.iving oontinum.1s consideration to the improve
ment of the wcl!-beiug and efficiency of the workers in estahl.ishm('nts 
controlled by its members 31"1 

258. " Heeognition " should mca.n tha.t a union has the right to 
negotiate with the mnployer in respect, of matters a.tl'ccting either the 
common or indivklual interests ol' its nwmher~. Tho f'act that a union 
consists only of a minority of employees or the existcw~n of rival unions 
are not sufficient grounds for refusing recognition 32'!6: 

259. (Jovernmout should take the lead, in the ca><e of their indus· 
trial employees, in making recognition of unions caRy and in encouraging 
them to secure registra.tion 326 

260. Union lea.dcrs should endeavour to give as ma.ny members as 
possible some share in the work of the union 327 

261. (n) Trade union organisers should cndeavonr to find suitable 
men within the union to aet as officials and should tra.in them for the 
position 329< 

(b) 'fhe training should commence before the selected man 
leaves his employment a.nd he should be assisted to improve his general 
education 33() 

262. The Trade Unions Act should be re-examined in not more 
than three yea.rs' time ; all limitations imposed on the a.ctivities of re-
gistered unions and their officers and members should be reconsidered' 
so as to ensure that the eonditions attached to registration are not such 
as to prevent any well-conducted bona jide union from applying for re· 
gistration 331! 

263. All unions should be able to secure free of charge the conduct 
of their audit by officials of Government. The reports of the official 
auditor on trade union andit,s and investigations should be made avail· 
able for the public as well as for the union 331 

264. Section 22 of the Trade Unions Aet should be amended so as 
to provide that ordina.rily not less than two-thirds of the officers of. a 
registered trade union shall he aetually engaged or employed in an 
industry with which the union is coneerned 331 
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265. A registered trade union should not be precluded from 
initiating and conducting co-operative credit or supply societies 332 

CHAPTER XVIII.-lNDUSTRIAL DISPUTES. 

266. The Employers and vVorkmen (Disputes) Act of 1860 should 
be repealed 337 

267. Works committees-
( a) Where there is a trade union, the employer should seek its 

collaboration and co-operation in the estal•Iishment and 
working of works committees which should not be regarded 
or used as rivals to its influence . . 342-3 

(b) The workers' representatives should have facilities for sepa· 
rate as well as for joint meetings, and such meetings should 
ordinarily count as working time 343 

(c) The range of subjects should be as wide as possible 343 
(d) The management must be in sympathy with the idea, and 

determined to make the committee a success. The services 
of a labour officer, where one exists, should be utilised in 
the working of the committee but he should not act as a 
spokesman of employers 343 

268. In many centres the organisation of joint machinery would go 
far to develop a sense of responsibility in trade unions. The organisa
tion should include not only some joint committee or council within the 
individual establishment, but also a larger body of representatives of 
both sides of the industry in the centre concerned. . 344 

269. Some statutory machinery will be permanently required to 
deal with trade disputes and it will be necessary to consider the form 
which such machinery should take before the Trade Disputes·Act expires 
in 1934 344 

270. In the remaining period for which the present Act will be 
in operation, Governments should lose no opportunity of utilising 
their power to appoint Boards or Courts when they believe that this 
action will.serve some useful purpose. 345 

271. The question of providing means for the impartial examin-
ation of disputes in public utilit.y services should be considered 346 

272. The possibility of esta,blishing permanent courts in place of 
ad hor; tribunals under the Act should be examined 34~ 

273. Section 13 of the Trade Disputes Act -should be amended so as 
to provide that no prosecution or suit shall be rnaintainable on account 
of any breach of the section or any damage eaused thereby, except with 
the previous sanction of the Government which appointed the tribun-
al· · 347 

274. Ji;very provincial Government. should have an offi.cer or officers 
whose duty it would be to undertake the work of conciliation and to 

,.bring the parties privately to agreement 348 

CHAPTER XIX.-THE PLANTATIONS. 

27.5. No further legislation making a breach of contract of service 
a criminal offence should be countenanced . . ·1 • • • 356 

CHAPTER XX.-REcaurTMENT FOR AssAM • • 
276. The power conferred by Section 3 of the Assam Labour and 

Emigration Act (Act VI of 1901} to prohibit recruitment for .Assam in 
particular localities should be withdra·wn immediatelv, and no bardoc 
should he set up to prevent free movement of labon~· from one part of 
India to a.nother 3i8 

• 
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277. 'rhe Assam :Cabour and Emigration Act should he repealed and 
a new meaS\lre should he enact.ed in its plaec 369 

278. Where control is required, it should be exorcised over the 
forwarding of recruits to the Assam plantat.ions. All special restrict.ions 
on the agencies for obtaining recruits for Assam should be ·withdrawn 370 

27!l. The new Act should })rovide--

(a) iht1t no aHHistcd emigrant from controlled areas should be for
warded to the ARsam tea gardens except through a dep6t 
maintained by the industry 01' by suit.ahlc groups of em
ployc,rs and apptovcd hy the local Government or by such 
authority as it may appoint 370-1 

(b) that loca,\ agents should maintain registers of recruits in the 
proscribed fornl 371 

(c) that minors 1maceompanied by :1 1mrent or guardian should 
not be forwnrrled ; ltnd 371 

(d) that the dep6t and its rngistors should hn open to inspection 
by officers appoilltod hy tho provinei:tl Oovornment. for this 
pU!])OSC :371 

280. n11les nnder the Act should provide for tho detention of women 
and minors for a limited period 37l 

2Sl. The Govemment ~f India should have power to frame rules I"P· 

gardinp; transit. an·an!(<'ll1Nll8 and shonld provide for thn following of 
certain proscribed wnt.to,s to ARRitnl and for tho maint.enm1oo of depot-s at. 
nece~Rar,y intervals !l71 

282. In areas not inkthit.ed by aboriginals the CovernmPnt of Illdia, 
in consultation with proviucial Otivernmont.s a.nd the indud.ry, should 
cmmider whethlw t.hc reHt.ridion~ over forwarding sho11ld not he lliflfJ(onHed 
with. In all eont.ro]],,l an'~.tN Ow position should ho rnl'iniA<'d nft1'l' tlw 
expiry of five years 372 

28:J. 'l'he law Hhonld euahle tlw Oovemment of hHliu., iu thn event. of 
the recrudescence of alnmos, to rc-.introduee in any area. the prohibition of 
recruitmrmt ot;horwi:''' than by mcn.nR of licensed garden kttJ·dars and 
licenRed reeruih>rN :172 

284. Tlte Aet should he limite<l to the coutroi of assisted emigra
tion. The definition of "<>migrant l' Rlwukl exclude any per,;on who has 
been employed within the preceding twelve mouths in any c~>.pacity in 
Assam and assistance should be defined so as to exclud<' mere persuasion 
and propaganda from the scope of the restrictions 372-3 

285. The Act should apply to those provinecs in which the Assam 
Labour and Emigration Act is uow in force, but recruitment within 
Assam itself should not be subject to control 373 

286. It should be possible to extend contro.J to recruitment; for any 
work in Assam, but in present eircumstances there is no justifica.tion for 
control cxct'pt. in the case of recruitment foi· tea gardens 37:f 

287, The Assam Labour Boa.rd shollld be abolished 373 

288. (a) The Government of India should appoint a Protector of 
Immigrants in Assam to look after the interests of emigrants from other 
provinces who have not yet settlecl in Assam.. This officer should also 
be entrusted with responsibility for emigrantll4uring the journey 374 

" ' 
(b) The cost of the Proteetorof Immigrants and his staff should 

be defrayed by a cess on emigrants '":;-:.::1"; 375 
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289. The Central Government should determine finally the character 
-of the control necessary in any area 375 

290. Officials as well as planters should take steps to acquaint the 
workers with the change in the law in regard to penal contracts . . 377-8 

291. Steps should be taken to secure public contact with workers' 
,dwellings on all plantations . . . . . . . . . . 378 

292. (a) The tea industry shoul~ give publicity to the advantages 
which the plantations have to offer to the inhabitants of other provinces 378 

. ,... (b) The emigrant should be encouraged to maintain touch with 
his own people by means of correspondence . . . . . . 379 

293. Repatriation : 

(a) Every future assisted emigrant to an Assam tea garden, whe
ther from an area of free or oon·trolled recruiting should 
have the right after the first three years to be repatriated 
at his employer's expense 379 

(b) The Protector of Irr,.migrants and the planters in consultation 
should consider the machineiy necessary to make the right 
of repatriation effective 380 

(c) In the case of the worker who transfers his services to another 
garden before the three years have expired, the cost of re
patriation should fall on the employer by whom he was 
last engaged. A worker transferring his services to an em
ployer outside the tea industry should thereby be consider~ 
ed to have surrendered the right to repatriation 380 

(d) The Protector should be empowered to repatriate a garden 
worker, at the expense of his employer, within one year of 
his arrival in Assam if this is necessary on the grounsJ. of 
health, the unsuitability of the work to his capacity, un
just treatment by the employer or for other sufficient reason, 
and at any time before the expiry of three years if he is 
satisfied that the immigrant is unable with due diligence 
to secure a normal wage and desires to be rep:1triated 380-1 

{e) A worker dismissed before the expiry of the three years should 
be entitled to repatriation at the expense of the employer 
dismissing him, unless it is established that the dismissal 
was due to wilful misconduct 381 

(f) In case of physical assault by an employer or his agent, in 
addition to any other penalty which may be provided by 
law, the magistrate should be empowered to order the re-
patriation of the worker at the expense of the employer 381 

CHAPTER XXI.-WAGES ON PLANTATIONS. 

~94. Wage-fixing machinery in the Assam plantations-

(a) The establishmPnt of statutory wage-fixing machinery in tbA , 
Assam plantationR, if practicable, is desirable, and there are 
rewons for believing that, if proper methods arc· adopted, 
a practicable scheme can be devised . . 394 

(b) Before legislation is undertaken, an enquiry should be instituted 
as to the most suitable form of machinery, the actual rates 
paid and the variations in these rates between district and 
district und between garden and garden. The tea industry 
should be invited to eo-operate in this enquiry 394: 
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(c) 'fh.; GovPmm<•nt of Assam Hhould either secure the services 
of ~ome ollc with cxperinwe of the worldng of wage
lixi11g maehinery or armngc for a Relected ofticcr in Assa,m 
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to aortnire the requisite experience 394 
(d) 'l'hnl'eafter, Government should notify its intention to call for 

wage returns covering a. period of at least twelve months 
11nrl ineludin,!.l' all classes of work undertaken in the different 
seasons 394 

(e) The form of the wage returns should be tho same throughout the 
province. These returns should show the number of male, 
female and child wodters employed each month, whether 
permanently or temporarily, the wageR earned by each such 
group ami a~ near an approximation a.s possible to the hours 
:~utually worked for those wages 394 

(j') GoH·rJmlcnt. should invite the tea industry to ~ubmit proposals 
for its consideration regarding the most suitable type of 
l!Hu,hhwry to be provided by Btatuto. '!'he oarclinal points· 
are:---~ 

(i) Employers and \vorlwr:; should be given equal representation 
in tlw constitution oi such machinery. In the absence of 
m1y organisation among the worlmrs, it will be necessary 
Ior Government to appoint disinterested persons, who are 
neither oil"ieials nor employers, to represent the interests 
of the garden worlrers on the Board 395-6 

{ii) "Minority intcrest.s among employers should find represonta-
t.iou, but t.hn mnnher of members should be kept a~ small 
as possible 396 

(iU) An independent dl'.llll'nt iH ne\:c'::\Sary, but it shoul<l suffiee to 
ba Vl' nn independent Chainn11n, pt'(>f<>rnbl,v an official no-
minated by Govemmcnt 396 

(iv) The Board or Boards should includ<J at. leasL on" wonHtn 396 
!g) Only a small st.aff should be required for enforcement. If pos-

sible t.he duties of factory and wage inspection should be 
combined :!07-8 

295. lu the Dooars, wages should invariably be paid direet to the 
worker and not through the sardar 399 

296. The recommendations made in Chaph·l XIII relating to the 
1·egular and prompt payment of wages, t.he recovery of recruiting costs, 
including cost of transit, and restrictions on the recovery of advances 
~bonld also apply to plantation labour throughout. Brit,ish India 402 

CHAl'TBR XXII.-HEAJJl'H AND \VELFARJ! IN P.GAN'l'A'l'IONS. 

297. On all plantations managers should be required to maintain 
birth and death registers, and by inspection Government should ensure 
that these arc reasonably accurate 

298. Where possible, garden managers should make a more generous 
a]!ocation to workers of land for grazing and for vegetable cultivation 

299. A more a.ct.iv<' policy should be aclupted by all plantation 
managements in regard to anti-malarial work carried out under skilled 
a<hice ancl supervision 

300. Wherever conditions are suitable, tube wells should be cons
tructed. Where possible, piped water supplies should be provided 

301. Workers' houses should be suitably spaced out and not built 
back to back. They should be in blocks of two rooms and, wherever 
possible, on higJ1 ground · 

405 

406 

407 

407 

408 
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302. Standard minimum requirements in regard to plinths, floor and 
cubic space, light and ventilation should be prescribed by the competent 
authority which should have the power to condemn insanitary houses. 
~tandard type plans to suit varying conditions should also be prepared 
and made available to garden managements 408 

303. \Vorkers might be encouraged, under supervision, to build 
their own houses on approved sites. Wherever possible, a number of 
lights should be provided in and around the housing areas 409' 

304. :Bathing and washing places of simple type should be cons· 
tructed in the vicinity of the house lines; Public Health Departments 
should prepare type phns 409 

305. Planters should carrv out annual mass treatment of their 
labour forces for hook-worm " 41{)-

306. Adequate latrine accommodation should be required in fa.ctories 
on plantations, and the exemption from the provisions of sect,ion 13 
oi the Factories Act in :Bengal a,nd Assam should be withdrawn 410 

307. Women doctors should be employed each medical group 
organisation for confinements in hospital, for the training and supervision 
of midwives and dais, and for ehild welfare work 411·2: 

308. The practice of giving free food to indoor patients should be 
adopted in all plantation hospitals 412: 

309. Maternity benefits should be provided for by legislation. The 
Msh benefit to the mother should ordinarily take the form of half her 
daily wage for a period of 4 weeks before and 4 weeks after child-birth. 
In addition a bonus of Rs. 5 should be given, except where the woman 
refuses to avail herself of the skilled services of a woman doctor or a 
hnined midwife provided by the employer. In the case of plantation 
labour the condition of a qualifying period of employment should be 
dispensed with . . 412 

310. The practice of feeding non-working children wit,hout charge 
!Should be generally adopted 413 

311. Plantation managers should assist in organising suitable 
R'ecreation for their workers and should provide playing fields for general 
recreational purposes 413-

312. The employment of health visitors is desim,ble; the work of 
the hea,ltll visitor should always be supervised by the garden medical 
~:fficer. Where a group medical organisation existR, the woman doctor, 
with two or three health visitors, should organise welfare Gent,res on each 
garden of the group 414-

313. When young children become orphaned and "have no relations 
settled on the estate, the district magistrate or some suitable authority 
should invariably he approaehed to get into touch with any existing re
lations and, if a desire is expressed for the return of the child, ;nrange-
:ments should be made for repatriation 414' 

314. The employment, ei.ther directly or witl! their parents, of child
ren before the age of 10 years should be prohibited by law. The names 
of all employed children should be entered in the wage-book and in the 
case of children not born on a plantation and therefore without a regis· 
tered birth certifiea.te, the garden doctor should be required to deter-
mine the age before the child is allowed to start work 415 

315. Representatives of t,he local Governments concerned and of the 
planters should meet in conference to consider what cont.ribution each 
san make towards the education of children on the plantations 4Hl' 
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316. (a) The Director of J>ublie Hoalt,h, his a,H~istant;s ttnd the dis-
trict health officers should be ex-officio inspectors of plantt1tions 417 

(b) As soon as a complete hcnJth servioe comes into being in 
Assam and Bengal, tho inspooting powers of Civil Surgeons should be 
transferred to the officers of Uw Health Department.. 417 

:n7. (a) Hoards of Ho:1lth and Welfare should be established under 
statute for convenient phtnting areas 418 

(b) Each Board should have a majority of planter representa
t,ive~ a,nd should include :t Collector or Deputy Commissioner from the 
distl'icts covered, tho Director of Public Health (or one of his aRsistants as 
deputy), the distriet health officer and persons nominated by the local 
Government to represent workers. It is desirable that the Board should 
indude at least; one woman member; the Protector of Immigrants should 
have the right, to attewl but !lot to vote . . 418 

(c) 'I'lJC nren to he allotted to f'~ch J~oard will depend on local 
considerations, but Government should remain directly responsible for 
publio health in ad,joining areas which are intersporHccl with plantations 419-2@ 

(d) (i) Eueh Board should he fina.need hy means of an annual 
cess levied on nll plantatiom; wit.J1in its nrca. 'l'he eess may he based on 
the pbntod >1ercage or on the resident population, hut the fim1l decision 
as to the method to be adopt:ed Rhould he made al't,1er eonsultntion hc-
twcell the loC'n l Govemments and the industry 420 

(ii) A rchato 11pto two-thirds of tlw O(·.SH collected should be 
made to estat(':' :teem·din[:; to a, system of marks a.warded by medical 
iuspcetin;~· nut.ho: il.icB fnr hou~ing, medical facilit,ic:,;, anti-malarial work 
an<l ot.her <tnH·nil i<·s of whi,,h they approve 429 

(ii1:) Clov<,nunnnL in eonsulta tion with the industry, should 
examino tho pos~ibi!ii.y of transfPtTing the aceumulated bala11ce a,t the 
,credit of the Assam Labo11r Boarrl, less all proper expenses involved in 
winding up its affairs. (,o the Boards of .Health ;wd Welfa.rn in AsHitlll . . 421 

(e) Tlw chid oxceuHvo ollinPr of the Bon,rd shouhl ho a, whole-
time cxp~~rinn<:'nd nwrlina] nfti<"'l' with llllblie health qna]ifieat.iOIIS 421 

(f) In l'CHJIOCt of tnaternity bnnefit legislation the l)oard 
should be thn arlministratiYP r,uthol'ity for tho area under its control . . 421 

318. (a) The Ad eon~·titnting the Bo:udR ttnd proscribing their 
procedure should ddail, n,s far a1! possible, their dutieA and the mat.ters 
in respect of which they mP.y issue n·gubtionA. Before these are issued, 
·they should be snhmit,ted to the local Government,, which should have 
the power to ·refr,r them bb:uk to thB Ho11.rd with suggestions for their 
&;mendmcnt. In tho ease of regniations dealing with certain impor
·tant matters, sueh as the provision of drinking water, eonservancy, 
sanitation, drainagt~. medical facilitie~;; and the prescribing of minimum 
l'ltandards of now honHing aecornm0da,tion, the local Government 
should havo the power eii;hcr to·, approve them or to modify them in 
sueh manner as it thinks Ht. In the case of other regulations the local 
Government should not have the power to modify or supersede the regu-
lations proposed by tlie Board 421-.! 

(b) Government should have the power through its inspectors 
®f instituting prmeeutions for info·in;;emP.nts of any regulations, but this 
power should only be invoked aft.er the Board, without sufficient reason, 
'had refused to prosecute 422 

(c) Government should also retain some financial control 423 

319. Distriet. health officers should aet as GovernmE;~nt inspectors 
oOf plantations and should be empowered to deal with breaches of public 
ihealth laws and regulations on estates ' 423 
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CHAPTER XXIII.-BtrRThfA AND INDIA. 

320. The general recommendations in other parts of the Heport are 
intended for Burm~ as well as India and are designed to meet the needs 
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of Burmese labour in Burma as of Indian labour in India 425 

321. (a) The Protector of Immigrants should work in co- operation 
with the Government of Burma but should be solely responsible to the 
Government of India 427-

(b) He should have statutm·y power to enter industrial estab-
lishments where Indian labour is employed 428 

(c) He should have a working knowledge of some Inclian 
languages, particularly Telugu 428 

!d) He should have access to the ]\;Iemher or Minister respon-
sible for labour 428 

(e) He should furniPh a~n annual report to the Government of 
India 

(j) He should have sufficient experience and standing to ensure 
that his advice will deserve and receive full consideration from authorities 
and employers in Burma 

322. Government should approe"ch employers with a view to secur
ing direct payment of wages without legislation: if this fails, the question 
of legislation for direct payment in certain sections of industry should be 
taken up 

323. If any other industry finds it necessary to recruit in India, 
it should repatriate the .recruited worker as soon <1S it ceases to pay him 
hls nonnal wages 

324. A policy of decasuaJisation for dock labour in &ngoon is 
urgently needed 

325. There should be a medical inspection of emigrants in India 
before embarkation 

326. (a) In dealing with the housing problem in Rangoon, a first 
step should be the provision of rest-house accommodation, for the super
vision of which the Protector of Immigrants might be given some res
ponsibility 

(b) The desirability of providing married quarters should not 
be overlooked .. 

tc) Attention should be given to the proper utilisation of under
developed areas 

327. In regard to general health mer,sures, previous investigations 
indicate wbat itl required, and Government should now take "the neces
sary steps 

328. In regard to housing, there should be a frank recognition of 
joint responsibility ; the line of action, with the share to be taken by the 
parties concerned, should now be determined at a conference to be con
vened by Government and including representatives of Government, the 
municipality, employers, the Development TnTst, the port authorities 
and some who can voice the needs of labour 

329. Assisted emigration should be controlled with a view to ensur
ing that the emigrant is guaranteed maintenance for a reasonable period 
or repatriation .• 

428 

428 
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330. As ooou as a decision lun; been takt'JI regardiJJ~ Uw <:onstitu
t.ional position of Burma, the question of immigntiioi1 shcll;ld be examined 
by t.he Goveruments of Iudia and Hnrmtt in eonsHltati<;n Vlith all the 
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interests concerned 441 
331. J<'or a sound immigration policy, further statistical information 

regarding immigrant htbour is urgently required. Accurate figures should 
be obtained hearing on the extent of employment nvailable at different 
seasons and t,he movements of immigrant labour in search of work 441 

:3:l2. Whatever steps are taken to regulate immigration, satisfactory 
conditions of life allCI work shonld he maintained for the immigrant po-
pulations 441 

333. Government, employers and aU concerned 1lhould accept a much 
greater measure of responsibility for the immigrant . . . . . . 442 

CHAP'l'.NR XXIV.-S'l'ATIWL'ICS AND ADMlNlS'l'ItA'l'ION. 

Statistics and Intelligence, 

::!34. (a) Sta.ti;;tks sho11ld hn compiled separately in respect of peren
nial and seasonal factoric:; 

(b) Govemment should examine the possibility of obtaining 
from the factory owner the total number of persons employed in his 
factory for not less than one month i.n a year 

(c) The :Factories Act should be amended so a,s to m<tke it; 
possible to call for returns in respect of wageR 

:3:\5. An examination should be made of the eauses of tleby in th~' 
pnblimttion of labour statisties with >t view to devising a method whiel> 
will ensure more prompt publication 

<J:36. Tho J:lOHsibility of obtaining figures of the total llllntlwr ('111-

ployed wholly or part-time in the coal mines should bC' o:xamiucd 
::):)7. The publi~hed retums relating to the AsHalll plant.atioliK should 

giV<' particulars of tho number of labourem employed who do not live Oll 

the garden~, and the vital statistics should include both births and deaths 
:\:18. :PlanterH in :1ll provinces should he required by statute to 

.furnish st~\Listies relating to the labour forces employed by them 
:J;l!). A summary should be published by the Government of India 

ofthe annual returns t·eceivcd from provinei.al Governments on the 
working of the 'J'mde Unions Act 

:!40. Legislation should be adopted, preferably by the Central Legis
lature, enabling the competent authority to collect information from em
ployers regaidiug the remuneration, attendance and living conditions 
(including housing) of industrial labour, from merchants regarding prices, 
from money-lenders regarding loans to workers and from landlords re
garding rentals 

341. Whenever possible, investigators engaged on family budget 
enquiries should receive a course of training with the Bombay Labour 
Office or some other office which has conducted a successful enquiry 

342. Enquiries into labou!' cuwlibions by private investigators 
should be intensive rather t,han extensive 

343. The possibility of making enquiries and investigations into 
labour conditions an obligatory part of courses in economics should be 
considered by the university authorities in all provinces 

344. The possibilities of experimental work with a view to discover
ing means of improving output and efficiency shonl•'· be considered by 
large individual employers and by associations of empl ·yers 
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845. A labour bureau on a scale not smaller than that represented 
by the Bombay Labour Office should be established in Bengal 

346. (a) Thorough family budget enquiries should be undertaken in 
Delhi, Madras, Cawnpore, Jamshedpur and a centre in the Jharia coal· 
neld 

(b) As soon as circumstances permit,, the possibility of extend
ing the activities of the Labour Statistics Bureau in Burma to the main 

· oilfields should be considered 
(c) Assistance should be given by the Government of the 

Punjab to the Board of Economic Enquiry to enable it to institute 
and direct investigations in the industrial field 

(d) The possibility of establishing a Board of Economic En
quiry in the Central ProvinccR similar to that in the Punjab should be 
investigated 

Administration. 
347. {a) A Labour Commissioner responsible for the administration 

of all labour subjects should be appointed in every province except Assam 
(b) He should be a selected officer and should hold the ap

pointment for a comparatively long period 
(c) He should be 1·esponsible for the publication of labour 

statistics, should have the right to enter all industrial l'stablishments, 
should be generally accessible_both to employers and labour and should 
act as a conciliation officer 

(d) The headquarters of the Labour Commissioner should be 
in the chief industrial centre of the province 

(e) In provinces where part-time appointments have to be 
made, a combination of the functions of the Director of Industries and 
of the Labour Commissioner should be avoided 

348. A Labopi· Commissioner should be appointed for the Central 
Government ·'! . . . . . . . . . • 

fo_AFTlilR XXV.~I4.l30U:R~Jf.D T~tj;.Q,P,~:J',~l;l;JTIOK. 
849. Legislative powers in respect of labour should continue with th<" 

Central Legislature and the provincial legislatures should also ha,v-e power 
to legislate. Labour legislation undertaken in the provinces should not 
be aJlowed to impair oz infringe the legislation o£ the centre, or its ad
rnini~tration 

/350. If special constituencies are to remain a feature of the Indian 
constitution, labour should be given adequate representation in the 
Central and provincial legislatures . . . . . . . . 

/.'351. The method which is most likely to be effective in securing the 
best representatives of labour is that of election by registered .. trade 
uciqns. A special tribunal should be set up in each province to deter

.mine bef.ore election the weight which should be given to each registered 
trade umon . . . . . . . . . . . . . . 

352. Where there is a substantial industrial population, it should 
receive, by means of a franchise or in some other way, the power to exer
cise. an adequate influence over the policy of local self-governing 
bodies 

353. Industrial Council : 
(a) In the frame-work of the future constitution, provision should 

be made for an organisation (the Industrial Council), 
which would enable representatives of employers, of labour 
and of Governments to meet regularly in conference to 
discuss labour measures and labour pohcy 
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(h) The Counuil should bo ~nt'fieir•nUy representative but not too 
large. Tho IopresentativcH of labour should be elected by 
l't>gistorcrl trade unions, and where there ·are no :registered 
trade unions of any size they should be nominated by Gov
ernment. Tho omployer8' representatives should. also be 
elected by associations of employe.cs, whose voting power 
rhouhl be f1pproxinmtcly proportionate to the number of 
workers which their members employ 

(c) 'fhe Council shonl<l meet annually and its president should he 
elected at each annual session. The secretary of the Council 
should be a permanent official responsible to it for the cur· 
rent business throughont the year 

(d) l<'unctionn of the Council: 
(i) to examine proposalR for labour legislation referred to 

it and nlso to inHiate such proposals 
(ii) to promote fl spirit of co-opnrat.ion and understanding 

among those concerncu with h1bour policy, and to 
provide M\ opportunity for an interchange of infor• 
Illation regarding experiments in labour matters 

(iii) to advise the Ccntml and provincial Governments on 
the framing of rules and regulations 

( iv) to advise regarding the collection of labour statistics and 
tho co-ordination and development of economic 
research 

354. If labour legislation is central, tho authority finally responsible 
for such legislation must be the Central Legislature. If labour legis
lation is to be dccentralised, some co-ordinating body will be necessary. 
'The decisions of tho Council could not bo given mandatory power, but in 
certain circumstances it might be mado obligatory for provincial 
Governments within a specified time to submit proposals for legislation 
to their respective legislatures for a decision as to their adoption or 
rejection 

355. Votes jn the Industrial Council should be recorded separately 
in three groups, one including employers' representatives, one workers' 
representatives and one the remaining members 

· 356. Where there is the danger of establishments being transfen-ed 
to Indian States in order to escape regulation, an effort should be made 
i;o obtain the co-operation of the adjoining States 

357. (a) The possibility of making labour legislation both a federal 
and a provincial subject should be considered. 

(b) If federal legislation is not practicable, efforts should be 
directed to securing that, as early a~ possible, the whole of India parti
cipates in making progress in labour matters. 

(c) For States in which there is appreciable industrial deve
lopment, the Industrial Council should offer a suitable channel for 
co-operation 
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APPENDIX n. 
A.-TERMS OF REFERENCE AND LIST OF SUBJECTS WITH 

COVERING LETTER TO PROSPECTIVE WITNESSES. 

(1) Letter to prospective witnesses. 

The Chairman of the Royal Commission on Labour in India desires me to send 
you the enclosed paper setting out the terms of reference to the Commission and a 
Schedule of the subjects falling within them which appear likely to engage the 
Commissioners' attention in the course of their enquiry. 

I am to invite youjyour organisation to submit, for the information of the 
Commission, any written statement which is likely to contribute to the objects of the 
inquiry. 

The attached Schedule of subjects is not intended to be exhaustive, and the 
Commission will welcome evidence on any matter falling within the scope of their 
inquiry, whether included in the Schedule or not. They also consider it unlikely 
that you will feel called upon to deal with all the headings of the Schedule, and I am 
to suggest that you should select those in the subject-matter of which your expe
rience mainly lies. They would be glad if in dealing with subjects mentioned in the 
Schedule you would number the various parts of your reply to correspond with the 
headings numbered in Arabic numerals in the Schedule (Nos. 1-146). 

The Commission attach great importance to detailed evidence based on personal 
experience of particular industries, localities or establishments, and they trust that 
no possible witness will be deterred fr9m proffering such evidence by its compara
tively narrow field. ~Where information of a definitely ~statistical nature can be 
given this will naturally be of the greatest value to the Commission. 

In the case of witnesses giving evidence on behalf of industrial institutions it will 
be of assistance if they wiU state in their evidence the nature of the firm's bu;iness, 
its output, period for which it has been operating, and particulars of number and 
grading of its employees, male, female and juvenile. 

The Commission will find it of assistance if any memorandum of evidence you 
may be willing to put forward may be sent as soon as possible, and in any case not 
later than the , to the-

Joint Secretary to the Royal Commission on Labour in India, 
Camp, India. 

The Commission will of necessity have to limit the volume of oral evidence 
taken by them, but they would be obliged if you could state whether you wish to 
give evidence in person before them and, if so, at what place it would be most • 
convenient for you to do so. They expect to visit all the leading industrial centres 
and probably all the provincial capitals in the course of the cold weather of 1929-30. 

(2) Terms of Reference. 
" To enquire into and report on the existing conditions of labour in industrial 

undertakings and plantations in British India, on the health, efficiency and standard 
of living of the workers, and on the relations between employers and employed, and 
to make recommendations." 

NOTE.-" Industrial undertaking" for the purpose of the Commission is interpreted as in Article 1 
of the Ws.shington Hours Convention, which is as follows :-

"For the purpose of this Convention, the term ' industrial undertaking' includes particularly:
" (a) Mines, quarries, and other works for the extraction of minerals from the earth. 
" (~) Industries in whi"h articles are manufactured, altered, cleaned, repaired, ornamented, 

finished, adapted for sale, broken up or demolished, or in which materials are trans
formed ; inclndinP" shipbnildino- and the generation, transformation and transmission 
of electricity or ~otive powe;' of any kind. 
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•• (c) Const.ruction, reconstruction, maintenance, rcpaiJ·, alteration, or demolition of any 
building, railway, t.ra,mwn.y, hm·hour, tlock, }lier, canal,inln,nd wat.erwn.y, road, tunnel, 
bridge, viaduct, sewer, drain, well, tc·legmphic or telephonic instulla.tion, clcotrio•tl 
undertn.king, ga.swol'k, watcrwork or other work of construction, as well as the pre· 
pa.ration for or laying the foundations of any such work or structure. 

•• (d) Transport of passcng<ws or goo<ls by r01td, mil, sc11, or inland waterway, including tho 
handling of goods ttt docks, qtmyA, wharv!'s or warchousc3, hut excluding transport 
by hand." 

• • * * * * * * * • * 
lrbe competent. aut~ority in each conn try shall ddine the line of division which separates induatry 

frcm commerce and agrlcttltnre. 

(3) List of subjects. 
I. Recruitment. 

(l) Origin of Labour. 
(i) Extent of migration. 

(ii) Causes of particular streams of migmtion •. 
(iii) Changes in roccnt years. ~ 

(2) Contact with villages. 
(i) Extent and frequency of return. 

(ii) Extent of permanent labour force. 
(8) Methods of recruitment. 

(i) Existing methods. 
(ii) Possible improvement. 

(iii) Public employment agencies~-
( a) Desirability of establishing. 
(b) Possibility of practical schemeFJ. 

(4) Extent and effects of disturbance of fam,ily life. 
(5) Recruitment of seamen. 

(i) Existing practice. 
(ii) Effect of changes introduced in Calcutta. 

(iii) Suggestions for improvement. 
(6) Recmitrnent for Assam. 

(i) Need of retention of control. 
(ii) Administration of present system. 

(iii) Composition and working of Assam Labour Board, 
(iv)· Defects of existing Act ann system. 
(v) Possible substitutfls. 

(7) Unemployment. 
(i) Extent and character. 

(ii) Extent to which caused by-
( a) Retrenchment or dismissals. 
(b) Voluntary retirement. 
(c) Other causes. 

(iii) Possible methods of alleviating and remedying distress. 
(iv) Unemployment In,surance. 
(v) Application of International Conventions !'elating to unemploy

ment. 
(8) Labmtr " turnover ". * 

(i) Average duration of employment. 
(ii) Extent of casual employment. 

(iii) Absenteeism-
( a) Extent, character and causes. 
(b) Seasonal or otherwise . 

. (c) Time and wages lost. 

• This word should be read as indicating gener1tlly the changes in composition of the labou 
lltaft of an undertaldng. · 
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(9) .Apprentices Act, 1850. 
Value of. 

II. Staff Organisation. 
(10) Detai~s of organisation, cidministral·ive and departmental. 
(11) Selection of managing staff~ 
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(12) Recrt1itment and training of supervising staff, superior and subor<linate. 
(i) Methods in force. 

(ii) Facilities_for training and promotion of workmen. 
( 13) Relations between staff and mnk and file. 

(i) Relations generally. 
(ii) Value and defects of system of employing jobbers. 

(iii) Works Committees: their constitution, extent and achievements. 
(iv) Works Councils and Industrial Councils. 

(14) Tintekeeping, piecework, cont·ract and attendance registers. 
(i) How and by whom kept and checked. 
(ii) How and by whom wages actually paid to workers. 

(15) Contractors as inte:rmed1:aries. 
(i) Extent and character of work given on contract. 

(ii} Extent of sub-contracting. 
(iii) Control exercised over working conditions. 
(iv} Effects. 

m. Housing. 
(16) Extent({) which housing is provided. 

(i) By employers. 
(ii) By Government or other public agency. 

(iii) By private landlords. 
(iv) By workers themselves. 

(17) Facilities for acqtds.ition of land for workers' houses. 
(18) Nature of accommodation p1·ovided in each class. 

(i) In relation to workers' demands. 
(ii) In relation to best type from health point of view. 

(iii) Provision made for lighting, conservancy and water sapply. 
(19) Utilisation by workers of accommodation available. 

(20) Rent rates in variolls classes. 
(21) Special problems arising in connection with various classes of housing, 

e. g., Subletting ; 
Occupation of employers' houses by t,enants in other employ; 
Eviction. 

(22) Moral effect on worke1' of indt1strial housing conditions. Improvements 
tried and suggested. 

IV. Health. 
(23) General health conditions of workers. 

(i) Figures of mortality. 
(ii) Birth rate and infant mortality. 

Methods of registration. 
(iii) Working conditions-

(a) at work places; 
(b) at home. 

(iv) Dietary. 
(v) Physique. 
(vi) Effects of disturbance of sex ratio in industrial cities. 
(vii} Helation between housing and mortality. 

2K2 
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(24) E:vtent of medical faC'ilitie.~ prm•ided. 
(i) By employers. 

(ii) By Government. 
(iii) By other agenoie~. 
(iv) Provision for women doctors, trained midwives or dais. 

(26) Extent to which medical facilities are uUUsetl. 
(i) Generally. 

(ii) By women. 
(26) Sanitary arrangements, (a) at worlc places, (b) at home. 

(i) Latrines. 
(ii) Drinldng water. 

(iii) Bathing and washing. 
(27) Extent and nature of o.fficial 8Upervision, 

(i) Work of Boards of Health in special areas. 
(ii) Inspection of plantations. 

(iii) In mill and other industrial areas. 
(28) Suitability of existing Factories and M"ines Acts and Rules. 

(i) Control of temperature in factories. 
(ii) Control of humidification in cotton mills-

(29) Disease. 

( a) Nature of action taken by Local Governments. 
(b) Results. 

(i) Prevalence o£ industrial diseases. 
(ii) Prevalence of cholera, malaria, hookworm and other tropical 

diseases. 
(30) Sickness ins'umm,ce. 

(i) Suitability of International Labour Convention. 
(ii) Possibility of introducing other systems. 

(iii) How to meet difficulties arising from non-acceptability of Western 
medieino, paucity of medical men, migration of labour, finance. 

(31) Maternity ben~fita. 
(i) :Extent and working of existing schemes (including allowances given 

before and after childbirth). 
(ii) History of central and provincial Bills. 

(iii) Possibility of legislation. 

V. Welfare (other than Health and Housing, but including Education). 
(32) Extent of welfare work. 

(i) By employers. 
(ii) By other agencies. 

(33) Employment of Welfare Officers and worlcers. 
(34) Nature of other Welfare activities, (a) by employers, (b) by other agencies. 

(i) Provision for refreshments, sheltera and creches. 
(ii) Provision for physical culture, recreation and amusements. 

(iii) Other activities. 
(35) Results achieved. 
(36) Provision of educational facilities by employers. 

(i) For adult workers. 
(ii) For half-time workera. 

(iii) For workers' children. 
(iv) Extent to which used. 

(37) Desirability and possibility of provision for old age and premature 
retirement. 
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(38) Co-operation. 
(39) Possibility and desirability of a Statutory Miners' Welfare Ji'und. 

VI. Education. 
(40) Facilities for general education in industrial areas. 

(i) Of children not in employment. 
(ii) Of children employed in factories. 

(iii) Of adults. 

(41) Facilities for industrial and vocational training. 
(42) Effect of education on standard of living and industrial efficiency of 

workers. 

VII. Safety. 
(43) Existing regulations in factories, mines, railways and docks. 
(44) Incidence of accidents in factories, mines, railways and docks. 
(45) Causes. 
(46) Accident prevention (including "Safety First" propaganda). 
(47) Accidents in non-regulated establishments. 
(48) First-aid and medical relief. 
( 49) Stringency of inspeetion and enforcement of regulations• 

(i) In industry generally. 
(ii) In seasonal industries. 

(50) Effect upon safety of hours, health, light and working conditions generally. 

VIII. Workmen's Compensation. 
(51) Workmen's Compensation Act. 

(i) Extent of use. 
(ii) Comparison with extent of possible claims. 

(iii) Effects on industry. 
(iv) Availability and use of insurance faciliti6is and value from workers' 

point of view. 
(v) Desirability of compulsory insurance by employers. 

(52) Desirability of extending Act to other occupations. 
Possibility of providing against insolvency of employers who might 

bf) so covered. 
{53) Suitability of provisions relating to

(i) Scales of compensation. 
(ii) Conditions governing grant of compensation. 

(iii) Industrial diseases. 
(iv) Machinery of administration. 
(v) Other matters. 

· (54) Desirability of legislation on lines of Employers' Liability Act, 1880. 

IX. Hours. 
A. Factories. 

(55) Hours worked per week and per day. 
(i) Normal, i.e. as determined by custom or agreement. 

(ii) Actual, i.e. including overtime. . 
(iii) Spreadover, i.e. relation between hours worked and hours durmg 

which wor:~er is on call. 
(56) Days wol'ked per week. 
(57) Effect of 60 hours restriction. 

(i) On workers. 
(ii) On industry. 
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(58) l~lfe!:l oj' duil!Jlim·if. 
(5H) Possilrilil,l} (~! 1·eiluct·ion 1>n maxima. 
(GO) Interval8. 

(i) Existing practice- . 
(a) In relation to fatigue. 
(b) In relation to workers' meal times. 

(ii) Suitability of the law. 
(iii) Suitability of hours during which factory is working. 
(iv) Number of holidays given. 

( 61) Day of rest. 
(i) Existing }Jractice. 

(ii) Suitability of the law. 
(62) Exempting provisions ancl the use made of them. 

B. Mines. 
(63) Hours worked per day and per week. 

(i) Normnl, i.e. as determined by custom or agreement. 
(ii) Aetual, i.e. including overtime. · 

(iii) Spreadover, i.e. relation between hours worked and hours during 
which worker is on call. 

(64) Days worked per week. 
(65) Effect of TestTiction of kouTs. 

(i) On workers. 
(ii) On indtwtry. 

(66) Possibility of Ted?J.cing maxima. 
(67) Suitability of the law relat?:ng to shifts. 
( 68) Possilrility of ·intmducin(f an effective dailr; limitation. 
(69) Intet·vals. 

(i) In relation to fatigue. 
(ii) In relation to workers' meal times. 

(iii) Number of holidays given. 
(70) Day of t·est. 
(71) Adequacy of P:l'-i8ting provisions. 
(72) Exem.ptin,q provisions and use made of thern. 

t. Railways. 
(73) Hours worked per week nnd per day. 

(i) Normal, i.e. as determined by custom or agreement. 
(ii) Aetual, 1:.e. including overtime. 

(iii) Spreadover, i.e. relation between hours worked and hours during 
which worker is on call. 

(74) Days 11.-'0Tlced peT weelc. 
(75) Extent of application of International Labour Conventions relating ro

(i) Hours. 
( ii) Rest days. 

(76) Intervals-
(i) In relation to fatigue. 

(ii) In relation to workers' meal times. 
(iii) Number of holidays given. 

(77) Possibility of Tegulation, 
D. Other Establishments. 

(a) Plantations. 
(b) Docks. 
(c) Other industrial establishments • 
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(78) Hmtrs worked per week and per day. 
(i) Normal, i.e. as determined by custom or agreement. 

(ii) Actual, i.e. including overtime. 
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(iii) Spreadover, i.e. relation between hours worked and hours dlll'iug 
which worker is on call. 

(79) Days worked per week. 
(80) Desirability of regulation. 

X. Special Questions relating to Women, Young Adults and Children. 
A. Factories. 

(81) Effect of 1922 Act on entployment. 
(82) Admission of infants to factories. 
(83) Suitability of regulations for women's work. 
(84) Suitability of regulations affecting chilrlren. 

(i) Hours and intervals. 
(ii) Minimum and maximum ages. 

(85) Double employment of children (i.e. in more than one establishmen-1 
in same day). _ 

(86) Work and training of young adults. 
Facilities for apprenticeship. 

(87) Extent of "bUnd alley" employment (i.e. extent to which children ere 
dismissed on rea<jing full age). 

(88) Comparative merits of double and single shift systems as affecting health 
of women, young adults and children. 

(89) W or of women and child!ren in factories not subject to Act. 
(i) Use by I~ocal Governments of section 2 (3) (b). 

(ii) Advisability of extended application. 

B. Mines. 
(90) Effect of Act of 1923. 

Suitability of certification provisions. 
(91) Exclusionofwomen. 

(i) Suitability of regulations. 
(ii) Probable effect on industry. 

(iii) Economic effect on workers. 
(iv) Speed of withdrawal. 

c. Other Establishments. 
(92) Needforregulation. 

XI. Special Questions relating to Seamen and Workers in L'1land Navigation. 
(93) Hours of work. 
(94) Rations and accommodation, articles of agreement, &c. 
(95) Indian Merchant Shippin{} Act. 

XU. Wages. 

(i) Existing provisions. 
(ii) Need of revision. 

(96) Prevailing rates of wa,ges (time and piece) and aTemge earnings. 
(i) In industry. 
(ii) In surrounding agricultural areas. 
(iii) Difference between money wages and money value of all earn· 

ings. 
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(97) Movements in recent years. 
(i) Increases and decreases. 

(ii) Reasons for variation. 
(iii) Relation to prices and cost of living (pre-war and l)Ost-war). 
(iv) Relation to profits. 

(98) Amounts sent to villages. 
(99) Payment in kind and allied problems. 

(100) Extent and e:fject of payment throngh contractors, sub-contraciora or 
keaclmen. 

(101) Method of fixing wages. 
(i) By negotiated agreements. 

(ii) Other means. 
(102) Basis of payment for overt,ime and Snnclay work. 
(103) l!Jxtent of standardisation. 
(104) Effect of wage-changes on lnbonr supply. 
(105) Minimum wages. 

Advisability and possibility of statutory establishment. 
(106) Deductions. 

(i) Extent of fining. 
(ii) Other deductions. 

(iii) Utilisation of fines. 
(iv) Desirability of legislation. 

(107) Periods of wa,ge-payment (day, weJI or montt.). 
(i) Periods for which wages paid. 

(ii) Periods elapsing before payment. 
(iii) Desirability of legislation-

( a) to regulate periods; 
(b) to prevent delay in payment. 

(iv) Treatment of unclaimed wages. 
( 108) Indebtedness. 

(i) In village. 
(ii) In industrial area. 

(109) Bonus and profit sharing schemes. 

• 

(i) Natureandefl'ectof schemes which are or have been in operation. 
(ii) Basis of schemes, whether production or profits. 

(110) Ann1tal or other leave. 
(i) Extent to which taken by workers. 

(ii) Extent to which countenanced andfor assisted by employers. 
(iii) l~xtent of consequential loss t.o worker of back-lying wages. 

(111) Desirability of Fair Wages Clause in public contracts. 

XDI. Industrial Efficiency of Workers. 
(112) Comparative changes in efficiency of Indian' workers in recent yearl. 
(113) Comparative efficiency of Indian and foreign workers. 
(114) Extent to which comparisons are affected by-

(i) Migration of workers. 
(ii) Use of machinery. 

(iii) Comparative efficiency of plant. 
(iv) Comparative efficiency of management. 
(v) Physique. 

(vi) Heal~h. 
(vii) Education. 
(viii) Standards of living. 
(ix) Climate. 
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(115) Effect on production of-
(i) Changes in working hours. 
(ii) Changes in other working conditions. 

(iii) Expenditure on health and sanitation. 
(iv) Housing. 
{v) Alterations in methods of remuneration. 

(vi) Movements in wage levels. 
(vii) Legislative enactments. 

(viii) Dietary. 
(ix) Alcohol and drugs. 
(x) Industrial fatigue. 

(116) Possible methods of secuTing incTeased efficiency. 

XIV. l.rrade Combinations. 
;iii (117) Extent of oTganisation of

(i) Employers. 
(ii) Employed. 

(ll8) E./feet of organisations on
(i) Industry. 

(ii) Conditions of workers generally. 
(119) Nature of Tmde Union activit·ies. 
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(i) Mutual aid benefit schemes :unemployment: sickness: old age : 
strike pay. t 

(ii) Other activities., · 
(120) Indi!'idual Tmde Unions. 

(i) History. 
(ii) Attitude of workers and extent of their control. 

(iii) Attitude of employers and relations with them. 
(121) TTade Unions Act, 1926. 

(i) Extent to which utilised. 
(ii) Effects. 

(iii) Possible amendments. 
(122) Miscellaneous questions Tegarding Trade Unions. 

(i) Methods of negotiation between employers and employed. 
Iii) Results of attempts at co-operation between employers and em• 

ployed to increase efficiency of production. 
(iii) Position of employees in State industrial concerns in relation to 

general Trade Union movement. 

XV. Industrial Disputes. 
(123) Extent of strikes and lock-outs. 

(i) Causes. 
(ii) Duration and character. 

(iii) Nature and methods of settlement. 
(iv) Loss to industry and workers. 

(124) Conciliation and arbitTation machinery. 
(i) Results of previous investigations. 

(ii) Part played by official or non-official conciliators in settling dis: 
putes. . 

(iii) Use (if any) made of Employers' and Workmen's Disputes Act, 
1860. 

(iv) Joint standing machinery for regulation of relations between 
employers and workpeople. 

(v) Opportunity afforded to workpeople of making representations. 
(vi) Applicability to Indian conditions of Industrial Court, Trade 

Boards, Joint Industrial Councils. 
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(125) Trades Disp?ttes Act. 
(126) Attitude of Governmenl··-

(i) •rowards trade combinations. 
(ii) In connection with industrial disputeB. 

XVI. Law of Master and Servant. 
(127) liJffect r~j'repeal rj' fVork'lnen's Breach of Contract Ac!. 
(128) 'l'ype.s of contract C0111'1JI011l!J iu W8e. 

(129) }j)xtent to wh·ich (i) Civil, (ii) Criminallaw is available and used for 
enforcement. 

(130) Madras Planters Labour Act, 1903. 
(131) Coorg Labmtr Act. 
(132) }j]mploye~·s' and Workmen's Disputes Act : Is it used ? 

XVII. Administration. 
(133) Central a.nd Provincial Legislatures. 

Action and attitude on labour questions. 
(134) International Labonr Organisation. 

(i) Hatification of Conventions and action taken. 
(ii) Its nffeet on legislation, etc. 

(135) Relations between Central a.nd Local Governm.ents. 
(136) Adminis!mli·ce a.nl.hor'ities in various Govermnents. 

Work of r>peeial Jabonr offices or officers. 
(137) fiJjject r~f d(j]'m·eJI.ces in law m· ndm:ini81.ral•ion in lntliun 8tu.teB and 

Briiid1. India. 
(138) Acquaintance r~( worl:people with factory le(lislat·iuiL 
(139) J?actory inspection. 

(i) Adequacy of staff. 
(ii) Uniformity of administration in dif1'erent l:'r<;vitwc,S. 
(iii) l:{,igour and,efficiency of. adrniniBtration. 
(iv) Proseeutions and their result. 

(140) 111·ines ·inspection. 
(i) Adequacy of staff. 
Iii) Rigour and efficiency of administrat.ion, 

(iii) Prosecutions and their result. 
{141) Railwnys (State and Company). 

Administ.ration of questions affecting personnel. 
(142) Plantat·ions, doclcs and other industrial establisltrnents. 

Extent and nature of inspection. 

XVID. Intelligence. 
(143) Existing statistics. 

(i) Extent and use. 
(ii) Method of collection. 

(iii) Degree of accuracy. 
(144) Possibility of improvement in statistics. 
(145) Na.ture of special investigations conducted. 

(i) Cost of living enquiries. 
(ii) Results achieved. 

(146) F1~ture developments necessary . 
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B.-SUPPLEMENTARY QUESTIONXAIHE. 

Letter No. L. C. 5 (1), datt:d Simla, the 7thApril1fl30, from S. Lal, Esq .• 
VJ.S., .Joint Sool'etary, Royal Commission on Labour in India, to 
All Local Gove1·mnents and Admi.'listrations ·excluding the North
West Frontier Province and Baluchistan. 

The RoyaJ Commission: on I,abour is about to complete the first stage of its 
enquiry and the Chairman and Members feel that, while Local Governments and 
others have taken great care and trouble in the preparation of memoranda and 
written statements, which have p1:oved invaluable, the information evoked by 
the Jist of subjects circulated last year is in certain directions hardly sufficient 
to enable them adequately to diRcharge the terms of their reference. They would 
be greatly obliged, therdore, if the Local Government could supplement their evi
dence in two respects before the Commission completes its enquiry next cold weather 
and commences the writing of its report. 

2. The Commission is required by its terms of reference to enquire into and 
to report on the standard of living of the workers. A full discha,rge of this part 
of its reference ·would involve the collection and preparation of statistics based on 
family budget enquiries on a scale which has so br been attempted only in a few 
centres such as Bombay, Sholapu.r, Ahmedabad and Rangoon. No adequate 
statistics of the kind are available in regard to other important centres, It has 
therefore been decided to lay the position before Local Governments and to ask fm: 
such data as it may be possible to provide bv t.he commencement of next cold weather. 
The decision as to the -material ,;hich can "be vroduced in the time must rest with 
the Governments concerned and thi.s letter is to be regarded in the light of a supple
mentary questionnaire asking foy information in regard to the stgndard of living of 
the workers. The Commission does not wish to prescribe any particular procedure 
for securing this information but it feels that it mav be helpful i.f Local Governments 
are given some indication of the lines upon which, in the opinion of the Commis· 
sion, a useful enquiry, practicable within the time, could be undertaken by Looal 
Governments. 

3. The Commission fully appreciates the fact that a full enquiry on tbe lines 
of those recently conducted at Ahmedabad and Rangoon is out of the question 
within the time >wailable, more especially as such an enquir-y would necessitate 
considerable preliminary training of staff. Failing a comprehensive enquiry, whose 
results woulrl be subject to scientiflc statistical treatment, the Commisgion would 
welcome the collection of p<!rticulam indicated by the Bchedule enclosed in regard 
to typical working class 1a,mi1.ies, which would be useful for purposes of illustration 
when they come to report on matters referred to them. The object is to secure 
information regarding some poorer working families in order to :;supplement the in
formation that the Commission has gained. as a result of its tour. On a number of 
o_ocasions questions have been put to indm;tria1 workers designed to elicit infonna
tiOn of the type contemplated in the schedule. But it is not easy in such matters 
for a large body like the Commission to obtain particulars of value or to test the in· 
formation supplied, and in any case the time at its disposal during this winter's 
tour has been insufficient to obtain all the information it would like to have in this 
direction. The Commission is therefore anxious to secure through the agency of the 
Local Governments evidence of the same character as it might itself have secured if it 
had ~ad a m:wh longer time at its disposal and ha,d been able to obtain from a number 
of Witnesses mformation of a somewhat intimate character reganling their manner 
of life. 

4. The value of this enquiry will depend on the accuracy of the information 
collected a~d,the represen~ative character?£ the families selected for investigation. 
The ~omm1ssw~, therefore, ::l"ttaches greater importance to quality than to quantity 
proVIded care IS exercised in obtaining representative samples. The method of 
sampling is of the greatest importance and the smaller the number of budgets collected 
the more dependent is the result on the judicious selection of the sample. The 

• 
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Commis8ion therefore suggests that the selection of families Hhonld be m;v.le on sume 
Hyet<>maiiu mctlwd of sampling to Lo determined afkr ~1 preliminary survey of the 
field. The Commission realises that a ehoice may havo to be made hotweon adequate 
illustration of the conditions in a narrow fleld and random instances drawn from a 
la1·ger population and it takes the view that the results are more likely to be valuable 
if the workers belong to one typical establishment in a single industrial centre, or 
at most to a few est,ablishments rather than to a larger number of widely separated 
centres and industries. Further, the chances of securing representative budgets 
would be very much greater if the enquiry iB restricted to the poorer working class 
families. Wage rates differ in the various parts of the country and it is difficult to 
name a uniform figure as the family income limit above which the Commission does 
~ot wisl~ to go but generally it, would prefer budgets of families whose combined 
mcomc IS not above Rs. 5() per menscm. 

1~he Commission trusts that the Local Government, if suitable information 
is not already available to them, will find it possible to conduct, an enquiry on the 
lines suggested and to furnish the results to the Commission appending such notes 
as they may think fit to indicate the manner in which the enquiry was conducted, 
the method of sampling adopted and any corwlusions whieh they may have tlra:wn 
from its results. The Commission understands that some enquiries of the kmd 
have been conducted by University professors, economist;s an<l soeial workers. 
1~here is, of course, no objection to the utilisation of non-official agencies for the pur· 
pose of assist;ing in this enquiry. It is hoped, however, that every effort will be made 
to sec that the information furnished is as accurate a.s possible and based on actual 
facts. 

5. Another matter in which the Commission is anxious to enlist the co-operation 
of the Local Government in securing additional information is in regard to the fao· 
tories which are not, governed by the provisions of the Tnflian Factories Act. These 
factories come under the following two catngorics :--· 

( 1) factories using power but employing less than 20 persons at one time ; 
(2) factories and workshops not using power. . 

The Commission will have to consider to what extent it is desirable to brmg these 
establishments under official control, and for this purpose it is anxious to ~btain 
fuller information than it has hitherto reccivc1l. It would therefore be glad If the 
Local Government could help in this matter by furnishing part,iculars regarding the 
indust,ries whieh arc heing carried on in unrcl!lllatcd establishments, the number of 
such establishments, "(,he numbers of men, o:f women and of children employed in 
them, the conditions under which they are employed, with particular reference to 
their earnings and hours of work, the minimum ages of t,he children in em~loym~nt 
and the eil:ect which employment has on their health. In regard to factorws usmg 
power but employing leAs than 20 persons information is also desired as to whether, 
owing to laek of proper precautions for the fencing of machinery, the '!orkers are 
exposed to any undue risks. 'fhe information required need only deal Wlth-

(a) factories using power and employing 10 or more persons ou any one day 
in the year; 

(b) f:tctories and workshops not using power and employing 50 persons or 
more on any one day in the year ; and . 

(c) smaller factories and workshops engaged in any particular industry which 
in the aggregate employs a considerable number of hands. 

The Commission would also he glad to know what additional staff the Local Govern· 
mcnt consider would be rl'onir!ld for the inspection of each of these classes. 

6. The Commission re~li~es that the above requ0sts for additional infor1;nu.tion 
will involve a considerable amount of trouble to the Local Government, but 1t feels 
that, in vi.ew of the importance of the subjects with which they deal and the incom· 
pleteness of the information which has so far been obtained on them, it is necess~ry 
to obtain further information. I am to request that the supplementary inforrnatl~n 
now desired may be forwarded to the Commission as soon as it is collected and In 

any case not later than the 15th October 1930. 'It would be convenient if it could 
be embodied in a supplementary memorandum, 40 copies of which may be forwarded 
for the use of the Members. · 
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SCHEDULE. 

Standard of Living. 

(Nole..-Information is required on the heads given below only in regard to a small number of 
representative working class families in important industries and plantations whoge 
total family income does not exceed Rs. 50 a month.) 

( l) Industrial centre or plantation

Name of the head of the familv-· 
Religion and caste-- ' 
Province and district of origin
Cause of migration-

(2) Size and composition of family:-

-
Numbers. Ages of 

--
'Women. I Boys. I Girls. Men. Boys. Girls. 

Wage earners . . . . 
Dependants residing with 

wage earners. I 
Dependants residing else-

where. 

Note.-Persons under 15 should be treated as boys or girls. 

(3) Extent of lite:racy-
( 4) Regularity of employment of wage earners
!5) Normal nwnthly family income-

(a) 
Orcupation of each wage earner& I

I Monthly 
~Monthly overtime I wages. I pay. 

--------,-:-;-----1 I J:,s. A. r., Rs. A. r. 
----

i I 
I I 

I 

Men l. 
2. 
3. 

Women 1. 
2. 
3. 

Boys 1. 
2. 
3. 

Girls l. 
2. 
3. 

Total amount of family income 

Relationship 
to the 

head of the 
family. 

I 
I 
f 

(a) Occupation.-The description of the occupation should be as definite as possible. Thus 
ootton mill worker is too general. The particular occupation should be specified, for example cotton 
weaver or cotton spinner, or again, not mechanic but fitter, blacksmith, etc., whatever it is. 

(6) Normal monthly expencliture of family on:_:__ 

( i) Food, giving quantities of principal articles of food consumed in a month 
and cost of each

(ii) Clothing-
(iii) Rent-
(iv) Fuel and lighting-
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· (v) Houuchold rcquisil.eR, C.f!., dt>nsils, ott:.-·-·· 
(vi) Miscella.neow; cxpf'nditure including-· 

(a) Ltomittanees to dql<'-ncln.nts living in tho village-
(/J) 'l'raH'llillg to ftlld fwm plaec of employment-..:. 
(c) Mcdidno ttnd medical fce.~--
(rl) Drink and drugs--
(e) 'l'o!nl'OO ltnd pan snpw·i----
(j') l{eligious obsc1·vances, fc,tr;tH and :festival~-
(!/) Payiuents to provident fund, trade union or co-operative society
( h) Amusements and re<:rcation--
UJ Edtwation---
(j) Inkr!'st. on clebt--

(7) lndebtednes'-
( i) li;xteu 1, ol iwlcbtcdncss---

( ii) Cauw~. To what extent ,Jue to expendi~ure iucurred on
( a) .l!'csi.ivak-
(IJ) Marria.gcs- · 
(c) Funcmls---
(d) f:lidows~---

and (e) UnernJ>loymcut----
(iii) H,a.j.o of inl>l'rest; Natnre of security ,on outstanding loans; Terme 

Ol I'Pf'H,Ylllf'Di; .. 

(8) llousiuq -
(i) Dc8cript.ion of dwelling; matel'iab u~ed in const.ruetion-

(ii) Landlord*--
(ii·i) Di~ta.nce from plaee of work-
(i·v) Number of room8 rweupied by frtmily und approximate dimensions of 

Ni('.h room---
(v) IJimen8ions of verandah, if auy

( vi) \Yater-supply--
( vii.) :'lanit.ation--

APPENDIX III. 
LIST OF WITNU;ssgs EXAMINED ORALLY IN PUBLIC SESSION 

BY 'J.'IfJij ROYAL COMMISSION ON LABOUR IN INDIA. 

Karach·i, October .12th-17th, 1929. 

J. Mr. C. S.C. Harrison C.I.R, Chief Engineer, Lloyd Bnrra.go and 
M.LE:., I.S.J<j, 

2. Mr. '1:. S. Downie, O.B.E. 
:t Mr. Jamshed N. R. Mehta 
4. Dr. 'l'arachand .J. Lalwani 

5. Mr. Mulchand M. Kirpalani 
H. Mr. R. K. Sidhwa 

7. Mr. Minocher Cowasji 
8. Mis~ R. Piggott 

Khewra, October 20th-22nd, .1929. 

Ca.nals Construction. 
. . Chairman }K 1 . p t T t 
. . Vice-Chairman · arac ll or ... rus · 
.. j I. India.n Seamen's Union, 

~2. K.arachi Port Labour Union, and 
.. J 3. Karachi Port 'l'rn,~t Labour Union. 

Representative of l~lour Mills Lr;,bour in 
Karachi. 

of Messrs. Cowasji and Sons, ;;tevedore.s. 
Honorary Secretary, Dais' lmprove

ment Scheme, Hyden'tbad (Sind). 

9. Ali J:fn.lnar · · · · 1 Khewra Salt Miners. 
10. Hnhb Khan. . . . ;J 

11. A representative of the workshop men of the Khewra Salt Mines .. 
12. Mr. A. I .... Hoyle, I.C.S. . . Commissioner, Northern Ind1a Salt 

Revenue. 
13. Mr. C. H. Pitt Manager, Khewra Salt Mines. 

*State whether Government, Municipal, Employer or Private Landlord. 
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Lahore .• October 24th-28th, 1929. 
14. Mr. W. R. Wilson, I.C.S. Revenue Seeretary to the Government 

of the Punjab. 
15. :Mr. W. H. Abel Inspector of Factories, Punjab and the 

North-West :Frontier Province. 
16. Dr. R. C. Rawlley Director of Industries, Punjab. 
17. Mr. Ladik Ram . . . ·lN w· R ·1 u · 
18 Mr Shi D R d J 

. . "al way nron. . . vra1n as L an ev .. 
19. Mr. M.A. Khan, President and General Secretary l. General Workers' Union, 
20. 1\-Ir. M.D. Akhtar, Financial Secretary J N. W. Railway. 
21. Colonel C. S.M. C. Watson, D.S.O., O.B.E., Chiefl 

Operating Superintendent. ~N. W. Railway. 
22. Mr. A. K. Muirhead, Deputy Agent (Personnel) j 
23. Lieut.-Colonel C. A. Gill, D.P.H., I.M.S., Director of Public Health, Punjab. 
24. Mr. R. J. S. Dodd, I.C.S., Registrar of Co-operative Societies, Punjab . 

.Amrit8ar, Octobe:r 29th, 1929. 
25. Mr. George Stevens 
26. Mr. Gerald Alfred Davies 
27. Muhammad Ramzan .. 
28. Rajbai 

::}East India, Carpet Company, Limited~ 

::}Muster Weavers (Carpet Factory). 

Dilki, November 2nd-8th, 1929. 
29. Mr. Mehtab Singh, Industrial Surveyor. 

31. Mr. W. R. Taylor . . Punjab Chamber of Commerce. 
30. Mr. P. Mukerjee .. } 

32. Mr. Shri Ram .. 
33. Rai Bahadur Baisakha Singh, Contractor. 
34. Major J. R. D. Webb, O.B.E., I.M.S., Health Officer. 
35. Nanna, son of Elahi Bakhsh, Worker. 

36. Para: · · · ·· · · L Women workers. 
37. Kalhe . . . . . . J 
38. Mr. J. A. Woodhead, I.C.S., Secretary to the Government of India, Depart· 

ment of Commerce. 
39. Mr. E. E. Coombs, O.B.E., Controller of Printing and Stationery, Government 

of India. 
40. Mr. J. A. Shillidy, I.C.S., Secretary to the Government of India, Department 

of Industries and Labour. 
41. Mr. A. M. Rouse, C.I.E., Chief Engineer, Public Works Department. 
42. Dr. Ruth Young of the Countess of Dufferin's Fund. 
43. Mr. T. G. Russell, Chief Commissioner, Railways. 
44. Mr. A. A. L. Parsons, C.I.E., I.C.S., Financial Commissioner, Railways. 
45. Mr. A. M. Hayman, O.B.E. . . }M b n ·1 B d 
46. Mr. H. A. M. Hannay . . em ers, .nal way oar . 
47. Lieutenant-General Sir Edwin de V. Atkinson, K.C.B., K.B.E., C.M.G., 

C. I.E., Master General of Ordnance in India. , 
48. Mr. Abdus Suhhan . . . . l_ Workers in the Government of India 
49. Mr. Abdur Rahman .. J Press. 

Ajmer, November 11th-12th, 1929. 
50. Mr. B. S. Pathik, General Secretary . .j B. B. and C. I. Railway Work. 

~ ers' Federation and Indian 
51. Mr. H. L. Sharma .. J Apprentices Association. 
52. Mr. H. Armitstead, M.B.E., V.D., Car-'") 

riage ~"nd Wagon Superintendent. I 
53. Mr. E. C. H. Condon, V.D., Engineer-in- I 

Chief. LB. B. and C. I. Railway (Metre 
54. Mr. C. G. Cotesworth, V.D., Acting Loco- ( Gauge). 

motive Superintendent. j 
55. Colonel H. F. Hobbs, D.S.O., M.C., Staff 

Officer. · ) 
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56. Rai Sahib Chandrika Prasad. 
lS7. Miss J. E. Copeland, M.A. 
58. Mr. Kanhaiyalal Gorgiya. 
59. Mr. A. Lyons .. l Anglo-Indian and D?micile~ European employee~~ 
60. Mr. N. T. Duffy .. 5 on the B. B. and C. I. Railway. 

Ahmedabad, November 14th-18th, 1929. 

61. Dr. Jacob Solomon, Honorary Sec!'etat•y.. } . . 
62 C 1 1 B H N · C' I E v ·. ·. Sanitary Association. . o one . . anavatJ, . . ., ice-President _ 
63. Mr. W. H. Phillips, Inspector of Factories. 
64. Mr. Chaman Lal G. Parekh, P!'esident • ·I 
65. Mr. Sakarlal Balabhai, Vice-President .. 1 

66. Mr. Sh.antilal Mangaldas •. }Ahmedabad Millown. 
67. Mr. Kasturbhai Lalhhai . . ers' Association. 
68. Mr. Gordhandas ,J. Pf1tel .. 
69. Seth Ambala1 Sarabhai of the Ahmedabad Manufacturing and Calico Printing 

Company, Limited. 
70. Mr. Meswane .. I . 
71. Mr. Kautekar .. ~Textile Brotherhood, Ahmedabad. 
72. Mr. Manohar .. J 
73. Miss Dina Camn., Gujerat Constituency of the All-Inditt Women's Conference. 
74. Mr. N. D. Mehta, Chairman, f\j;,w\Jing Committee of the Ahmedabad Munici

pality. 
7 5. M.unshl Jlllan~ar Ali .. l nr · 'l 1 
76. Sheikh/\ bduJ Wnhid .. f vv caverH m 1

' )1)10( nJmd. 

Bombay, November :J.lst---December 3~·d, .192.'). 
77. Mr. lL B. l~wbnJlk, U.l.R, LC.N., Secretary to the Government of Bombay, 

Genornl Department,. 
78. Mr .• J. !<'. C:onnings, Direetor·, "Labour OHiee. 
79. Mr. H. M .. Jtobottom, Aeting Hhipping .MaRter. 
SO. Mr. lL H .. Honalknr, ftonrniting Oflie<'r. 
81. Mr. H. C .. Jmhi .. }c 1 p p -1 s ff u · 
82. Mr. P. 8. Bakhle . . ·'· · · · ~~11 way' La nwn. 
83. Mr. JVIohammed El>mhim . ·I 
84. Mr. A. R Mo:raeR .. ~ J ndinn Seamen's Union. 
85. Mr. P. G. Kanelmr .. J 
86. Mr .. J. P. Lobo, B.A., LL.D. . .. } B l S , Uni 
87. Mr. l'rttrik DeSn. . . . . - om w.y eamen s on. 
88. Mr. T. W. Johnstone, M.B.E., Chief Inspcetor of Faetories. 
89. Mr. H. J. Tata, Certifying Surgeon. 
90. Mr. H. H. Bakhale, General Secretary .. } 
91. Mr. Mohammed Umar Hajb, Vice-President 
92. Mr. Mohamme~ Isakh · · .. · · Bombay Textile Labour Union. 
~3. Mr. Abdul Rah1m . . •• . . . 
94. Mr. D. H. Patel . . . • . . . 
95. Mr. Abdul Khan . . • , .. 

96. Sir Ernest Jackson, Kt., C.I.E., Agent . ·1 
97. Mr. H. P. Ball, General Traffic Manager 
98. Mr. J. A. Jones, Chief Engineer .. 
99. Mr. ,J. J. C. Paterson, Loco and Carriage 

Superintendent . . . . . . B. B. & C. I. Railway. 
100. Dr. Scoresby Jackson, Chief Medical Officer I 
101. Mr. G. H. Kennedy, Secretary to Agent .. 
102. Mr. J. D. Antia, Auditor and Chairman, 

Co-operative Uredit Socie1ly. J 

103. Mr. C. W. A .. Gidney, President }Natdonal Union of Railwaymen of India 
104. Mr. H. T. W1lson . . · · and Burma. 
105. Mr. J. Turner .. 
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106. Mr. D. S. Burn, Agent . . . . l 
l07. Mr: A .. Richard. son, Deputy Chief Mechanical En-

gineer . . . . . . . · 
l08. Mr. P. Wood, Acting Deputy Agent (Staff) 
109. Mr. C. G. Limpus, Deputy Transportation Su-

perintendent . . . . . . G. I. P. Railway. 
110. Mr. W. T. Griffiths, Divisional Traffic Manager j 
111. Mr. V. R. Kundunmal, Assistant Deputy Agent J 
112. Mr. P. L. Stallard, Acting Principal Medical and 

Health Officer 
113. Dr. M. I. Balfour, C.B.E., M.B., C.M. l_Haffkine Institute, 
114. Dr. Shakuntala K. Talpode, M.B., B.S. \ Bombay. 
115. Dr. J. E. Mistri, Secretary 
116. Mr. K. J. Dubash Bombay Council of 
117. Dr. C. A. Manshardt r Social Workers. 
ll8. Dr. P. N. Daruwalla j 
119. Miss I. Wingate }Bombay Representative Christian Council and 
120. Mr. Bryant . . National Christian Council of India. 
121. Mr. H. P. Mody, Chairman . . . . I 
122. Sir Manmohanda.s Ramji l Bombay Millowners' 
123. Mr. S.D. Saklatwala . . J Association. 
124. Mr. T. Maloney, Secretary 
125. Mr. J. Parker, President Bombay European 
126. Mr. R. Blackwell, Hony. Secretary Textile Association. 
127. Mr. J. B. Green 
128. Mr. L. R. Tairsee 
129. Mr. Manu Subedar 
130. Mr. J. K. Mehta 
131. Mr. G. L. Winterbotham, President 
132. Mr. G. H. Cooke 
133. Mr. R. J. F. Sulivan, Secretary 

Indian 
Chamber. 

Merchants' 

Bombay Chamber 
Commerce, 

of 

134. Mr. P. G. Kanekar, Social Service League. 
135. Principal Sohrab R. Davar l_ Bombay Shareholders• 
136. Mr •. Jangm. ohandas J. Kapadia { Association. 
137. Mr. D. R. Mayekar Girni Kamgar Maha.-
138. Mr. N. R. Kulkarni mandaL 
139. Mr. W. H. Neilson, Chairman 
140. :Mr. (}. E. B~nnett, Chief Engineer Bombay •Port Trust. 
14~. )h. C. ~- Rmh .. .. . . J 
142. Mr. Mac1\turray . . . . . . 
143. Mr. F. Stones, Superintendent of Mills, E. D. Sassoon & Co., lita. 

Jalgaon, December 4th, 1929. 
144. Mr. P. J. Arjaria, Agent, Khandesh Milts. 
145. Maruti Mairaji Sindhi . . { · . . .. 
1'46. Nttrsa Tuklliram W. ea. vert~ in <Pressing •Factory. 
147. •Erighna Tukaram · 
148. Saini 
149. Jangli . JWomen workers in 1Pressing 
l50. lfll'llthmn 'Fa>ctory. 
1'51. I 1lhih:t>hllii 

A kola, December 6th, 1929. 
152. Mr. H. K. Agarwal, M. A. Manager, The Akola Cotton tffl'ls, 'Ltd. 
15_3. ~- J):handare,. r~pr~ent~tive . of the . Depresse~ Clli.Sslls. 
154. lY.li'. Khedkar, representative of the Non-Brahmms. 

Nagpur, December 7th-10th, 1929. 
155. Mr. N. J. Roughton, I.C.S., Financial Secretary to the Government of the 

Central Provinces. 
156. Mr. R. N. Banerjee, I.C.S., Director of Industries. 

2N 
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157. Mr. C. N. Frankau, Chief Inspector of Factories. 
158. Mr. C. M. Trivedi, I.C.S., Deputy Commissioner, Nagpur. 
159. Mr. P. V. Chance, Officiating Superintending Engineer, Hasedeo Circle. 
160. Major C. M. Ganapathy, I.M.S., Offg. Director of Public Health. 
161. Radhabhai Nimbalker . . . . }Women workers in the Model 
162. Bhurkabai Kapuskar.. . . . . Mills. 
163. Savitrabai Dhargaone, Woman worker in the Empress Mill No. 5. 
164. Mr. Gavai, M.L.C., representative of the Depressed Classes. 

166. Mr. Jaivland Maniram, weaver . . 0 e 1 
• 

167. Mr. Krishnaswamy, Assistant Secretary . . Press Employees· 

165. Mr. Netade, worker . . · · ~M ·d ·I M'lls 

168. Mr. B. Balaji, Press worker . . Association. 
169. Mr. G. M. Thawre . . . • . . . . Workers in the bidi 
170. Mr. L. N. Hardas . . . . . . . . factories. 
171. Mr. Punj Lall, Contractors' Agent, Kandri Mines. 
172. Poona Ram . . .l 
173. Guman .. 
174. Dakalu 
175. Baldeo 
176. Shuneya • · 1 
177. Sahibin .. }--Workers in the Kandri 
178. Parpada .. J Mines. 
179. Jagohata .. 
180. Chhoti .. 
181. Phaguni .. 
182. Phulmati .. 
183. Sir Sorabji B. Mehta, C.I.E., Manager, Empress MiliA. 
184. Mr. J. L. Mott. 
185. Mr. S.C. L. Nasir, Senior Y. M. C. A. Secretary of the Empress Mills Welfare 

Work. 
186. Mr. R. C. Riley, of the C. P. and Berar Mining Association, Kamptce. 
187. Laxman Gambirji Narayan, worker in I 

Empress Mill No. 2 . . } 
188. Muhammad Akbar, weaver . . Textile Labour 
189. Daulat, workerin Model Mill . . . . Nagpur. 
190. Harichand} ,xr k . th E Mill 
191. Hadha Bai vv or ers m e mpress s 

Union, 

Oawnpore, December 11th-17th, 1929. 
192. Mr. W. G. Mackay, M.B.E., Chief Inspector of Factories and Boilers. 
193. Lt.-Colonel L. C. Larmour, I.A., Superintendent, Harness and Saddlery 

Factory. 
194. Lt.-Colonel C. L. Dunn,C.I.E., D.P.H., I.M.S., Director of Public Ht-alth. 
195. Dr. Trivedi, Municipal Health Officer .. 1 
196, Mr. J. M. Lownie, Vice-President .. I 
197. Mr. H. A. Wilkinson . . I 
198. Mr. W. R. Watt, M.A., B.Sc., D.I.C., F.G.S. . . r Upper India Cbam-
199. Mr. A. C. Inskip, O.B.E. . . I ber of Commerce. 
200. Mr. C. H. Mattison .. 
201. Mr. J. G;Ryan, M.B.E., V.D., Secretary .. j 
202. Mr. J. C. Donaldson, M.C., I.C.S. Deputy Secretary to Government of the 

United Provinces, Industries Depart-

203. Mr. S. P. Shah •. I.C.S. 
204. Mr. G. M. Harper, I.c.s. 
205. Dr. Radha Kamal Mukerjee, 

M.A., Ph.D. 
. 206. Mr. J.P. Srivastava, M.L.C. 
207. Rev. C. H. Mattison 
208. Mr. A. Roland Price, M. I. M. 

andCg. E. · 

ment. 
Director of Industries. 
Collector of Gorakhpur. 
Professor of Economics and Sociology, 

Lucknow University. 
Chairman } 
Trustee Improvement 
Chief Engineer . Trust. 
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209. Achchha Singh and others of the Harness and Saddlery Factory Labour Union, 
210. Mr. Ghasita . . . • . . }w k · h T -1 M'll c 2ll. Mr. Munir . . or ers m t e ext1 e 1 s, awnpore. 

Patna, December 19th-20th, 1929. 
212. Mr. J. R. Da.in, I.C.S. 

213. Mr. H. E. Horsfield 
214. Mr. D. C. Gupta 
215. Mr. H. W. Brady 
216. Mr. W. B. Brett, I.C.s. 

Officer on Special Duty with the Govern· 
ment of Bihar and Orissa. 

Registrar of Trade Unions. 
Director of Industries. 
Chief Inspector of Factories. 
Financial Secretary to the Government 

of Bihar and Orissa. 
217. Babu Bhagwat Prasad J ayaswal of the Bihar and Orissa Chamber of Com• 

merce. 
218. Mr. Arikshan Sinha 

Kodarma, December 21st-22nd, 
219. Akli Ghatwalin 
220. Balia Goalin 
221. Suhuri Musahar 
222. Karim Miah 
223. Etwari Kandoo 
224. Jham<m Hazam 
225. Mahabir Singh 
226. Mr. E. crellin 
227. Mr. D. B. Sahana 

1929. 

General Secretary, the Bihar Provincial 
Kisan Sabha. 

; ; 1••male Wodwm in tire Looai >'wtocy. 

::}Male WMko" in tho Looai Fwtoey. 

: : } Kodarma Mica Mining Associ;tion. 

Silchar, January 3rd-6th, 1930. 
228. Mr. J. S. Mercer . . • • Manager, Arcuttipore Tea Estate. 
229. Phul Biasai .and another Woman worker of the Arcuttipore Tea Estate. 
230. Dr. G. C. Ramsay, O.B.E., M.D. Medical Officer to the Labac Medical 

(Edin.) Practice. 

~3321· PBatchoo
1
. · · }sardars of the Bundoo Tea Gardens. 

. onama 1 .• 
233. Mr. L. A. Healey . • Manager, Bundoo :rea Es~~: 
234. Mr. J. K. Cullinan Superintendent, D1wan DIVlsion, Tarra• 

pore Tea Co., Ltd. 
235. Kashia Ram 
236. Mr. J. W. R. McWha .. 

237. Mr. A. F. Stuart 
238. Mr. G. E. Rayner, M.L.C. 
239. Mr. B. Gupta 

240. Mr. G. D. Walker, I.C.S. 
241. Rev. E. R. Singh. 

Panchgram, January 7th, 1930. 
242. Ram Prasad Goala 
243. Mr. D. P. Trench 

Jorhat, January 8th-14th, 1930. 
244. Sham Kamar 
245. Oti Goa of Tara Khul 
246. Kataur (Khond) 
247. Mr. J. B. Leonard 
248. Mr. L. N. Sarma 
249. Mr. F. McAllister 

250. Mr. D. S. Withers 

Worker, Bundoo Tea Gardens. 
Superintendent of the Labac Division, 

Tarrapore Tea Company. 
Chairman . ·l Surma Valley .. J Brf\,nch of the 

. • Indian Tea 
Association, 

·Deputy Commissioner of Cachar. 

Worker Panchgram Oil Wells. 
Field Agent, Panchgram Oil Wells of the 

Burmah Oil Co., Ltd. 

::}workers on the Moabund Tea Esta~ 
. . Manager, Moabund Tea Estate. 
. . Manager, Rowriah Tea Estate. 
. . General Manager, The Assam Oil Co., 

Ltd., Digboi. 
Manager, Dessai and Pa.rbattia Tea. 

Company. 
2N2 
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. . 

251. Khudiran 
252. Butan 
253. Mr. J. H. Copeland 
254. Mr. C. K. Besboruah 
255. Kadamoni 
256. Bhano 
257. Chuttan 
258. Mst. Miriam 
259. Suleman 
260. Babu J. Chakravarti 
261. Rall)swami .. 
262. Mr. W. G. McKercher 
263. Mr. J. M. Kilburn 
264:. Mr. E. ,J, Nicholls 
265. Mr. E. S. Roffey 
266. Dr. McCombie 
267. Mr. T. A. Chalmers, M.L.A. 
268. Ram Dat Kurmi 
269. Ram Autar Pasi 
270. Autar Kori, l_ 

Ten male, Workers J 
271. Kundhan 
272. Kirodhar 
273. Clhembeli 
274. Nance Dasi Ghasi 
275. Mr. It. H. S. Oliver 
276. Mr. James Fraser 
277. Christine 
278. Kunda 
279. Nanhu 
280. Mr. K. Cantlie, I.C.S. 
281. Dr. Percy Foster 

Worker .. }Cin~amar. a 
Sardar . . Gardens. 
Manager, Cinnamara Tea Estate. 
Manager, Bolama Tea Eeta'te. 
Woman worker 
Woman worker 
Worker 

Tea 

Woman Worker 
Worker 

Boloma Tea Es
tate. 

Doctor 
Worker 
.Chairman 
Vice-Chairman Assam Branch 

of the Indian 
Tea Association. : : l Snl"'rintendMt, Bamlont Too Co., Ltd. 

: ro'ke" tn tho Moleng T% &tore. 

. . Manager, Meleng Tea Estate. 
Manager, Hunwal Tea Co. 
WomanSardar . '} 
Worker . . Mariani Tea Es-
Worker . . tate. 
Deputy Commissioner, Sibsagar. 
Medical Officer, Badlipar Medical Asso-

ciation, 
282. Rev. D. J. Tirf.hi, of Deogharia. 

Shil!ong, January 16th-18th, '1930. 
283. Mr. A. J. Laine, C.I.E., I.C.S. 

,f84. Lt.-co). T. D. Murison, I.M.S. 
2'85. 1\:lr. F. C. King, I.C.S. 
~86. 1\I:. r. ,\f. ).'nsch, :M:.L.C. . . 
28,7. ¥r. T. c. Crp.\rlord 
2813. ~r .. J.A, Milligan .• 
289. Lt.~Col. b. 8. :Mac'&ay •• 

Gauhati, January 19th, 1930. 
290. Rashid 
2~l· S'lhpti 
2!i2. Jalaon 
293. Badlu 
294. Bachan 
295. Mr. M. N. Balial 
296. Samuj 
297. Parabti 

Officer on Special Duty \vith th'e Govern-
ment of Assam. 

Director of Public Health. 
Cha~rman, Assam lJalip~r. Bo!itd. ·,. 
Ohall'man .• )_lntlian Tea Asso-
Vice-Chairman •. f datl<l'il.. 

::}Tea Distriots·Labour :Association. 

Worker l Woman Sardar .. : 

~~~~=~ : : .. Exa~~.t;d a~ the 
Worker . . r For\l"tl.rding 
Agent Baboo .. 'I .A:gency for re-
Worker .• ' c:tdi'ts'to Assam. 
Woman worker ttndj• 

a number of other· 
workers. 

Baradighi irea Estate, Dootir's,!taniiti'ry 20th, 19.30. 

298. Barsi(WifeofLed"'!~) ... ·} . 
299. Itwari (wife of Lachmi!Jl) i:tr1d :Baradighi Tea Estate. 

two other women workets • 
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300. Bhirsa. (son of Mangra) 

302. Barsi (wife of Lakhan) and 
two women workers and a 
party of men workers return· 
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301. Surajmoni (wife of. Goolia) . ·1 
ing from work . • Workers on the Baradighi Tea Estate. 

303. Abiram I 
304. Suleman j 
305. Rakiya : : 
306. Mr. G. L. Haig Chairman 

1nooars J tion. 
307. Mr. W. L. Travers, C.I.E., O.B.E., Planters' Associa-

M.L.C. 
308. Dr. 0. McCutcheon, M.B. Secretary 

Dehpara Tea Estates-·Dooars, January 21st, 1930. 

309. Mr. J. C. Ghose 

310. N. R. Ghose, M.A., B.L. 
3ll. Mr. J. G. Guha 
312. Phalini 
313. Gondura 
314. Budhu Chik 
315. Dan.du Ram 
316. Mr. J. J. C. Watson 
317. Dr. M. Kermakar, L.M.F. 

Asansol, January 23rd, 1930. 

Vice-Chair- ') 
ma.n. l Indian Tea Planters' Asso: : J ciation, Jalpaiguri. 

::} Wod""" = the IJ.bpa<& T" E.,t.te. 

: : Mana~~r} Gandrapara Tea Estate. 

318. A surface coal wagon loader (male), Bara Dhemo Colliery. 
319. Saukli .. } 
320. Sukh Dev . . Miners, Dhemo Main Colliery. 
321. Agla Das .. 
322. Bansi Kurmi (with 14 other 

coalloaders) · 
323. Uma Padan Mukherjee, Sarkar .. 
324. Gauri Shankar (with other coal 

loaders) 
325. Gazia 
326. Rajvaid 
327. Bilaspm 
328. Thaka.th 
329. Kanhaimanji 
330. Padara 
331. Lokhimanji .. 
332. Dr. S. K. Sircar, M.B., D.P.H ..• 

333. Dr. U. P. Chatterjee, M.B. 

334. Dr. Bonbehari Chattaraj, L.M.P. 
335. Mr. C. Heath 
336. Mr. Sohan Singh 

Workers in the Dhemo Main Colliery. 

Chief Sanitary Officer, Asansol Mines 
Board of Health. 

Chief Medical Officer, Eastern Coal 
Co., Ltd. 

Medical Officer, Dhemo Main Colliery. 
Manager, :phemo Main Colliery. 
Contractors' Manager. ·· 

337. Suku 
338. Hupna : : }Miners, Bhutdov11 Colliery. 

• • Manager, Bhutd'!va Colliery. 339. Mr. S. K. Sa.mundar 
340. Phila Ma.njhl 
341. Panu 
342. Laldi Majin .. 
343. Maku Majin and a party of 

women workers 

Trammer l 
Mistri .• 

• • ~West Niga Colliery. 

..J 
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Dkanbad, January 24th-29th,1930. 

344. Barjumain . . • • . ·1 
345. Jiwan Majhi . . . . 
346. Parbhu Majhi and three miners Workers in the Loyabad Colliery. 
347. Nonkukal . . . ·j 
348. Chand Manji •. 
349. Mr. R. Fenwick . . Manager · · }Lo b d C lli 
350. B. Jitu Ram . . Attendance Clerk ya a 0 ery. 
351. Asumania .. ) 
352. Mokshada . . . . l Women workers in the . Loyabad Col-
353. Ahalya .. J liery. 
354. Sabodhi .. 
355. Mr. K. K. Baksi Manager, Kirkend Colliery. 
356. Chakku Sow Gangman . . l 
357. Bithal Muchhi .. 
358. Sobhi, Musahar Loader .. 
359. Ledou, Dosadh Loader . . Kirkend Colliery. 

with an
other woman. 

361. Mr. P. 0. Bose • . Secretary .. 

360. Kolli Woman worker ~ 

362. Mr. B. Mitter . . Jlndian Colliery Em· 
363. Shani Cheria . . Woman miner ployees' Association, 
364. Chotan Kora Miner . . Jharia. 
365. Gobinda Gorai . . Pumpman .• 

366. Nuni 1 367. Thakuri . . Women workers in the Jealgora Colliery. 
368. Lilmoni 
369. Sakaram 
370. Karurai :_ :. Men workers in the Jealgora Colliery. 
371. Jarimeya 
372. Mr. D. Black Manager, Jealgora Colliery. 
373. Mr. P. B. Dandekar Raising Contractor, Jealgora Colliery. 
374. Mr. J. E. Phelphs Agent, Jealgora Colliery. 
375. Mr. N. P. Thadani, I.O.S. Chairman, Jharia. Mines Board of Health; 

Chairman, Jharia Water Board and 
Commissioner, Workmen's Compensa
tion. 

876. Dr. Ryles Chief Medical OffiCier, Jharia Mines 
Board of Health. 

~ ~} lnWan >fining -.,ation. 

377. Mr. P. S. Keelan 
378. Mr. F. I~. Cork 
379. Mr. R. Heron 
380. Mr. R. Purdy 
381. Jamuna (wife of Patia} 
382. Patia . . Miner . ·}Workers in the 
383. Kale Lobar . . Miner . . Colliery. 
384. Mr; P. C. Mukherji Manager, Kujama Colliery. 

Kujama 

385. Bhuchi, woman coal carzier, Indian Jharia Colliery. 
386. Mr. M. Bhattacharji, Manager, Central Junagora Colliery. 
387. Pabgu,_loading sardar .. }central Junagora Colliery. 
388. Bengah Thekadar . . . . 
389. Mr: A. I •. Ojha, M.L.C. ··}Indian Mining Federation. 
390. Rat Bahadur D. D. Tha<>ker .• 
391. Mr. J. Kirk, Superintendent, Jamadoba Colliery. -
392. Hira Kbarar . . . ·1 
393. Jasru Bhagat. · • · · Miners, Jamadoba Colliery. 
394. Chando . . . . . . 
395. Kheru .. .. .. J 
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396. Mr. R. R. Simpson, C.I.E., Chief Inspector of Mines in India.. 
397. Mr. A. A. F. Bray . . • '} 
398. Mr. J. Thomas . . . . Calcutta representatives of the Indian 
399. Mr. T. Ord . . . . . • Mining Association. 

Giridih, January 31st, 1930. 
400. Sillumian 
401. Mauji Dhohi. . 
402. Mr. W. T. Stanton, Manager, 

• • } Miners, Serampur Colliery of the E. I. 
. . Railway Company. 

Serampur Colliery of the .. E. I. Railway 
Company. 

403. Mr. H. Lancaster, Superintendent, E. I. Railway Colliery Department. 
404. Dr. H. Mullick. 
405. Mr. J. Brown, Assistant Superintendent, Bokhara E. I. R. and B. N. R. 

Joint Collieries. 
406. Mr. A. D. Tuckey, I.C.S., Deputy Commissioner, Hazaribagh District. 
407. Ugan, Sardar . . . ·1 
408-409. Gangia Kamin, with her 

husband Ghan-'<ham, loader . . Serampur Colliecy. 
410. Kailumia, Trolleyman . ·j 
411. Kudirat Meyan , .• 

Calcutta, Febru.ary 3rd-19th, 1930. 
412. Mr. K. P. Banerjee, 1 

. 413. Mr. J. N. Gupta, JE· B. R. Indian Employees' Association. 
414. Mr. P. Chakraborty, 
415. Mr. Cameron, l 
416. Mr. Bastien, 
417. Mr. Rigg, 
418. Mr. J\<1artston, I 
419. Mr. Backman, f- Anglo-Indian and Domiciled European Employees of 
420. Mr. Powell, I Railways. 
421. Mr. Lardner, I 
422. Mr. Wilson, I 
423. Mr. Atkinson, ) 
424. Mr. P. H. Mafiin, O.B.E., Agent, 
425. Mr. I. St. C. Pringle, Deputy Agent, 
426. Mr. A. H. Joscelyne, Locomotive Superintendent, 
427. Dr. H. Suhrawardy, Chief Medical Officer, 
428. Mr. H. N. Parker, Officer on Special Duty, 
429. Mr. H. A. Outhwaite, Statistical Officer, 
430. Mr. V. P. Bhandarkar, Welfare Officer, 

l . 
f-E. B. Ra1lway. 

I 
431. Mr. D. Ghose, Assistant Traffic Superintendent ) 
432. Mrs. A. Cottle, C.B.E., l B 1 p 'd c ·1 f W 
433. Dr. Headwards, 5 enga res1 enoy ounc1 o omen. 
434. Mr. W. J. Herridge, Manager, Calcutta Claims Bureau. · 
435. Mr. M. H. B. Lethbridge, I.C.S., Commissioner for Workmen's Compensation, 

Bengal. 
436-437 .. Tulsi and his wife, Tilasari, l 
438. Habib, 'Voman worker, 
439. No~r Mohamed, Line-sardar, lAnglo-India' (Middle) Jute Mill Co. 
440. Kalik, Weaver, ( 
441. Sorju, Line-sardar, f · 
442. Karu, Spinner, ) . 
443. Rai Syama Charan Bhattacharya Bahadur, Vice-Chairman, Bhatpara Mum-

cipality. 
444. Mr. K. C. Banerji, Executive Engineer, Presidency Division; 
445. Mr. Surendera Nath, M.A., LL.B., Actg. President, } . 
446. Mr. • Hikm.at-Ulla. h, Bar.-.at-Law, Chief Legal Adviser, · E. I. Rail .. way Umon, 
447. Mr. H. S. Bhatnagar, General Secretary, Moradabad. 
448. Mr. K. 'N, Pandey, Assistant Station Master, · · 
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449. Mr. C. :L. Colvin, C.B., C.M.G., D.S.O., Agent, l 
450. Mr. F. E. Robertson, Chief Operating Superintendent, 
451. Mr. R. L. Ray, Chief Mechanical Engineer, 
452. Mr. A. V. Venables, Chief Engineer, f 
453. Dr. A. K. H. Pollock, Chief Medical Officer, 
454. Mr. E. Cameron Ker, Deputy Chief Accounts Officer, E. I. Railway. 
455. Mr. A. 0. Evans, Deputy Agent, 
456. Mr. M. Robertson, Secretary to Agent, I 
457. Mr. F. C. Badhwar, Employment Officer, 
458. Mr. C. S. Whitworth, Chief Mining Engineer, Railway 

Board. J 
459. Mr. Santi Ram Mondal, I 
460. Mr. Ram Autar, ~ 
461. Mr. A tal Behary Santra, 
462. Mr. S. N. Shaw, 1" I R L b u · Lill 1 
463. Mr. Ismail, ''· · . a our mon, ooa 1. 

464. Mr. Ali Mohammad, I 
465. Mr. K. D. Chatterjee, j 
466. Mr. Hardin Shaha, 
467. Mr. G. A. Young, General Manager, Indian Iron & Steel Co., Ltd. 
468. Lt.-Col. B. H. Brown, Superintendent, Ishapore Rifle Factory. 
469. Mr. R. T. Dunderdale, Superintendent, Metal & Steel Factory, Ishapore. 
470. Mr. A. W. Connolly, Works Manager, Rifle Factory, Ishapore. · 
471. Mr. R. C. Frain, Works Manager, M.etal and Steel Factory, Ishapore. 
472. Lt.-Col. E. W. Sewell, I.M.S., Medical Officer to Factories and Estate. 
473. Mr. K. K. Chakravarty, Labour Bureau Supervisor, Rifle Factory. 
474. Mr. G. R. Dain, Agent, the Calcutta Tramways Company, Ltd. 
475. Mr. V. E. D. Jarrad, Agent, 
476. Dr. Mozumdar (Medical Department), 
477. Mr. Bazaz (Engineering ConE!truction), 
478. ·rr. Chakrabartty (Engineering Open Line), 
479. 1·.Khanna (Commercial Department), 
480. 1.Faroque (Transportation Department), 
481. .Chowdhury (President, Bengal Nagpur Railway, 

Urban Bank), 

B. N. R.a.ilway. 

482. Dr. A. Martin-Leake, V.C., F.R.C.S., 
483. Mr. Prohlad Chandra Roy, Vice-Pre,sident, } Press Employees' Associa-
484. Mr. Indu Bhusan Sarcar, Organising Secy., tion. 
485. Mr. R.N. Neish, Manager, Titaghur No. II Jute MUl. 
486. Prakash, 
487. Mangrul, 
488. Babuniya, 
489. Muniya., Workers in the Titaghur No. II Jute Mill. 

490. Jumrath, 
491. HariloJ, 
492. Gauri, 
493. Muthialu, 
494. Lachanao, Workers in the Standard Mills, Titaghur. 

495. Abdul Hakim, 
496. Mr. Mihbubul Huq, President, l Indian Seamen's Union. 
497. Mr. Aftab Ally, General Secretary, J 
498. ~·.!'·Mitchell, l of Messrs. Bird & Company. 
499. ~:hr Veorge Godfrey, J . 
500. Mr. J. Smith, Assistant Manager, Burma Shell InstallatiOns, Budge Budge. 
501. Mr. J. R. Farquarson, Ma~ger, Calcutta Branch of the Burma Shell Oil Co. 
502. S. C. Dass, Oil WoJiker, Burma Shell Oil Installatia:rts. 
503. Mr. ;f. Si:w.e, MaJ;lagip.g Director, Messrs. An,dr~w Yule & Co. 
504. Mr· G. Gorrie, Manager, Caledonian, Jute Mills Co., Ltd. . 
505. Mr. Krishna Chunder Ray Chaudhuri, President, Kankinarah Labo~r Un1pn. 



APPEND~X III. 

506. Mr. R. B. Laird, M.L.C., Chairman,l 
507: Mr. A. N. Mackenzie, 
508. Mr. W. D. Bruce-Watt, I di J l;e M'll A iat'on 
509. Mr. J. A. Murray, n an u 1 s ssoc . 1 • 

510. Mr. J. D. Paterson, J 
5II. Mr. Williamson, 
512. Mr. R. P. Adams, O.B.E., Chief Inspector of Factories, Bengal. 
513. Mr. J. B. McBride, Senior Inspector of Factories, Bengal. 
514. Mr. R. C. Parsons, Inspector of Factories, Bengal. 
515. Mr. T. B. Glover, Inspector of Factories, Bengal. 
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516. Capt. W. O'Connor, Senior Certifying Surgeon of Factories, Bengal. 
517. Dr. Chas. A. Bentley, C.I.E., M.B., D.P.H., D.T.M., & H., Director of Public 

Health. 
518. Mr. F. C. Griffin, M.I.C.E., M.I.E. (Ind.), Chief Engineer, Public Health 

Department, Bengal. 
519. Dr. M .. E. Sufi, B.A., L.R.C.P. & S., D.P.H., Assistant Director of Public 

Health. 
520. Dr. G. L. Batra, M.B., Ch.B., D.P.H., Assistant Director of Public Health. 
521. Dr. B. C. Mukharji, M.B., D.P.H., Inspector of Septic Tank Installations. 
522. Dr. A. C. Ray Chaudhury, D.P. H., Diet Survey Officer. 
523. Mr. C. W. Gurner, I.C.S., Secretary to the Government of Bengal, Local Self· 

Government Dept. 
524. Mr. H. J. Twynam, I.C.S., Secretary to the Government of Bengal, Revenue 

Department. 
525. Mr. R. N. Gilchrist, M.A., I.E.S., Deputy Secretary to the Government of 

Bengal, Commerce and Marine Depts. 
526. Mr. A. T. Weston, M.Sc., M.I.C.E., M.I.E. (Ind.), Director of Industries, 

Bengal. 
527. Mr. J. A. Beale, Sub-Divisional Officer, Asansol. 
528. Khan Bahadur Tasaddak Ahmed, Second Inspector of Schools, Presidency 

Division. 
529. Rai Sahib Sushil Kumar Ganguly, Officiating Registrar, Co-operative 

Societies, Bengal. 
530. Sir Charles Stuart-Williams, Kt., Chairman, Commissioners for the Port of 

Calcutta. 
531. Mr. W. A. Burns, Traffic :Manager, } f th p t "c 1 tt o e or or a cu a. 532. Commander Norcook, Deputy Conservator, 
533. Mr. H. F. Darvell, Shipping Master, Calcutta. 
534. Mr. E. C. Benthall . . . . } 
535. Mr. W. Gow . . . . Bengal Chamber of Commerce. 
536. Mr. D. K. Gunnison, Secretary .. 
537. Captain R. Liddle, Marine Department, B. I. S. N. Coy., Ltd. 
538. Mr. R. Chakravarti .. ") 

540
539· MMr. HU. Mp • GBhose " lf Bengal National Chamber of Commerce. 

. r. • . ose .• 
541. Mr. J. H. Sen Gupta .. J 

Khargpur, February 20th, 1930. 

542. Mr. Kanshi Nath Muttu 
543. Mr. W. V. R. Naidu .. 
544. Mr. P. Rama Chandra Rao 
545. Mr. Somayajulu 
546. Mr. A. N. Bose 

:: 1B. N. R. Indian Labour Union. 

. ·J .. 
JarMhedp~tr, February 2Z.~t-24tk, 1930. 

547. Mr. M. Homi, President •• ") · 
548. Mr. H. H. Sharma, Joint Secre- .. I 

tary . . . • . . ~Labour Federation. 
549. Mr. Mangal Singh . . . . J 
550. Mr. Azimuddin .. 
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551. Mr. J. C. K. Peterson · '}Tata Iron and Steel Coy., Ltd. 
552. Mr. C. A. Alexander •. 
553. Mr. J. Leyshon . . Tinplate Company of India, Ltd., Gol· 
~~4. Mr. H. D. Townend • • · . muri Works. 
uu5. Mr. W. 0, Henderson .. 

J'izagapatam, February 25th·27th, 1930. 
556. Mr. T. Austin, I.C.S., District Magistrate, Ganjam. 
557. Sriman Sree Vikrama Deo Varma Mahasaya of Vizagapatam. 
558. Captain F. R. Steele . . . • }Local Agents of the Tea Districts Labour 
559. Mr. L. S. Driver . . • . Association. 
560. Mr. G. T. H. Bracken, I.C.S., District Magistrate and Agent to the Governor. 

Vizagapatam. 
561. Abdur Rahman, Storeman 
562. Noor Mohammad, Khalasi 
563. Abdul Nabi, Tindal .. 
564. Kaki Gurrappa, Worker 
565. Sukama Ukkanna, Worker Vizagapatam Harbour Works. 
566. Fazul Rahman, Oilman 
567. Annapathrakimma, Woman 

Coal carrier. 
568. Appallam, Wom/l.n Coal carrier 
569. Mr. W. C. Ash Engineer-in-Chief 
570. Mr. C. J. Smith, Mechanical 

Superintendent. 
571. Major F. J. Anderson, I. M.S., 

Chief Medical Officer. Vizagapatam Harbour Works. 
572. Mr. P. A. M. Welchman, Office 

Superintendent. 
573. Dr. K. Satyanarayana, Medical 

Officer. 

Trichinopoly, Feb1"uary 27th, 19.30. 
574. A. Gopal 
575. A. Joseph 
576. Mutu Krishnan 
577. Krishnan 
578. S. Ramaswami 

: :}Wotkers in the Golden Rook Workshops 
. . of the S. I. Railway. 

Madura, February 28th--March 18t, 1930. 

579. Subhammal.. . ·~ 
580. Kandallammal · · Women workers in the Madura Mills. 
581. Muthammal . . ' 
582. Kaliammal, and two others .. 
583. Sadyan .. 
584. Suppiah · ·~Men workers in the Madura Mills. 
585. Vyrahvan •• 
586. Muniandi •• 
587. Mr. J.P. Rodriguez .• 
588. Mr. Sankaranaraina Pillai . . Tuticorin Labour Union. 
589. Mr. Kandaswami Pillai .. 
590. Mr. S. R. Varadarajulu Naidu, Papanasam Union. 
591. Mr. E. B. Cobbald, I,C.S., District MagisLn~<te, Madura. 

Madras, March 3rd-8th, 1930 . 

. 592. Mr. F. B. Wathen, Agent . ·1 
593. Mr. C. C. Fink, Chief Auditor and 

Accountant. · 
594 M H D S. 1 . Ch' f T M. and S.M. Railway. . r. . . 1nc. atr, , Ie rans-

portation Superintendent and J 
Traffic Manager. 
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595. Mr. R. D. Thompson, Chief Me
chanical Engineer. 

596. Mr. J. A. Cruickshank, Chief 
Medical Officer. 

597. Mr. G. Charlton, Deputy Agent 
598. Mr. W. E. Marsh, Press Superin-

tendent. 
599. Mr. N. Grayson, Architect 
600. Mr. Syed Madhar 
601. Mr. A. S. Fernandez .. 
602. Mr. S. M. Sundrachari. . 

M. and S. M. Railway. 
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603. Mr. K. Veerasami Employees' Union. 
604. Mr. G. Krishnamurti .. 
605. Mr. Lakhshminarayana 
606. Mr. P. R. K. Sarma .. 
607. Mr. P. J. Thomas, M.A., B. Litt·., Ph. D., Professor of Economics, Madras· 

University. 
608. Mr. V. T. Arasu, President, 1929 Madras Youth League. 
609. Mr. K. V. Sesha Ayyangar, Chairman, Madras Panel of Lawyers. 
610. Mr. P. A. Krishnaswamy .. l Madras Representative, Christian Cou~P 
611. Rev. Paul Ramaseshan .. 5 oil. 
612. Mr. P. Rothera, Agent . 'l 
613. Mr. A. H. Smyth, Chief Trans

portation Superintendent. 
614. Mr. H. A. Reid, Deputy Chief 

Mechanical Engineer. 
615. Dr. C. E. R. Norman, Chief S~ I. Railway. 

Medical Officer. 
616. Mr. A. Srinivasa Iyer, Assistant 

Auditor. 
617. Mr. P. Govindaraj, Assistant 

Secretary to the Agent. 
618. Mr. T. V. K. Naidu . ·l . 
619. Mr. S. Mohan Swarna .. r S. I. R. Labour Union, Tri~hino])oly. 
620. Mr. Mudalamuthu Mudaliar .. j 
621. Mr. Ernest Kirk l 
622. Mr. A. Ekambaram . · 
623. Mr. P. S. Krishnaswamy Iyer :: S. I. R. Labour Union, Coimbatore. 
624. Mr. A. Sundramurthy.. . ·j 
625. Mr. R. R. Birmamuthano .. 
626. Mr. R. W. Snares • ·l 
627. Mr. Dias . ·l 
628. Mr. Thoman .. 

. 

629. Mr. S. Hockins . . . . {Anglo-Indian Employees of the M. and 
630. Mr. Freeman . . . . S. M. and S. I. Railways. 
631. Mr. French . . . . . . 
632. Mr. S. P. Y. Surendranath Voe

geli-Arya, President. 
633. Mr. Koppaswamy Mudaliar, Sec- ~Madras Electric Tramway and Supply 

• retary. j Corporation Employees' Union. 
634. Mr. Kanagasbai Mudaliar 
635. Mr. C. Gopal Menon . · · · · } Southern Indian Chamber of Commerce. 
636. Mr. P. Raghavan Nair .. 
637. Dr. Ahmad Mukhtar, M.A., Ph. D., Professor of Economics, Annamalai' 

University. 
638. Miss Azariah, District Secretary, Y. W. C. A., Madras. 

663490. MMrs. CBohusi~s .th .. S . R .. lJ Women Social Workers. • rs. ag1ra . 1 r1 am .. 
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641. Mr. V. M. Ramaswamy Mudaliar ') 
642. Mr.T.M.ParthasmattyMudaliar lK 0'1 W ' • u · 
643. Mr. T. Muthswamy Pillai .. J erosene I or,mrs nwn. 
644. Mr. R. Ketari Muthu Chetty .. 
645. Mr. M.S. Kotiswaran, B.A., L.T., Representative of the Madras Port 'frust 

and Harbour Workers' Union, etc. 
646. Mr. S. Pillai, Patron, The Chingleput District Labour Guild, Kodambakam. 
·647. Mr. J. Hargreaves . . Manager, Carnatic Mill. 
648. Mr. W. E. Bentley Manager, Buckingham Mill. 
649. Dr. G. P. Raghaviah Medical Officer, Carnatic Mill. 
·650. Miss M. Sage, M.A. Joint Principal, the Buckingham and Car-

·651. Mr. K. 0. Anthoni .. 

652. Mr. V. Subramani Aiyar 
653. Sir Fairless Barber .. 
654. Mr. H. L. Pinches .. 
655. Mr. C. R. T. Congrove 
656. Lt.-Col. C. H. Brook 
·657. Mr. F. E. James 
658. Mr. B. Shiva Rao .. 
659. Mr. Ramanujulu Naidu 
660. Mr. Selvapathy Chetty 
·661. Mr. A. G. Leach, I.C.S. 

natio School. 
Secretary, the Buckingham and Carnatio 

Mills Work-people Welfare Committee. 
Manager, Choolai Mills. 

United Planters' Association of Southern 
India. 

Madras Labour Union. 

Secretary to the Government of Madras, 
Public Works and Labour Department. 

662. Mr. J. Gray, O.B.E., I.C.S. Commissioner of Labour. 
663. Mr. S. A. Cartledge Chief Inspector of Factories. 
664. Captain N. R. Ubhaya, I.M.S. Director of Public Health. 
665. Mr. W. E. Smith, M.A., I.E.S. · Offg. Director of Public Instruction. 

667. Mr. C. E. Wood, M.L.C. . . Employers' Fedemtion of Southern India, 
666. Mr. W. M. Browning . '} 

668. Mr. F. G. Luker . . Madras. 
669. Mr. Muhammad Ubaidullah Buckingham and Carnatic Mills Em- ,. 

with eifht others ployoes' Union. 

·Ooonoor, March 9th-10th, 1930. 

670. Col. R. McCarrison, C.I.E., 
I. M.S. 

671. L~usia 
672. Jebakanti 
673. Lazarus 
674. Palaniappan 
675. Angappan .. 
·676. Lt.-Col. L. L. Porter, O.B.E., 

V.D. 
677. Lt. Commander L. G. Elking

ton, R. N. (Retd. ). 
678. Mr. L.A. Hawke 
679. Rayappan 

<Ooimbatore, .March lith, 1930. 

680. Mr. E. Holden 
681. Valliammal 
682. Rangammal 
683. Luthmari .. 
684. Gnanaprakasam 

Director, Nutritional .Research, Pasteur 
Institute. 

Woman Worker 
Woman Worker 
:Mistri 
Pruner 

: :}Nom•such Tea 
. . Estate. 

Worker 
Managing Director, Nonesuch Tea E!!tate 

Co. 
Manager, The Ibex-Lodge Estate. 

Manager, Singara Tea Estate. 
Mistri, Singara Tea Estate. 

Manager, Kaleeswar 1\iills. 

Woman Worker . . ning and Weav-
Woman Worker . . ing Mills. 
Man Worker .. 

685. Mr, W. E. Winter 
686. Mr. J. F. Cheshire 
<687. Mr. F. Howard 

Woman Worker .. {Coimbatore Spin-

... Managing Director . . Coimbato. re Spin-
Mill Manager . . ning ~nd Weav-
W ea Ving Manager .. J ing Mills. 
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Vatparai, Marek 12th-13th, 1930. 

688. Thangamani 
689. Chinnammal 
690. Chinnathambi 
691. Savari Mutthu 
692. Maranney 

693. Mr. J; E. Sampson 

694 . .Mr. J. H. Ireland Jones, Chair-
man. 

695. Mr. W. H. Martin .. 
696. Mr. J. E. Sampson .. 
697. Mr. E. Johnson 
698. Mr. A. W. F. Mills .. 
699. Dr. J. E. Measham .. 
7a6. Mr. G. B. Reade (Hony. Secy.) 

701. Chinnammal 
702. Palani Ammal 
703. Chengamalan 
704. Chinnaswami 
705. Pattakaran 
706. Mr. F. L. Schwinde 
707. Mr. Eric Johnson .. 
708. Mr. J. C. Blackham 
709. Mr. A. Foote 

Ooimbatore, Marek 14th, 1930. 

Woman Worker 
Woman Worker 
Mistri 
Worker 
Worker 

: : l Pachamalai Es

:: J tate. 

Manager, Pachamalai Estate. 

Anamalai Planters' Association. 

Woman Worker . ·l 
Woman Worker I 
Worker ·:: ~Thaymudi Estate. 
Worker J 
lVIistri :: 
Manager, Thaymudi Estate. 
Group Manager, Mudis Group of Estates. 
Group Manager~ .. }Lower Paralai 
Manager . . Estate. 

710. Mr. N~ S. Ramaswamy Ayyanger, President, Labour Union. 
711. Mr. E. F. Thomas, C.I.E., I.C.S., Collector and District Magistrate. 

Ooorg (Mercara), Marek 12th-14th, 1930. 

712. Katti Chattu . , . ·1 
713. Chikka Mataliga and his Wife Workers in the Halleri Coffee Estate. 
714. Muddathappa . . . . J 
715. Girria . . . . 
716. Mr. J. H. Sprott . . Manager of the Halleri and Santaghurry 

Coffee Estate. 

717. Mr. J. S. H. Morgan . '} 
718. Mr. P. J. Tipping . • • • . Coorg Planters' 
719. Col. H. Murlimd . . • 

Association, Mercara. 

.7~p. Mr.l\. ~~ Ch~ngapp!J', M.L.C ... '\.Planters. 
721. Rao Bahadur K. 'S'tlbbayya •. J 
722. Honee Jen Kurumba 
723. Bhimla 
724. Ramdu 

725. Mr. H. B. M. Babhigtdn 

726. Mr. A. B. Madapa 

727. Subu, Konkani 
728. Sibi, Konkani 
729. Jaori, Balgai 
730. Mr. N. K. Ganapaiah 

731. Mr. G. W. Priestly, I.C.S. 

::}workers on the Polllbetta Coffee Pl~n-
.• tations. 

. . Manager, Pollibetta Coffee Estate. 

. . ·The Heroor Coffee Plantations. 

: : 1 women workers 6n t'he K:'asbur aonee 
.. J 'Estate. 

Manager, Kasbur Coffee Estate. 

Com.DliBsioner of Cddl'g. 

732. Major F. R. Thornton, I.M.S. Civil Surgeon. 

Distrlct Magistrate. 733. Rao Bahadur K. ChetigeJppa 
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Bangalare, March 18th, 1930. 

734. Mr. S. Guruswami .. 

.Sholapur, March 20th-21st, 1930. 

735. Mr. Vaikunthlal S. Thakore 
736. Mr. K. R. Lele 

737. Mr. H. H. Strutton 

738. Mr. Riebe 

739. Mr. P. G. Beke 

Assistant Secretary, All-India Railway· 
men's Federation, Berhampore • 

General Manager 
Welfare Secretary 

•• ") Sholapur Spinn.. r ingandWeaving 
) Co., Ltd. 

Criminal Tribes Settlement Officer, Dhar 
war. 

Manager, Sholapur_ Industrial Settlement, 
American Marathi Mission, 

Secretary, Bombay Textile Labour Union, 
Sholapur Branch. 

740. Rao Bahadur Dr. V. V. Mulay, President, Sholapur Municipality. 
L.M.&S. 

London, July 9tll.-22nd, 1930. 

741. Mr. Harold E. Clay 

742. Mr. C. J. Spencer 

743. Captain L. H. Green, M.A. 

National Secretary for the Passenger 
Services Group of the Transport and 
General Workers' Union. 

General Manager, Metropolitan Tramways, 
Ltd. 

Secretary, Flour-Milling Employers' Fede
ration. 

'744. Mr. R. R. Bannatyne, C.B. 

745. Sir Gerald Bellhouse, C.B.E •.. 

Assistant Secretary, Home Office. 

Chief Inspector of Factories, Home Office. 

'746. Sir Walter Kinnear, K.B.E. 

'747. Mr. J. F. G. Price, C.B. 

748. Mr. F. W. Leggett 

749. Mr. J. S. Nicholson 

. 750. Mr. S. R. .Todd. 

751. Mr. H. L. French, O.B., 
O.B.E. 

Namtu, October 22nd, 1930. 

752. Mr. E. Hogan Taylor 
753. Mr. A. R. Oberlander 
754. Mr. A. B. Colquhoun 
755. Mr. 0. A. Renou 
756. Mr. R. A. Sharpe 
757. Mr. H. T. Taylor 
758. Mr. L. McDonough 
759. Dr. J. 0. Hamilton 

Controller of Health Insurance Ministry 
of Health. 

Principal Assistant Secretary, Unemploy· 
ment Insurance Department, Ministry 
of Labour. 

Principal Assistant Secre- I 
tary, General Depart- I 
ment. rMinit f L b Assistant Secretary, Trade ~ 6 ry 0 a our, 
Boards Division. . . ) 

Principal Assistant Secretary, Ministry of Agri
culture and Fisheries. 

General Manager 
General Superintendent .. 
Mine Superintendent 
Chief Time-keeper 
Chief Accountant 
Forest Manager 
Railway Manager 
Chief Medical Officer 

I 
I 
l Burma Corpora· 
~ tion, Ltd. 

) 
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Y ~nangyaung, October 27th-28th, 1930. 

760. Mr. J. Webster •• 

761. U. Ba Than 
762. U Tin Gyi 
763. U Thu Daw 
'764. U Tha Za 
765. U Khant 
766. ·Ali Hamid· 
'767. UMyatSan 
768. UHtiBu 

769. Mr. J. H. Hunter 

770. Mr. J. Dalgleish 
771. Mr. Marr Grieve 
772. Mr. H. D. Kippen 
773. Mr. G. S. Terry .. 
774. lVIr. W. B. Crawford 

775. Mr. E. G. Pattie, I.C.S. 

• • Labour Superintendent, Burmah Oil Co., Ltd. 

Honorary Secretary 

lB~Labou< r Union. 

) 
Assistant General Mana- l 

ger in India. 
Agent, Khodaung Oilfields I 
Superintending Engineer l Burmah Oil Com-
Fields Accountant f pany, Ltd. 
Fields Medical Officer 
Assistant Fields Medical 

Officer. J 
Warden, Burma Oilfields. 

irrawaddy Flotilla Company's P. S. "Taping", October 29th, 1930. 

776. Ibadul Huk Seaman } 
777. Abdul Nabi .. Serang :: Crew of P. S. 
778. Gunoo Meah •. Fireman . . "Taping". 

Rangoon, October 30th--Nov~mber 8th, 19.30. 

779. Mr. A. B. Mehta • . President I 
780. Mr. S. T. Sadasivan 
781. Mr. V. A. L. Simham Ayyar 

L Burma Indian 
1 Chamber of 

782. Mr. K. M. Desai. • . • Secretary J Commerce. 

783. Mr. C. F. Grant, I.C.S. • • Chairman Rangoon Develop· 
mentTrust. 

784. Mr. S. A. S. Tyabji I 
785. Mr. Abdul Bari Chaudhari JRepresenta .. tives of 

Indian Laboar in 
Burma. 

786. Mr. E. P. Pillay 
787. Dr. P. A. Nair 

788. Dhanialoo 
'789. Kamiya 
790. Jagannathan 
791. Surranna 
792. Maung Po Htwe 

.793. Mr. Howison 
794. Mr. Goodsir 
795. Mr. A. A. Conway 

796. Mr. A. E. L. Baylor 
797. Mr. F. M. Hall .• 
798. Mr. J. Oliphant 

799. Mr. M. A. Krishnan 
800. Appalaswami 

· · 801. Mr. A. J. Essack 

Godown worker 
Godown worker 
Worker Maistry 
Godown Maistry 

.. Gunner 

I I Duuneedaw Saw 

J 
Mills of Messrs. 
Steel Br~. & Co. 

. . General Manager • • I Dunneedaw Saw 
• . Superintending Engineer. • ~ Mills of Messrs. 
• . Acting Manager . • J Steel Bros. & Co. 

Manager :. • .. 1 
Chief Engineer . • ]Messrs. Bulloch 
Superintending Engineer. • Bros. Rice Mills. 

Contractors' Clerk • • } Messrs. Bulloch 
Worker . • Bros. Rice Mills. 

Manager, Adamji Match Factory. 

802. Mr. W. H. C. Prideaux, Chief Inspector of Factories. 
A.M.I.E.E. 
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803. Mr. C. Innes 

804. Captain R. B. RushaJl 

805. U Set .• 

806. Dr. K. Dalal 
807. Mr. Mann 

808. Mr. E. J. L. Andrew 

809. Mrs. G. Martin Jones 
810. Mrs. Fraser 

811. G. Guru Valu 
812. Penti Sahib 
813. Naraini 

APPENDIX III. 

Deputy Chief Engjneer, P. W. D. (Roa.da 
and Buildings Branch). 

Representing Stevedoring Firms in Rangoon. 

. . Municipal Commissioner. 

•. Health Officer . . 1 Municipal Corpo· 
Chief Engineer. . ) ration. 

. • Assistant Protector of Immigran't!l and Emi
grants (Retired). 

Worker 
Gang Maistry 
Stevedore Worker 

.. }National . Council 

. . of Women in 
Burma. 

:: }At the Sule Pagoda 
.. Wharf. 

814. Mr .• J. R. D. Glascott, Agent 
} Burma Railways. C. I.E. 

815. Dr. P. C. Hayne 

816. Ma Ohn Sein 
817. Surdu Ajam 

818. Bhagelu 

819. Mr. J. C. Hope 
820. Mr. T. B. Gibson 
821. Mr. H. Mcintosh 
822. Mr. E. M. Sbelverton 

t)23. Mr. A. B. Mallett 

824. :Mr. J. C. Treleaven 

825. Mr. W. T. Henry 
826. Mr. Thomas Cormaok 

827. U Ba Si, Bll.r.-at-Law 
828. UTun We 

829. Mr. Thaver 

830. lth. 'Ham !yer 

Chief Medical Officer 

Woman Candle Packer 
Indian Male Candle 

Packer. 
Candle box maker 

Acting Works Manager 
Acting General Manager .. 
Chief Works Assistant .. 
Labour Welfare Superin-

tendent. 

Assistant Manager 

1 
~B. 0. C. Syriam J Candle Factory. 

I 
I Burmah Oil Coy.'a 
)- Refinery Works 
I atSyriam. 

J 

Bros. & Co., 
Agents, B. I. S. 

Cargo Superintendent 

Manager 

~
Messrs. Bulloch 

. . J N. Co., Ltd. 

Assistant Manager 

• • (One elf the Proprietors) 

. . 1 Irrawaddy Flo-

.. ) tilla Co., Ltd. 

}
.. Burmese ta.bour 

Bureau. 

} 

Measrs. . Th•a;ve:r 
B1'08., La.irou 
Contmotors. 

831. :Mr. H:. t. Nichols, I.O.S .•• 'Revenue Secretary 
Burma. 

to the Government of 

832. Mr~ 'B. W. SWithlnbank, 
1.<J.s. 

833. Mr. A. J. Page, I . .C.S. 

;88'4. Lt;fCdl. G. G. Jolly, 
I.M.S. 

~83'5. Mr. L. ';A, Havelock 

836. Mr. J. A. Chetry,'c.I;E. 

837. Mr. E. J. B. Je:ffery 

Secretary to the Goveinment ()f Burma, :be
pa.rtme'rit of Local Self-Government. 

Director of Statistics and Labour Comm is
sioner< 

Director of Public Health. 

O:ffg. Excise Commissioner, 

Chairman, Commissioners for the Port of 
Rangoon. 

• • Traffic Manager, Rangoon Port. 
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LIST OF ASSISTANT COMMISSIONERS AND LADY ASSESSORS. 

44ssistant Commissioners. 

111adras Presi- Mr. K. Kay 

Lady .Assessors. 

Dr. H. M. Lazarus. 
deney. 

Bombay Pre
sidency. 

Sind 

Bengal 

Un-ited Pro
vinces. 

Punjab 

Burma 

Mr. M. Jamal Mohamed Sahib Mrs. Venkatasubha Rao. 
Bahadur. 

Mr. B. Shlva Rao, M.A. Miss M. Azariah. 
Mr. Muhammad Ubaidullah Sahib. 
Mr. Hooseinbhoy A. Lalji, M.L.C. Mrs. K. Wagh. 

Dr. T. J. H. Cama. 
Mr. R. S. Asavle, M.L.C. . . Lady V. R. Nilkanth. 

Mrs. Homai F. J. Karaka. 
Mai Hurdevibai A. Masand. 

Mr. J. A. Tassie . . Miss Cornelia Sorabji. 
Mr. Sew Kissin Bhattar .. Mrs. Kamini Roy (Coalfields only). 
Mr. K. C. Ray Chaudhuri, M.L.C. 
Maulvi Latafat Hussain, M.L.C. 
Sir Thomas Smith, V.D. Mrs. K. Srivastava. 
Maulvi Mohammad Yaqub, 

M.L.A. 
Lala Harkishan Lal 
Mr. W. Taylor 
Dr. Karam Chand Hiteshi. 
Mr. M.A. Ghani. 
Mr. J. Tait 
U. Aye Maung. 
Mr. S. A. S. Tyabji. 
U. HlaBu. 

Dr. Curjel Wilson, M.D., D. P. H. 
Miss Siraj-ud-din. 

.. Mrs. T. T. Luce. 

Bihar and Mr. James Mackie . . Mrs. Kamini Roy. 
Orissa Coal- Mr. M. N. Mukerji. 
fields. Mr. Sibakali Bose. 

Mr. K. N. Sen Gupta. 
Central Pro- Seth Mathuradas Mohata, M.L.C. 

vinces. :Mr. L. H. Bartlett, M.L.C. 
Mr. R. W. Fulay, M.A., LL.B., 

M.L.C. 
Mrs. Anusya Bai Kale, M.L.C. 

Assam Mr. A. B. Beddow .• Mrs. Ataur Rahman. 

Ajmer-2Wer
wara. 

Delhi Province 

Lt.-Col. H. C. Garbett. 
Rev. Thenuram Saikia. 

Ooorg • • Mr. A. E. J. Nicolls 
Mr. P. R. Thimmayya Punja. 

FoR RAILWAys, 

.All Centres . • Mr. M. S. Gregory, M.C., M.I.C.E. 
Lt.-Col. H. A. J. Gidney, M.L.A., 

I.M.S. (Retd.) 
Major H. W. Wagsta:ff,M.C., R.E. 

l'vlrs. Tara Martin. 

Mrs, cT. C. Chatterjee. 
Mrs. C. A. Timmayya. 

I acted at Calcutta in place of 
Mr. Grego:ry). 

• 
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Madras 
Bombay 
Benycd 
Lahare 

Ajmer 

Def.hi 

APPENDIX IV. 

Assistant Gommissionet·s. 

Mr. Sreenivasalu. 
Mr. D. N. Dalvi. 
Jlifr. J. K. Chattcrji. 
Colonel C. Walton, D.S.O. 
Pandit l'tam Autar. 
Sir Ernest Jackson, Kt., C.I • .E. 
Mt·. Govind Prasad, Bar.•at-Law. 
l'tai Sahib Chandrika Prasad. 

M05i.R.OL-23·4-B1 -6,286-GIPS 
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INDEX. 

A 

Aboriginals : 
mines, in, 115-6, 121. 
plantations, in, 357, 359, 371, 372. 

Absenteeism : 
factories, in, 26, 27, 32, 197, 218, 250. 
investigation, of, 253, 448, 449. 
plantations, in, 387-8, 404. 
railways, on, 163, 172. 
tramways, on, 189. 

Accidents: 
compensation for, 295-315. 
docks. in, 187. 
factories, in, 59-62, 86-7, 92. 
fatigue and, 254. 
mines, in, 112, 129, 131. 
public works, on, 192. 
statistics of, 59-60, 129-31, 187, 443, 

444. 

,Acts: 
Assam Labour and Emigration, 358, 361, 

363-9. 375, 378, 444. 
Bengal Municipal, 273. 
Bihar :tnd Orissa Primary Education, 

134. 
Civil Procedure Code, 231. 
Coorg Labour, 355-6, 457. 
Cotton Ginning and Pressing Factories, 

84, 86. 
Employers and Workmen's (Disputes). 

337. 
Factories, Indian, see Factories Act, 

Indian. 
Factories and Workshops (British), 57, 

264. 
Food Adulteration, 252. 
Indian Penal Code, 456. 
Industrial Courts (British), 337-8. 
Inland Steam Vessels, 182. 
Land Acquisition, 283, 290-1. 
Local Self-Government, 254. 
Maternity Benefits, 263, 264, 457. 
Madras Planters, 355, 457. 
Merchant Shipping (I-ndian), 181-2, 312. 
Mines, see Mines Act, Indian. 
Mining Industry, 114. 
Mining Settlements, 133. 
Oilfields. 112. 
Police, Factories and 1\fiscellaneous pro· 

visions, 64. 
Ports, India.n, 188. 
Public Health, 255, 259, 288. 
Railways, Indian, 62, 170. 
Town Planning, 288-9. 
Trade Disputes, 338-9, 344-7, 348, 432, 

456, 460, 469. 
Trade Disputes and Trade Unions 

(British), 338. 
Trade Unions, see Trade Unions Act. 
Usurious Loans, 229-30. 

Acts-con~d. 
Workmen's Breach of Contract, 107, 191, 

355-6, 361, 456. 
Workmen's Compensation, see Workmen's 

Compensation. 
Administration : 

Factories Act, 137-74, 89. 452, 453, 454, 
460. 

general, 451-5, 456. 
health, 254. 
Mines Act, 132. 460. 
railways, 137-8. 
unregulated factories, 104-5. 

Adulteration, food, 252. 

Advances: 
housing, 278,. 282-3. 
recruiting (industries), 23, 78, 116~ 193, 

236. 
recruiting (plantations), 355, 356. 364, 

401-2. 
to secure child la,bour. 102. 
wages, of, 177, 236; 238-9, 377, 385, 

400-2. 

Aerated water factories, 76. 

Afghanistan, 190. 

Age of employment (children), in: 
docks, 188-9. 
factories, regulated, 16, 51-4. 
factories, unregulated, 91-2, 94, 95-6, 

97, 98, 99, 100, 101, 103-4. 
mines. 129. 
plantations, 392, 414-6. 
public works, 192. 

1 Agricultural Research Council, 468. 
Agriculture : 

factory workers' connection with, 12-4, 
41, 76, 80. 

immigrants to Burma and, 428, 430, 440. 
migration from, 14, 15-9, 244, 245, 248. 

249, 349-50, 362. 
miners' connection with, ll5-6, 117. 
plantations and, 349-50, 361-2, 385, 483. 
relief schemes for workers in, 36. 
remuneration of workers in, 203, 362, 

390-1, 477. 483. 
Royal Commission on, 19, 251, 256, 362. 

363. 
Ahmedabad: 

children,. employment of, in, 51/102. 
factories, 7. £ 

guilds, 320, 478. 
health, 246, 247. 
hours of work, 41, ,489. 
housing, 270, 277, 290, 291. 
income of workers, 197-8, 199, 205-7, 

217,224-5,237,447. 
industria] relations in, 336-7, 340, 344. 
sources of labour, 9, 10, 13. 
trade unionism, 320, 336-7. 
welfare in, 261, 328. , 

• .. 
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Ahmedabad Millowners' Association, 41, 336. 

Ahmedabad Textile Association, 320, 328, 
336-7. 

Ali.mednagar·, 1 J • 

Ajmer-Merwara : 
competition with States, 473. 
factories in, 67, 72, 76, 91. 
housing in, 278. 
power co legislate for, 456. 

All-India Hailwayrnen's Federation, 165, 166, 
167. 161-\. 

All-India Trade Union Congress, 318, 319, 
321. ' 

All-India Trade Union Federation, 319. 

All-Parties Conference (1928), 4fi\J. 

Ambulances, 64, 260. 

Americans, 340. 

Amritsar, 92, 97-8. 

Ana!J.mlais, 353, 354, 101, 4ll, 419. 
Anamalais Planters Association, 41!). 

Anglo-Indians. 141-3. 

,Angus Jute Mills Co., 258, 262. 

Anthrax, 252, 307. 

Appmnt.iccs, 2!>-:lO, 102, 139. 
Arbitmtion in trr,de disputus, :.139, 345-6. 

Arka!Ci", 3GO, :3G8. 
Artidcs of ctgrecnwnt, ."<'ltmen's, 181, 300. 490, 

49L 

As11nsol, 1!:>, 1:33, 1:3-t, 279. 

Asansol Bo,H·d of Health, lila. 263, 27!), 419. 
Asolm. Mills (Ahmccl>>lmd), 277. 

Assam Labom· and Bmi"mt;ion Act, :.!58 361 
:363-9, :l76, )l7R, 444. o . ' ' 

Assam Labour 1:'-llnrd, :l\50, :366. :Hi7, an-5 
421. ' ' 

Assam Labom· .l~nquiey Committee. :188, 385, 
387,403. 

Assam Valley: 
absenteeism, :.!87-8. 
access to lines. 378. 
earnings, 386-7. 
Health and WelfartJ Boards, 418. 
plantations, 349, 357, a$. 
recruiting of 1:1bour for, 359, 361, 364. 

Assembly, Legislative, see. Legislative As
sembly. 

Assistant CummissionerR, 2. 

Associations of employers : 
bribery, and, 25; 
Industrial Council and, 467. 
industrial research and, 253. 
organisation of, 316-7. 
plantations, on, 407, 412, 414, 419 •. 
represen~ation on Legislatures, 316, 463. 
trade umons and, 316, 319. 
workmen's compensation and, 296. 

Australia, 458. 

• 

B 
Back-to-back houses, 271, 279, 408. 

Baluchistan, 67, 91, 112. 
Bangalore, 9, 67, 91. 

Banking Inquiry, 225, 230, 479. 

Baroda State, 10. 

Barrack houses, 246, 280, 282, 434, 437. 

Bathing-places, 274, 280, 409. 
Bawdwin, 109-11, 124. 
Beawar, 278. 

Bengal Mariners' Union, 183. 

Bengalis, ll, 173, 247, 340, 428. 

Bennison, Mr. J. J., 426, 429, 430, 439. 

Benzene poisoning, 308. 

Berar, 205. 

BhatpaL·a, 270, 273. 

Bhutan, 356.. 357. 
Bidi factories. 96, 214. 

Bihar and Orissa, workers drawn from,l0-1, 
78,_ 116, 247, 357, 359, 37l. See a{.qa 
Ur1yas. 

Bihar and Orissa Primary Education Act, 
134. 

Bilaspuris, I9a, 247. 

Birth and death registers, 249, 405. 
Birth-rate~;, 250, 405. 
Boards: 

Condliation, 3:.!2, 338-9, 345, 347, 348, 
432. 

Pi~triet, 2158. 
l~oonomio Enquiry, 450. 
Health (i'ilino~). 115, 132-4 .. 257, 263, 

27\1. 280. 
Health and Welfare (pbtntations) HS-

23. ' 
Miaimnm w'tge, 21:!, :l\15-7, 404, 48:l, 

484. 485, 4.89. 
Mining, 122, 123, 129. l:.ll. 
ltailway, see Hailway llom·d. 
Trade, 214. 
Water, 133, 255. 

Boilers, inspection of, 67, 72. 

Bokaro, 113, 114. 

Bombay (city and island): 
communications, 7, 136. 
dock workers, 184, 187, 188, 202-3. 
factories, 7, 8, 9. · 
health, 246-7, 2513, 257, 261, 271. 
ho~~~. of work in mills, 38, 41, 42, 480, 

housing, 270, 273-4, 277, 283, 289, 290. 
income of workers, 194, 197-8, 199, 

202-3, 205,217,447. 
municipality, 29, 464. 
recruiting of labour, 11, 13, 14, 17, 21, 

32-3,247,340,370. 
remittances by workers, 479. 
seamen, 173-6, 178, 182, 491. 
sex disparity, 246, 247. 
shipping, 183-4 . 
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Bombay (city and island)-contd. 
strikes, 33, 42 .. 227, 338, 339, 479. 
trade unions, 318, 320, 339. 
tramways, 189. 
workmen's compensation, 308. 

Bombay Industrial Disputes Committee, 215, 
338. 

Bombay Strike Enquiry Committee, 33, 35, 
215, 219, 339, 344. 

Bombay Labour Office, see Labour Office, 
Bombay. 

Bond-service, 15, 362. 
. Bonuses: 

confinement, Ior, 265, 412. 
plantations, on, 376, 400-1. 
production, on, 109, 123, 210, 218. 

Brahmaputra, 182, 357, 359. 
:Breach of contract, criminal : 

industries, in, 107, 191, 337, 456. 
plantations in, 355-6, 360-1, 376, 382, 

457. 

Bribery, among: 
dock workers, 186. 
factory workers, 24-5, 26. 
railway employees, 141. 
seamen, 176, 177, 490. 

Brick factories, 76. 
British India Corporation, 260, 276. 
British India Stl'am Navigation Company, 
. 186. 

Broach, 7. 
Brokers, licensed, 173, 175, 177, 180-1. 
Buckingham and Carnatic Mills, 251, 260, 

275, 335-6. 
Building Societies, Co-operative, 291-:0. 
Building work, 190-1, 297, 299, 301. 
Burma: 

applicability of Report to, 425. 
docks, 185-6, 431-3. 
factory inspection in, 67, 68, 69, 72, 85, 

88. 
Indian labour in, 10, 186, 340-1, 425-42. 
inland steam navigation, 182-3, 491. 
mines, 109-12, 124, 132, 424. 
oilfields, 111-2, 424, 450. 
petroleum refineries, 9, 424. 
pbntations, 349, 351, 353, 383, 424, 444. 
ra-ilways, 145, 425~ 428. 
relationship with India, 428, 440-l, 458-9. 
rice-mills, 77, 85, 88, 92, 424, 426-7, 429, 

430-1. 
sawmills, 9, 92, 424. 
sickness insurance, and, 266. 
trade disputes in, 339, 432-3. 
wages and earnings, 199, 201, 20;:;, 203, · 

204, 429-30, 433, 439-40. 

Burma. Corpora.tion, 109-ll, 251, 258, 281. 
Burma Oil Company, 111-2, 281-2, 429. 
Burmans, 186, 431-3, 440. 
,bustees, 256, 272, 273, 275-6, 2$.2, 361. 

Bye-laws: 
housing, 288, 293, 434-5. 
model, 288, 436. 
municipal, 293, 436. 

Cachar, 357. 
Calcutta: 

c 

budget enquiries in, 451. 
docks, 183-4, 187, 203. 
factories, 7, 8, 9, 78, 489. 
housing, 271, 272, 289, 290. 
increase of popula-tion, 270 . 
recruitment of labour, 11. 
seamen, 173, 175-8, 181, 491. 
.sex disparity, 246. 
shipping, 174. 
tramways, 189. 
wages and earnings, 203, 216. 

Calico Mills, Ahmedabad, 277, 291. 
Canada, 458. 
Canals, 190, 191, 193, 301, 337. 
Canteens, 66. 
Cardamoms, 350. 
Carpet factories, 92, 97-8. 
Casual labour, 184-6, 237, 302, 428, 433. 
Ca.wnpore: 

budget enquiries in, 225, 450. 
factories, 7, 9, 10, 41. 
hours of work, 489. 
housing, 271, 275-7, 289, 290 . 
increa-se of population, 270. 
sex disparity, 246. 
tramways, 189. 
wages and earnings, 198, 205, 237, 2[)3. 
welfare in, 260. 

Cawnpore Woollen Mills, 262. 
Central Government, see Government of 

India: 
Central India, 191. 
Central Legislature, see Legislature, Indian. 
Central Provinces, workers drawn from. 11. 

107, 116, 359. ' ' 

Central Provinces and Berar Mining Associa-
tion, 480. 

Certification of children, 51, 87. 
Certifying surgeons, 50, 52, 70, 87. 
Cesses, plantation, 360, 367, 375, 420-1, 421. 

Ceylon: 
employment of children in, 414-5. 
Government, 3, 391. 
health and welfare in, 408, 413, 416, 420. 
minimum wages in, 389, 390, 391-2, 395-6, 

397, 398, 404, 483, 484. 
Planters' Association, 3, 391. 
recruitment for, 353, 379, 380. 

Chambers of Commerce, 277, 316, 480. 
Chandpur, 78. 
chawls, 273-4, 277, 283, 290. 
Check-weighing, 123. 



cheries, 274-5. 
Chief Commisaioner, Railways, 137. 

Children: 
age of employment, see Age of employ-

ment. 
certification of, 51-2, 87. 
docks, in, 188-9. 
double employemnt of, 50, 51-2, 100. 
factories, regulated, in, 16, 43, 51-3. 
factories, unregulated, in, 90, 92, 94, 

95-6, 97-8, 99, 214. 
hours of wor},, 48, 50, 51-3, 90, 93, 94, 

96, 97, 98, 99, 101-2. 
plantations in, 350, 368, 371, 385, 386, 

392-3, 399, 400, 413, 416, 423. 
pledging of, 96-8, 102. 
public works, on, 191, 192. 
Sta.tes, in Indian, 473-4. 
wages of, 203, 399, 400. 
welfare of, 65-6, 101, 133-4, 254, 260, 

2(\1-2, 412, 413, 414. 
workmen's compensation fnJ', 302, 305-6. 
See a18o infants. 

China, 42, 352. 
Chinese, 109. 

Chittagong, 182, 350, 356, 426. 
Chittagonians, 426, 428, 439. 
Chota Nagpur, ll3, 356, 357, 359, 360, 389, 

399. 
Cholera, l :l:l. 249, 408, 433. 
Chrome poisoning, 308. 
Cigarette factories, 9, 3\J, 58. See also Bidi 

factories. 
CinchonR, 256, 360. 
Civil CoUI-t;;, 221, 229-30, 233, 2\J5-6, 309, 

314-5. 
Civil Procedure Code, 231. 
Civil Surgeons, 259, 417. 
Climate, 4], 45-tl, 57, 208, 480, 481, 488-9. 
Clinics, women's, 261, 263. 
Coal Grading Committee, 113. 

Coal mines : 

• 

contractors in, 116, 118, 119-20. 
health in, 114-5, llS, ll9, 132-4, 263. 
hours of work, 120, 124-6. 
housing of workers, 118, 120, 133, 279-

81. 
numbers employed, 106-7, 112-4, 127-8, 

444. 
physique of workers, 247-8. 
production, 112-4. 
recruitment of labour, 21, 115-9, 353, 

381. 
repatriation from, 381. 
safety in, 119, 123, 129-31. 
wages and earnings in, ll8, 119, 121"3, 

200-2, 210. 
wages, payment of, 121, 237, 238. 
weekly rest-day, 121, 124. 
welfare of workers, 119, 132-3. 
women in, 119, 125, 127-9. 

See also Mines • 

Coalfields, 9, 10, 21, 112-3, 268, 34Q •. 
Cochin, 354. • 

Coffee: 
factories, 76, 79-80, 82, 349. 
plantations, 301, 349, 351, 352, 353, 354 •. 

355,400. 
Coimbatore, 7, 198, 200, 274, 275, 351, 354 •. 

419. 
Coke factories, 39. 
Collt'ctors, 418. 
Colonial Offioe, 3, 391. 
Combination, see Associations nf Employers 

and Trade Unions. 
Commissions : 

Indian Factory Labour, 43. 
Indian Industrial, 287, 291. 
Indian Statutory, 286, 459, 462; 46:3. 
H,oyal, on Agriculture in India, 19, 251, 

256, 362, 363. 
Hoyal, on Superior Civil Services in 

India, 141. 
Royal, on Trade Disputes and Trade 

Combinations, 318. 
Commissioners : 

for Workmen's Compensation, 221, 295-6, 
300, 303, 304, 308-9, 311-4, 452, 461. 

of Labour, 308, 452, 453-5. 
of Public Health, 252. 

Compensation, for workmen, see Workmen's 
Compensation. 

Communism, 319, 335. 
Conciliation Boarde, see Boards of Concilia-

tion. 
Conciliation Committees, 339. 
Conciliation otlkerB, 34 7-8, 452, 454. 
Conference on Dominion Legislation (1929), 

301. 
Conference, ltound-Table, see Round-Table· 

Conference. 
Conservancy, see Sanitation. 

Constitution : 
changes in, 5, 459-63, 470-1, 474. 
labour and, 456-74. 

Construction of factories, 62-3, 86-7. 
Continuous processes, 39, 45, 54, lll. 

Contractors : 
child labour, and, 97-8. 
dock labour, 184-5, 187. 
factories, 22-3, 77, 78, 79, 429. 
mines, 107, 116, 118, 119-20. 
public works, 191-3, 371. 
railways, 138, 170. 
workmen's compensation, and, lH3. 
See also Maistries. 

Conventions, International Labour, see Inter--
national Labour Conventions. 

Cooch Bihar, 357. 
Cooling systems, 43, 57-8. 
Coonoor, 251. 
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Co-operative building SO<lieties, 291-2 •. 

Co-operative .credit, 227-8, 260, 328, 331, 332. 

Co-operative stores, 221, 251, 328. 

Coorg: 
factories, 67, 91. 
Labour .Act, 355-6, 457. 
plantations, 349, 351, 352-3, 354-5, 400, 

401, 419, 444. 

Coorg Planters .Association, 356. 

Coromandel ports and districts, 426, 427. 

Cost-of-living index numbers, see Index 
numbers. 

Cotton Committee, Indian, 81. 

Cotton Ginning and Pressing Factories Act, 
84, 86. 

Cotton gll:ining and pressing factories. 
health in, 84. 
hours of work, 80-3. 
inspection of, 88-9. 
numbers of, 75, 76, 88. 
pooling of, 81, 86. 
safety in, 86-7. 
sources of labour, 76-7. 
States, in Indian, 473. 
unregulated, 91. 
wages in, 200. 

Cotton mills ; 
absenteeism in, 32, 197. 
budgets of workers, 205-7. 
children in, 51, 65-6, 102. 
deductions from wages in, 217, 220. 
holidays in, 14. 
hours of work, 38, 41-4, 47, 478-81, 

485-6, 488-9. 
housing of workers, 273, 275, 277-8. 
humidification in, 57-9. 
location. 7. 
management, 7. 
numbers, 6, 7. 
organisation of workers, 317, 319, 320, 

328, 336, 337. 
physique of workers, 246-7. 
recruitment of labour, 10, 13, 353. 
standardisation of wages in, 215, 339. 
strikes in, 33, 42, 227, 338, 339, 479. 
wages and earnings in, 42, 43-4, 197-8, 

445-6, 479. 
wages, payment of, 237, 240. 
welfare in, 65, 71. 
women in, 71,247. 

Courts of Enquiry: 
Mines Act, 131-2. 
Trade Disputes Act, 338, 339, 345, 347, 

848. 

Covell, Major, 256. 

Crafts, village, 15. 

Creches, 65-6, 71, 85, 260, 414.. 

D 
dai11, 261, 263, 4U, 4J2. 
Dandot, 135. 

Darjeeling, 350, 356, 357, 399. 
Darjeeling Planters' Association 399. 

Darrang, 357. 
Death-rates, 249, 250, 271, 277, 405, 433. 

Debt, see Indebtedness. 

Debits, railway, 153-4. 
Decasualisation of dock labour, 186, 433. 

Dec01m, II, 17. 
Deductions, from wages, 15~~. 2l6c2l, 429. 

Deficiency Diseases Enquiry Laboratory, 
251. 

Dehra Dun, 356. 
Dela.ys in wage-payment, 236-8, 241. 

Delhi: 
budget enquiries in, 450, 451. 
factories, 10, 91, 489. 
factory inspection in, 67, 72, 89. 
power to legislate for, 456. 
public works, 191. 
sex disparity in, 246. 
tramways, 189. 
wages in, 198, 199, 203. 

Dermatitis, 307. 

Depressed classes, 15, 98, 214. 
Depression, industrial, 4, 22, 33, 150, 383 

430, 481. 
Deputy Commissioners, 417, 418. 
Development Trust, R.angoon, · 289, 290, 

436-9. 
Dhanbad, 121, 132, 134. 

dhO'll/TU<h8, 279. 
Diet, 17, 244-5, 248, 251, 405.·6. 
Directors of Industries, 69, 452, 454, 480. 

Directors of Public Health, 70, 95, 108-9, 
252, 417, 418, 423. 

Director of Public Health, Woman Assistant, 
254,262. 

Disablement, 302-3. 

Disease: 
Epidemic, 21, 1!33, 170, 244, 268, 275, 

333. 
Industrial, 70, 115, 252-3, 307-8, 469. 
Venereal, 246. 
Water-borne, 255,407-8, 409. 

Dismissals (and discharges}: 
factories, in, 24, 25, 26, 341. 
fines as substitute for. 218-9. 
indebtedness a,nd, 226. 
mines, in, llO, 111. 
railways, on, 139, 160-3. 

Dispensaries, 108, 250, 258, 328, 410·1. 

Disputes, Industrial, 333-48, See also Strikes 
and lockouts. 

District Boards, 258. 

Docks: 
child labour in, 188-9. 
earnings of workers, 202-3. 
hours of work, 187-8. 



Dock~-contd. 
inspection of, 187, 188. 
physique of workcrR, 24.8. 
reoruitmElflt of lauour, 184-6, 429. 
safety in, 187. 
strikes (Itangoon), 338-9, 432. 
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trade unions of wor]((lrH, 320. 
unemployment amon"st workers 185-6, 

202:3, 4a~{. "' ' 
workmen's compensation in, 2!)9. 

Dohttd, 8. 

Do<H1l'S, :~Gil, :!ll7, :178, :Jf)S.!J, <112, 417, 4Hl. 

DnoMs Plantm.·H' J\ssoeit<t.ion, 3H!I. 
Drink: 

COilHUtnption of, 17. 120-], 20(\, 2()7, 
22j-:L 

worknwn,K eom.penK<ttion u.utl inLox.iea~ 
l;ion l.y, :lOii-7. 

IJt·ugs, 120-1, :WG-7. 

Dust, in f~tdori<·s, I)H, (i!J, 8·1.-f>, !l·l-IJ. 

Dyscn tory, 40!1. 

E 

l~;ar·ninw.;, sr~r: \\';\,~e~-; a.ud en.rnillp;r:;. 

l~arth-work. :n I, ·1:30. 

]~aAtcrn Ctm..l Co1npa.ny, 211!3. 

l~c<Jnomie l~nqniry Oommit.tco, -1J6. 
Educat.ion : 

adult, 27 .s, :w, il0-1. 
bt·ibory ttnd, 27. 
('Otnpal.qory, 28-\l, l):l, 101. l:li-f>. 
economics, in, 449. 
cflicioney and, 27 .. 8, lH!). 
·f>wt>orios, in connoetion with, 27-31, 

260-1, 278. 
indebtedno~s and, 22\J. 
miners' children, of, t:H. 
plantations, in, 413, 411J-6. 
railwn,ys, on, 139-40. 
msalting from industry, Hl. 
sa.foty, and, Gl, 131. 
tt~chnieal, :lO, :11, liH, 260. 
trn,rle uaions, n,nd, 321-2, :328, :129-30. 

Edward Mills, Beawar, 278. 

Efficiency of workers : 
accidents and, 60. 

.. 

drink and, 120-1. 222-3. 
education and, 27-8, 139. 
fatigue and, 449. 
fines and, 218-9. 
holidays, and, 26-7. 
hours of work and, 40, 42-6. 120, 479-81 

488. . ' 
indebtedness and, 226. 
Indians and Burmans, comparative, 

431-2. 
leisure and. 40. 
need for higher, 22. 128, 135, 208. 
poverty and. 208. 
sickness and, 250. 256. 257, 258. 
unemployment and, 33, 34-5, 178. 
wages and, 151. 172, 208-10, 238, 240, 

490. 

• 

Efficiency of management, 208-9, 341. 

Imectdcal works, 39, 301. 

Emigration : 
Burma, to, 425-9, 430-1, 439-42. 
external, 427, 453. 
See alBo Migration. 

]~mployers' Associations, see Associations, 
Employers'. 

l~mployors' Liability ligislation, 314-5. 
Employers ami Workmen (Disputes) Act, 337. 

]~mployment bureaux (and oxchangos), 35, 
175, 431, 400, 491. 

Bmployment officers, 140. See alBo J.;abour 
olticers. 

gmpress Mills, Nagpur, 2110-1, 262, 277-8, 
2!l2. 

Enforcmnent of : 
1•greomonLs (soamcn), 4-HO. 
awards in traLlo disputes, :!45-!l. 
dt;m·oes for debt, 2:31-:J. 
dooks regulations, 187, 188. 
l?act;ories Act. 67 · 7 4, 79. 
labour legislation, 476, 487. 
law in unregulated factories, 99-10 I , 

lO,t.-5. 
hw rehLt.ing to fines, 221, 42!). 
Minos Aut, 124, 126, 132. 
1nininnun w11p;oK, 21 ~~-~t, :lD7. 
municipal l>yo-laws, 288, 2!1:1, 435, '.Wti. 
provisions against usury, 230-l, 235. 

1~ngineering shops : 
hours nf work, 3!l, 42. 
location, 8-D. 
roertlit.ntont of lahollr. 2il. 
w11gcs of workom, 1!HI, 2!17. 
idee nl.,o OrdntLlHJO fael,o!'ies an<! ltailway 

workshop:;. 
.l~nticemLmt of bbour, :!77, :181), il8H. 403. 

}i;uropeans, 7-8, 2B-30, l4J, 142, 340, 349. 

Exemptions under : 
]<'acto!'ies Act, 54-5, 77, 7!}-81, 82, !:l:l, 

86. 111, 410. 
Minos Act, 111-2, 2\19. 

JiJxpectation of life. 250. 
Expenditure of workers, 206-7,_ 20\J. 

Exports, 113, 185-6, 352. 

F 

Factories, see Perennia.l factories, 
Seasonal faactorics, 
Unregula.ted factories a.nd 
Factories Act, Indian. 

Factories Act, Indian : 
application to smaller factories, 90-~, 

95, !)8, 104. 
administration, 67-74, 132, 452, 454, 

460,469. 
children, provisions relating to, 51-4, 87, 

96, 98. 
exemptions under, 54-5, 77, 79-83, 86, 

111,410 • 
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l!'actories Act, Indian--contd. 
health, provisions relating to, 56·9, 85, 

93, 103, 410. 
hours, provisions relating to, 38, 40, 44· 

55, 93, 156. 
passing of, 37, 456. 
prosecutions under, 68·9, 73-4, 83, 93. 
provinoialisation of, 457, 460, 461. 
rest-days, provisions relating to, 54-5, 77, 

79, 93, Ill. 
returns under, 443, 446. 
safety. provisions relating to, 59-62, 64, 

86-7, 93. 
scope of, 9, 37, 90-I, 93. 
welfare, and, 63-6. 

Factory Labour Commission, 43. 

Fa.ns, in factories, 57. 

Fatigue, industrial, 46, 253, 254, 448, 449, 
481. 

Fawcett Committee, 33, 35, 215, 219, 339, 
344n. 

Federated Malay States. see Malaya. 

JJ'erries, 301, 491. 

Festivals, religious, 54, 97. 

Fines: 
employers, by, 216-21. 
l!'actories Act, .under, 73-4. 
rai!IVays. on, 153, 170. 217, 221. 

First-aid, 64, 131. 

Flour mills, 39, 44. 

Food: 
adulteration, 252. 
expenditure on, 206-7. 
See also Diet. 

Forests, 301. 

Franchise, 331, 462-4, 467. 

Friendly Sooieties, 267. 

Funeral expenses, 313. 

G 

Gandhi, Mr. 1\I. K., 336, 337. 
Ganges, 182. 

ganja, 121. 

Garden-sardars. 360, 363-6, 367, 370, 372, 
375,381. -

Gas IVorks, 39. 

Gauhati, 364. 

Gaya, 107. 

ghi, 206, 244. 245, 252, 406. 

Gill, CoL, 108-9. 

Giridih: 
earnings of miners, 201. 
health, 115, 134, 248. 
housing, 281. 
location_. 113. 
output. ll3, 122. 
recruitment of labour, 118. 

Girni Kamgar Union, 839. 

Goalundo, 364. 

Goans, 173. 

Golden Rock, 8, 283-4, 285. 

Gora.khpur, 205, 225, 283. 

Gwernmant of Assa.m, 361, 383, 409, 477, 
483. 

Government of Bengal, 40, 48, 50, 74, 215, 
266, 296, 450, 491. 

Governm:mt of Biha.r and Orissa, 202. 

Government of Bombay, 217, 2U, 336, 338, 
446. 

Government of Bur.ma, 92, 132, 338, 427, 
432, 438, 441, 442. 

Government of India, and : 
Burma, 427, 428, 440-1. 
cinchona plantations, 350. 
Coorg Planters Act, 355. 
emigration, 416, 453. 
cxa.mimttion of labour proposals, 465. 
:Factories Act, 54-5, 57-8, 71, n, 79-80. 
Industrial Council, 467, 470, 471, 472. 
labour administration, 453, 455, 456, 

469. 
mines, 108, 124, 127, 453. 
minimum wages, 212, 360, 389, 31JL 
payment of wa.ges, 237, 24l. 
railways, 136, 137, 138, 142-3, 168, HHJ 
recruitment for plantations, .'l60-l 363, 

36'7, 368,369, 371, 372-3, 3H, 
seamen, 175, 176, 490, 491. 
sickness insurance, 265-6, 267. 
statistics, 443, 444, 445, 451. 
trade disputes, 333, 33,!, 337, 338. 
trade unions, 317, 322-3, 326. 
workmen's compensation, 295, 297, 2!]8, 

300, 302, :107, 312, 314, 469. 
works committees, 335. 

Govemment of Madras, 200, 275,419. 

Government of Punjab, 92. 
Government of United Provinces, 196, 480. 

Government Servants' Conduct Rules, 326. 

Gratuities, railways, 145, 146, 149, 153, 172. 

Groundnut decorticating factories, 76. 

Guilds, 320, 478. 

Gujerat, 7, 10. 

Gujeratis, 340. 

H 

Half-timers, see Children. 

Handcart pullers, 425, 430. 

Haudlooms, 15. 

hm·tals, 334. 
Hazardous occupations, 297, 298. 

Hazaribagh, 107. 

Health: 
Boards of, see Boards. 
factories, perennial, 27 ~ 56-9, 63, 65. 
factories, seasonal, 84-6. 

" 
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Hea.lth-contd. 
factories, unregulated, 93, 103. 
immigrants io Rurma, 433-6, 43R-9: 
industrial workers, 17-8, 211, 243-69, 

294. 
mining areas, 108-9, 110, Ill, 112, 

ll4-5, 129, 132-4, 247-8. 
officers, 8te Medic1~l Officers. 

plantations, :376, 401, 405-14, 417-211, 
482,484. 

public works, 192. 
railways, 136, 170-L 
visitors, 2fil -2, 4-12, 414. 

High Courts, 74, 291i, 314, 364. 

Hindus, 7, 67, J ?:J, 42/i, 4:1:l. 

Hindustanis, '12!i, 428, 43!J. 8ec nt.w United 
Provinces, workers dmwn from. 

Holidays: 
allowances for, 26-7. 
factories, in, 14, 19, 26-7. 
Indians in J~nrma, 427. 
railways, on, 14:{-4. 
See also Weekly rest-du.ys. 

Home Office, 301. 
Home work, 9!l, IOZ. 
Hooghly nrcn., 8, 9, 10-ll, I :l, 70, 2Hl, 25R. 
Hookworm, 1 Hi, 2fili, 401l, ,107, 40!J. 
HospitalH: 

factory-owners, 258, 21m, 21\l, 2115, 27H. 
induBtrin.l areas, 257-9. 
maternity, 261, 26:!. 
mining areas, 108, 109, Ill, 112. 
vlant;ations, 410-2. 
trade union, 328. 

Hours of work : 
ohildJ:Cn's, se'' Children. 
docks, 187-8. 
factories, perennial, 18, 37-51'i, 478-81, 

485-6, 488-9. 
factories, seasonal, :~8, 77, 79-81, S2-4. 
fMtories, unregulated, 92-3, 94-102, 

104-5. 
fatigue, and, 21i3, 254-, 449. 
inland steam navigation, lS2-3, 4!ll. 
International Convention rola1>ing to, 

a7, 156, HJ7, lo9, HiO, 167, 190. 
mines, coal, 118, 120, 124-6. 
mines, metalliferous, 107, 108, 109, 

lll-2, 124-6. 
motor-bus services, 189-90. 
oilfields, 111-2. 
plantations, 383, 393, 398-\l, 400. 
railways, 156-60. 
strikes connected with, 42, 334. 
tramways, 189-90. 
women's, 37, 51, 83, 90. 

Housing: 
immigrants in Rangoon, 434-9. 
industrial workers, 22, 243-6, 270-94. 
mining areas, 109, 111, 112, 118-9, 133, 

279-81. 
plantations, 384, 401, 403-9, 420, 422. 
public works, 192. 
raJlways, 170, 278, 283-4. 
responsibility for, 285-8, 438. 
shifts and, 44 • 

.. 

Howrah, 9, 256, 271, 272, 2!l0. 

Humidification, 57-9. 

I 

Ice factories, 76. 

Immigrants, Protector of : 
Assam, 374, 380-1, 418. 
Rurma, 427-8, 437. 

Immigration, into Burma, 425-42. 

Imperial Conference, 301. 

Imprisonment for debt, 232. 
Improvement Trusts, 36, 272, 273, 276-7, 

289-90. 
income, of industrial workMs, HJ4-22l. See 

also Wage a and earnings. 

Indebtedness : 
causes of, 217, 226-8, 229, 231, 230-8, 

265. 
efficiency and, 226. 
expenditure arising from, 206, 207. 
extent of, 224, 226. 
interest rates on debt, 224-5. 
investigations into, 224-5, 44·9. 
meu.suref! for relieving, 227-42. 
migmtion and, 14-5, 244, 362, 479. 
payment of wages and, 181, 217, 236·42. 
worlumm's (Jompensat,ion and, 303. 

Indenture, .9ee Breach of contract, criminal. 

Index-numbers, cost-of-living, 149, 195, 1!)(;, 
209, :134, 450. 

India. General Navigation and Railway Com-
pany, 182. 

Indian Central Committee, 462, 46:3. 

Indian States, see States, Indian. 
Indian Statutory Commission, 286, 459, 462. 

463. 
Industrial Council, proposed, 4.67-72, 474. 

Indust,rial courts, 337-9, 346-7. 

fndustrial Courts Aet, 337, 338. 

Industrial Commission, Indian, 2R7, 2!!1. 

Industrial disease, 70, 115, 252-3, 307-8, 4·09. 

Industrial hygiene, 252. 

Infa.nts: 
exelusion from factories of, 65-ll, 85. 
feeding of, 252, 405. 
mortality among, 24.3, 250, 2G2, 271, 

277,433. 

Influenza, 21, 333. 

Inland navigation, 182-3, 301, 424, 428, 491. 

Inland Steam Vessels Act, 182. 

Insein, 283. 

Inspectors (and inspection): 
boilers, 67, 72. 
conferences of (factories), 7 3. 
docks, 187-8, 189. 
factories, perennial, 46-7, 50? 581 59-!JJ,, 

62, 64, 67-74,460,. . . 
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Inspectors (and inspection)-contd. 
factories, seasonal, 81-2, 85-6, 87-9, 

397-8. 
.factories, unregulated, 91, 93, 100, 102 

104-5. 
medical, 70, 87, uo .. J, 132, 253, 417, 

423,433. 
mines, 112, 125, 132, 460 .. 
minimum wage, 214, 397-8. 
oilfields, 112. 
part-time, 69, 72, 73, 88-9, l05, 132. 
plantations, 397-8,417,423. 
recruitment of (factories), 70-2, 105, MiO. 
sanitary, 104-5, 134, 254, 421. 
women (factories), 66, 71-2,85, 265. 

Insurance: 
health and sickness, 264, 265-9. 
social, 264, 461. 
unemployment, 19, 34, 35-6. 
workmen's compensation, 296, 297. 

Interest, rates of, on debt, 224-5. 
International Labour Conference, 175, 187, 

190, 212, 318, 330, 457, 472. 

International Labour Conventions : 
generally, 54, 457, 472. 
hours of work, 37, 156, 157, 159, 160, 

167, 190. 
minimum age for children, 52-3, 188. 
minimum wages, 2ll-2, 214, 483. 
night-work for women, 48. 
protection against accidents (dock 

workers), 187. 
seamen's facilities for employment, 175. 
sickness insurance, 265-6. 
weekly rest-day, 54, 156, 157, 159, 167. 
workmen's compensation, 295, 307. 

International Labour Organisation, 3, 458, 
468, 470, 472, 483, 484. 

Intervals: 
children's, 53, 97, 101. 
fatigue and, 46-7, 449, 481. 
meals and, 40, 41, 47, 48, 50, 96, 245. 
provision of, 48, 50, 77, 80. 
statutory, 46-7. 
unauthorised, 41-2, 478. 

Investigators, 213, 253-4, 447-8, 449. 

Iron ore mines, 112, 124, 201. 

Iron and Steel Company, Indian (Tatas), 9, 
33, 62, 258. See also Jamshedpur. 

Iron and steel workers : 
hours of work, 39. 
physique, 247. 
recruitment, 10, ll. 
rmemployment, 33, 34-5. 
See also Jamshedpur. 

Irrawaddy, Ill, 182. 

Irrawaddy ]!'Jotilla Company, 182, 183. 
Ishapore, 9. 

Jalgaon, 7. 

J'alpaiguri, 350, 417. 

J 

Jamshedpur: 
budget enquiries in, 450. 
control of steel works, 340 . 
housing, 282, 292. 
increase of population, 270. 
isolation of workers, 284-5. 
medical facilities, 258. 
railways in steel works, 62. 
workmen's compensation in, 308. 
See also hou and steel worker.~. 

.Japan, 6l. 

Jharla: 
budget enquiries in, 202, 450. 
earnings of workers; 201, 202. 
housing, 279, 280. 
Mines Board of Healbh, ll5, 133, 279, 

419. 
recruiting of labour, 115, 118-9. 
situation of coalfield, 113. 
Water Board, 133, 255. 
welfare of workers, 263, 268. 

Jobbers: 
bribery, and, 23-5. 
education of, 29, 31. 
housing provided by, 272. 
lending by, 23, 78, 79, 239-40, 429. 
powers of, 23-6, 50, 341-2. 
trade unionism and, 321. 
workmen's compensation, and, 313. 

Joint machinery for disputes: 
Ahmedabad mills, 336. 
general, 342-4. 
railways, 136, 164-70. 

Jorhat, 381, 419. 

,Jubbulpore, 270. 

Jute mills: 
apprenticeship in, 30-1. 
children in, 48-50, 52, 65. 
education of workers, 30-l. 
holidays of workers, 14. 
hours of work, 38, 47, 48-51, 198-9. 
housing of workers, 255, 272-3. 
location, 8. 
management, 8. · 
medical facilities provided by, 258, 262. 
numbers of workers, 6, 8. 
organisation of workers, 320. 
physique of workers, 247. 
recruiting of l!ibour, ll, 353. 
sanitation in, 56. 
short-time in, 38, 316. 
wages and earnings in, 50, 198-9, 215-o. 
wages, payment of, 237. 
wages, standardisation of, 215-6. 
welfare of workers, 261. 
women in, 4 7-8. 

,Jute Mills Association, Tndian, and: 
earnings of workers, 198, 215, 3Hl. 
education, 28, 31. 
hours of work, 32, :18. 
indebtedness of workers, 225. 
welfare, 65. 

Jute presses, 75, 76, 78-9, 82. 

" 
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K 

Kalmlis, 221), 

Kala-a~'-•u·, 407. 

Knrni1tnli syHtem, :w2. 
Kanohmpara, 8. 

K angnni.•, 350, il!i5, 

Kangra, 35(;. 

Kankinam J,abour Union, 2Hl. 
Ko.rll.<: hi : 

docks, J8:J-4, 181)-fi, 187-S, 202. 
honsing, 270, 278. 
ROX disparity, 24fi. 
Rhipping, 174.-. 
tralUW!LYB, 18!1. 

K11ranpura, I l:t 

Kathhtwa.r, 10, 247. 

KcwoReno t.in m:.l;ing, !l. 
/(IJ.nmlmri sy.Rtem, il!>2. 

Khargpm, S, 28:1, 28/l. 

Khowra., 108-!l, 1 :lr.. 

Knowledge of la.ws, workmcn'R, 107, 310-1. 
:n7-s. 

Knda,gnR, :t54·. 

Kodnn!l!l Mi<:a ARsooin.i.ion, !l-1. 

. Konka.!l, 2J7, :l4.0, 47!1. 

. K1·islm» !\tills, Hr,awar, 278. 

K nrahaR, :l54-. 

L 
Labao, 406, 411. 

-L»hour bureaux : 
for invcstigat,ion, 450, 470. 
fOl' recruitment on railways, 14.0-l. 
8ee also l~mployment bureaux. 

Labour Commissioners, 308, 452, 453-5. 

I,abour Intelligence Ofncer, Bengal, 452. 
Labour Office, J3ombay : 

family budget enquiries, 194, 205, 206-7 
22<!, 225, 270. , 

fines, enquiry into, 217. 
~ousi~g, information relating to, 270, 273. 
mfan~lle mortality, enquiry into, 271. 
orgamsation, 308, 447, 4:50, 452. 
sickness incidence, enquiry into 267. 
Statistics Bill and, 446. · ' 
wagAR, statistics of, 198, 445, 451. 

Labour officers : 
factories, 24-5. 
generally, 228, 342, 343. 
mines, llO, 120. 
oiltlelds, Ill. 

Labour Statistics Bureau, Rangoon, 447, 
450,452. 

J,abour Statistics Officer, Rangoon, 427, 452. 

Lac factories, 76, 82, 95, 103, 214. 

Lahore, 8, 10, 270. 

• 

T,akhimpm, 357. 
Land aeqnisition, 2711-7, 283, 290-l. 
·Language dHHcmlties, 24, 120, :~21, 341, 342, 

:l-1-!l-llO. 

Ln.Acars, see Seamen. 

Latrirtes: 
factories, sta.tutorv provision in, 56, 

85-6, 1oa, 410. .. 
mines, in, 109, ll5. 
plantations, in, 410. 
sept.ic-tank, 56, 272, 280, 
t,ype-plans, provision of, 288. 
unregulated factories, ahsCJnce of, in, ~12, 

H5, 96, 97, 98, 9\l, 
use by workers of, GG, ll5, 21)6, 410. 
Hee a,lso Sanitation . 

. Lead and silver 1n,ines, Iml-11, 201, 202, 424,' 
428. 

Lea1l poisoning, 110-J. 

J,eague of Nu.tions, 470. 

I,oavc, on railwa.ys, 14:1-G, 2G7, 3:!0. 

'Legislative Assembly : 
discussion of labour mat.t.ors in, 41l7. 4(15. 
hours in mines, and, 125, l2li. 
rmd,ernity honeftts, and, •tll7. 
minimum wages, and, 212. 
represonl.>1tion of hthour in, :ns, 4J\:1. 
tnmpm:n.ture in ftt<:l>()rie~, u.ntl, 57 . 
Weekly .l:'aymonts Bill in, 2:17. 
worlonen's oompensaiion ttntl, 2!lG, :ll:l-5 • 

Lr>gie<ln-t.ivo Councils: 
AHHn.m, :17il. 
Hcmg11l, :J35, 419. 
nornhay, 457. 
Contml Pro vi noes, 4G7. 
Ouorg, 457. 
exeiso revenue, and, 22:1. 
Madras, 457. 
I'eprosontation in, 3Hi, :ns, 411:1. 

Legislature, Tnclian: 
children in ports, ancl, ] 88-9. 
Factories Act, and, 51, 7:3, 45ft 
Industrial Council, and, 472. 
labour legislat,ion and, 4GG, 4fi7, 45!1, 

460-2, 471. 
minimum wages, and, 389. 
procedure in, 465-G. 
recruitment of seamen, and, 175. 
representation in, 316, 46:!. 
sickness insurance, and, 267. 
t.rade disputes legislation in, <l44-5, 456. 
workmen's componsation, and 29/l, :na, 

314-5,456. 

Leisure fnr workers, 40-1, 43, 488. 

Lighting: 
factorieB (regulated), 56, 2G3. 
factories (unregulated), 92, U4, 95, 97. 
housing areas, 274, 275, 27\l, 282, 409. 
mines, ll4. 

Lillooah, 8. 

Limestone quarries, 112. 

Limitation, law of, 234-5. 

Liquidation of dehts, 228, 233-4 . 

t 
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Liquor, consumption of, see Drink. 

Local self-government, 254, 287, 4fl4-5. 8ee 
also Municipalities. 

Look-outs, see Strikes and lock-outs. 

Lodging-houses, 434-5. 

I"oitering, 41, 478, 479, 480-1. 

Luoknow, 8, 10, 205, 225. 

M 

Madras (city) : 
Buekiugham and CarnaHc lYfills, 251, 

260, 275, 335-6, 342-3. 
budget en<]niries in, 450. 
docks, 183-5, 187-8. 
factories, 7, 10, 13, 320, 489. 
health in, 263, 271. 
housing in, 270-l, 274-5. . 
increase of population in, 270. 
sex disparity, 246. 
shipping, 174. 
town-planning of, 288-9. 
trade unions in, 318, 320. 
tramways, 189. 
wages in, 198. 

Marlras Labour Union, 318. 
Madras Planters' Act, 355, 4G7. 

Madrasis, 10-1, 247. Bee also Tamils and 
'relugus. 

Madura, 7, 198, 270, 274, 354. 

Madura Mills, 275. 

Magistrates: 
factory inspection, and, 69, 88-9, 105. 
facto~'Y prosecutions, conduet of, by, 73-4. 
recruitment for Assam, supervision of; 

364, 366, 380, 414. 
reports of aocidents to, 130-l. 
trade disputes, and, 348. 
workmen's compensation, and, 308. 

Maharashtra, 340. 

Maistries: 
Burma, in, 78, 426-7, 429, 430-1, 434, 

441, 491. 
docks, in, 185, 202. 
plantations, in, 355, 401, 402. 
Bee also Jobbers. 

Malabar, 351, 353, 354, 355, 409. 

Malaria, 24 7, 256-7, 405, 406·· 7 408 420 l 
482. ' ' . - ' 

Malariologists, 257, 407, 421. 

Malaya, 296, 353, 389, 390, 391, 414, 415, 
4Hi. 

Maloney, Mr. T., 57, 59, 485. 

Managing agents, 215-6, 341. 
Mangalore, 353. 

Manganese mines, 107, 124, 201, 202, 424. 

Markets, 251, 274, 278, 436. 

Ma,rriages: 
effect on standard of living, 205, 207. 
expenditure on, 227, 303. 

lllfarwaris, 340. 
Mn.tch factories, 9, 91. 

Nfrtternity benefits:: 
legislat,ion, 71, 263-5, 412, 457. 
schemes, 133, 260, 261, 401, 412, 421. 

}vfatunga, 8. 

MeCarrison, Col. R., 251. 
Medical certificate, 52, 53-4, 141, 144, 268. 

Medical facilities in : 
factories, 211, 221, 258. 
industrial areas, 257-9, 260, 261, 262-3, 

265, 274, 296. 
mines, 108, 133. 
plantations, 401, 410-l, 420, 422. 
railways, 146, 170-l. 

Medical inspectors of : 
factories, 70, 72, 87, 253. 
mines, 132, 253. 
plantations, 417, 423. 

Medical officers : 
health, of, 132, 171, 254, 293, 410, 415, 

417, 418, 423. 
plantations, on, 406, 409-10, 411, 412, 

413, 414, 421. 
railways, on, 141, 171. 

Medical Registrars, 250. 
Medical Wants Ordinance, Ceylon, 420. 
Merchant Shipping Act, Indian, 181-2, 312. 

Mercury poisoning, 307. 
Mergui, 350. 
Metal works, 8-9, 23, 39, 199, 237. 
Metalliferous mines : 

accidents in, 112, 130. 
earnings in, 107, 109, 200-2. 
health in, 108-9, 110-l. 112, 132. 
housing of workers, Ill, 112, 281. 
hours of work, 107, 108, lll. 123-6. 
recruitment of labour, 107, 109. 
weekly rest day, Ill. 
welfare of workers, llO. 
women in, 108, Il2, 127. 
working conditions in, 107-10, 112. 
Bee also Mines. 

Mica: 
factories, 94, 214. 
mines, 107, 124, 201, 202. 

Mica Association, Kodarma, 94. 

Midwives. in : 
industrial areas, 133, 261, 262, 263, 

265. 
plantations, 4ll-2, 414, 421. 

Migration: 
factory workers and, 10-20, 349-50. 
health, ancl 17, 2ll, 244-6. 
in de btodness, and, 227. 
investigation of, 448, 449. 
plantations, to, 349-50, 361-2, 372-5, 

385. 386, 406, 425, 481-2, 484. 
poverty and, 14-5, 247, 435, 439-40. 
sickness insurance. ancl, 266. 
trade unions, and,' 321. 
unemployment, and, 33, 34, 249. 
workmen's compensation, and, 296, 311. 
8ee also Emigration. 



Millhands' Association, :Born bay. 317. 

Millowners' Associations : 
Ahmedabad, 41, 336. 
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Bombay, 41, 215, 219, 316, 344, 4.80, 4.85. 

Milk, 65, 206, 244, 245, 252, 406. 
Mines: 

Chief Inspector of, 126, 127, 130, 131, 
132, 135, 200, 202. 

location, 107, 108, 109, ll2-3. 
organisation of workers, 320. 
statistics, 106, 130, 200, 201, 444. 
workmen's compensation, 297, 2!lil. 
See also Coal mines, 

Metalliferous mines, 
Mines Act. 

Mines Act: 
administration of, 132, 460. 
childron, provisions relating to, 129. 
exemptions under. ll1, 112, 2!l!l. 
hours, provisions relating to, 124-H. 
ltegulations under, 124, 127, 200, 444, 

469. 
safety provisions of, 12!1-31. 
shifts, provisions relating to, 51, 124, 

125, 126, 456. 
women, exelusion of. by, 124, 125, 127-!l. 

Minimum wages: 
industry, in. 2ll-4. 
plantations, in, 212, :wo. :!88-98, 402-4, 

483-5,489. 

Mining Boards, see Boards. 

Mining Industry Act (1926), 114. 

Mining Settlements Acts, 133. 
Ministers of Labour, 455. 

Ministry of Labour (British), 214. 

Mirzapur, !l'l. 
Moghalpura, 8. 

Money-lenders, 14, 177, 224-3fi, 239. 

Monghyr, 112. 

Montagu-Chelmsford Reforms, ill8, 456, 459. 

Mort;ality rates, see Death-ra1.Ps nnrl fnfauts, 
mortality among. 

Motor transport, 9, 189-!10, 301. 

·rn:ukaddarns, see Jobbers. 

Multiple shifts, 38, 48-51, I !18-!1. 
Municipal Act, Bengal, 273. 

Municipalities : 
Bombay, 29. 256. 
control by Cov·crruncnt. 286~8, 4.:HJ 
health and welfare, and. 254 2fi5 '256 

262. ' ' , 
hospitals, and, 258. 
housing, and, 273, 274, 278, 286-8, 

289-90, 293, 434-5. 
Karachi, 278. 
Madura, 274. 
I-tangoon, 434-6, 438, 439. 
representation of workers on. 464-5. 
responsibility of, 250, 259, 285-6, 287 

438, ' 

Muaulmans, 7, 13, ()7, 142, 173, 320, 337, 425. 

Myaore, a52, 353, 354, :!55. 

Mytinge, 28:l. 

N 

Nagpnr: 
budget enquiries in, 205. 
l<Jmpress Mills, 260-1, 262, 277-8, 2!12. 
factory population. 7, 10, 13. 
housing, 277-8, 292. 
increase of population, 270. 
sex disparity, 246. 

naikins, 25-6. 
Namtu, 109-10, 251, 258, 281. 

Narainganj, 78. 

Nellore, 107. 

Nepal, :!56-7. 
Now Delhi, llll. 

Night-work for women, 46, 47-8. 
Nilgiris, 351, :!5:!, 354, 401, 410, 4-ll. 419. 
Noakhali, 182. 
North."West Frontier Province, ()7, 72, 91, 

173. 

Notices of: 
accidents, 130-1, 311-2. 
termination of employment, 240-l. 

Notification : 
diseases. of. 253. 
factories, of, 91, 93, 100. 103. 
·workmen's Compensation Act, under, 

297, 302, 307, 469. 

Nowgong, il57. 
Nutrition, 250-L 40fi-(). 
NystagmuH, 115. 

0 

Offensive trades, 100, 103. 

Oil, mineral, Ill, 424. 
Oilfields, 111-2, 299, :~53, 4-2n, 428, 450. 

Oilfields. Act, 1 l 2. 

Oil-mills, 39, 75. 
Old age, provision for, 19, 269. 

Open workings, coal, 114, 128-9. 

Ordnance factories, H, 30. 

Orphans, 414. 

''Outsiders," 317, 324-G, 329, 390, 484, 4!l0. 

Overerowding in: 
factories, 94. 
industrial areas, 24-o,-:_270-1, 272, 278, 

280. 
Rangoon, 4iJ4--5, 437. 

Overtime: 
docks, 188. 
factories, 38, 39, 51:1, 102. 
plantations, 38:!, :!9:~. 
railways, 156, 157. 

.. 
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P. and 0. Steam Navigation Company, 173. 
panchayats, 260. 

Paper mills, 9. 

Parel, 8. 

Parsis, 7, 340. 

Pathans, 226. 

Payment of wages: 
delays in, 236-8, 241. 
direct, need of,; 429. 
methods in industry, 150-l, 183, 188, 

202. 
period of, 236-7, 238-41. 
plantations, system in, 383-4, 398-9, 

401-2. 
rest-day, on, 121. 

Pench Valley coalfield, 113. 

Pepper, 350. 

Perambur, 8. 

Perennial factol'iee : 
children in, 16, 27-8, 51-3, 102. 
distribution of, 6-10. 
health in, 27, 56-9, 63, 65. 
hours of work, 18, 37-55, 478-81, 485-6, 

488-9. 
inspection of, 46-7, 50, 58, 59-61, 62, 

64, 67-74, 460. 
migration to, 10-20, 211, 244, 247, 249, 

425. 
physique of workers, 244-5, 246-7. 
recruitment of labour, 9-14, 21-5. 
safety in, 59-63. 
statistics, 37, 75, 443-4. 
supervision in, 23-6. 
wages and earnings of workers, 197-9, 

216-7, 221, 236-9, 241. 
welfare in, 22, 63-7, 71, 258, 260-1. 
women in, 25-6, 37, 38, 46, 51. 
See also under speeiflc classes such as 

Cotton Mills, Jute Mills, &c. 

Periods of wage-payment, 236-7, 238-41. 
Petroleum : 

oilfields, 111-2, 299, 425, 428, 450. 
refineries, 9, 424. 

Physique of : 
children, 52. 
dock workers, 248. 
factory workers, 41, 61, 80, 246-7 248. 
industrial workers genemlly, 18,' 208, 

244-5, 248, 277. 
miners, 115, 134, 247-8. 
railway employees, 248. 
plantation workers, 405-6. 

Plague, 21, 249. 

Plantations: 
[8ee generally Cha.pters XTX XX XXI 

XXII.] ' ' ' 
access to lines, 378, 477. 
child welfare, 413-6. 
children, earnings of. 385. 387, 392, 

398-9, 400. ' 
children, minimum age for, 392, 415. 
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Plantations-contd. 
children, recruitment of, 350, 368, 371, 

385. 
cinchona, 350. 
coffee, 349, 351, 352-3, 354, 355, 400-1. 
concessions, 384-5, 397, 399, 401, 404, 

483. 
education, 413, 415-6. 
health and welfare, 376, 401, 405-23, 

482,484. 
hours of work, 383, 393, 398-9, 400. 
housing, 384, 401, 408-9, 420, 422. 
indigo, 349. 
location, 349-54, 356-8. 
organisation of employers, 371. 377, 

385-6, 388-9, 398-9, 399-400, 403. 
organisation of workers, 320, 377, 386, 

388, 398, 399. 
production, 350-3. 
recruitment of labour, 21, 353-82, 390, 

403-4, 481-3, 484, 489. 
repatriation from, 365, 371-3, 379-81, 

389. 
rubber, 301, 351, 353, 354, 383, 424. 
statistics, 395, 405, 423, 444. 
tea, 349-52, 353-423, 481-5, 489-90. 
women, earnings of, 387, 398-9, 400-l. 
women, recruitment of, 350, 368, 371, 

385. 
women, welfare of, 411-4. 
workmen's compensation, 30L 

Pooling of factories, 81-2, 86, 88. 

Pneumonia, 408. 

Poona, ll. 

Population, 15, 21, 249, 270, 361. 476-7. 

Port Trusts : 
Bombay, 184, 203, 273, ,Jc!)l. 
Calcutta, 184-5, 491. 
Karachi. 184, 187, 202-3, 278. 
Madras,' 184, 185. 
Rangoon, 184, 185, 433-4, 439. 
safety of workers, and, 187. 

Ports, 173-4, 183-9, 425, 432-3, 490. 

Ports Act, Indian. 188-9. 

Poverty: 
causes of. 208, 210. 
effects of, 14-5, 208, 244, 271, 321, 406. 
efficiency and, 208. 
evidence of, 207. 
migration and, 14-6, 247, 406. 441. 

P1·eventive medicine, 243, 252. 

Prices movements in, 149, 172, 196. 

Printing, 9, 320. 

Profit-sharing, 210. 
Promotion of workers, 29-31, 14L 147. 

Propaganda : 
health, 86, 251, 254. 
recruiting (plantations), 365-6, :i78-9, 

403, 481, 484. 

Prosecutions under : 
Factories Act, 68-9, 73-4,, 83, 102, 105. 
law relating to fines, 221. 
Trade Disputes Act, 347. 

Protection~ fiscal, 4/'i, 477. 

.. 
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Protector of Im1)1igrants, see Immigrants, 
Protection of. 

Provident Funds : 
attachment of, 2:l2. 
doduction of suhBeriptions to, 221. 
old ago, for. 2fi!l. 
railways, on, 145, 147, 150, 151-2, 162, 

172. 

Public Health Acts, 21>5, 25!), 288. 

Pnl1.1ic H()altl• Conmtissionm:, 252. 

]>u hlin utility Rervices, stril<eR on, iW8, :14 fi. 
l'nhlk works, lahour on, 2:1. IHO-:l. :l:l7. 

Punjahis, 78, I7B, HlO, 428. 

Q 

Quarries: 
coal. ll4 .. 12il-O. 
oUter thn;, <:on!, 107, 108, 1J 2. 202. 
trented as mine.~. 107. 
wm·kmcn 's eon>pt,l1Sa1,ion i11, 2\19. 

Quinine. ilfi4 _ 

R 

H.ace, ditrermt(•<•A of, llO, :121. 340-J. 441. 

H.11ilway AdmiuiRt.mtions: 
A~sam-lk11ga.l, 248. 
Bengal ttllil Nort.h-W<·sict'll, 28:J. 
Rcngal-N a.gpur. 257, i\8:1, 285. 
llombay, Ba.rodu and Cenknl Jnrlin, 

228, 24H, 278, 283-4, 338. 
Jlnrma., 28il. 
East Indian, ll5, US. 134, Hl6. 
Rastern Jlengal, 248. 
South Tndia.n, 171. 19(i, 22G, 283-4, 285. 

T~ailway Hoard : 
dismissals, and, 162, 163, J 04. 
education, and, 140. 
. health and welfare, and, 170. 
hours of work, a.nd, lfi6-fi0. 
housing, and, 283-4. 
indobtedncss, and, 226. 
mines, and, 120. 
powers of, 137-8. 
raeia.l discrimina.tion, and, 142-3. 
1·elations with elllJlloyeeR, and, 164, 16fi, 

167, 168. 
wages, and, 145, 147-50. 

Railway Conference Association, India.n, 138, 
157, 167, 168. 

Ra.ilway workshops : 
holidays, 143-4. 
hours of work, 39, 156. 
housing of workers, 278, 283-4. 
location, 8. 
numbers employed, 8. 33-4. 
physique of workers, 248. 
recruitment of workers, 10, 12, 140-1, 

147. 
unemployment, 33-5. 
wages in, 147, 151. 
works c..-mmittees in, 164. 

R,ailwa.y~: 
administmtion, 1:16-8. 
deductions from wn.ges, 153, 217, 221. 
f>tetm·ios, within, ()2, 
gra.tuities l;o employees, 141i, 147, H!l, 

153, 172. 
health and wclfnrc on, 170-1, 248. 21\H. 
hours of work, 156-60. 
housing of employeos, 146, 170, 28:1-4. 
indebtedness of employees, 228, 2lil -2. 
industrinl relations, 164-70, 337. 
loave and holidays, 143-5. 
provident funds, 145, 146, 149, 150, 1 iJI-2, 

172. 
raoial discrimination, 141-3. 
recruitment, 138-43, 16:!, 425, 42S. 
se~·vice conditions, 160-:l. 
stat.istics, 171-2. 
tracle unions, 165-7, 317, 320. 
wo,ges on, 145-li2, 153-5. 
weekly rest, 143, 156-9. 
worl<men's cOIDJlCnsation on, 297. 
8ee al8o Hailwtty workshops. 

.ltailways A.c!., Indian, 62, J 70. 

H.ajpnttma., 10, 190, 247, 47:1. 

H,a.ngoon: 
Development Trust, 289, 430-9. 
docks, 183-5, 186, 187-8, 202. 425, 4:12-:~. 
fneLories, 10, 42H-7. 42!J, 4:10-1. 
health, 271, 4i!B-H. 
housing, 270, 28fl, 434-8. 
immigrants in, 42G-33, 4:!9-12. 
Lal)()ur SitttisLi,·s Burc>w, 447, 450, 4fi2. 
Municipa.lity, 4:!4-7, 4:!8-9. 
sex dispari1oy. 246. 
shipJling, 174. 
1-.mmwnys, J SO. 

Ha.nigauj: 
cont.rt1Ctors. on1ploymen1. of, I] H. 
housing, 279. 
mining activity, l.l:l-'1. 
rceruitmen!. oJ' lH.boul', 11 (i, 279. 
siel<ncAs n.Jlowa.JH·"s in, 2{i8 . 
wages in, 201, 2:37. 

Ratna.giri, 11. 
Recognition of trarle unions, 16(;, 317, B2:l-O

R.ecreation, 111, 22:1, 2HO-L :~75, :128, 4.1il, 

Hecruitment of lnhour for : 
docks, 184-0. 
fa.dorics, pen•nnial, l 0-4, 21-f\. 
factories, Aoasonal. 77, 78, 426-7, 428-9, 

430-l. 
mines, 107, JlO, ll5-20. 
plantationR, :15:1-82, 390, 403-4, 481-3, -

484,489. 
public works, 190-J, l!J3. 
railwa.ys, 138-4:1, 16:3, 42fi,.428. 
seamen, 17:1-7. 181-a, 490, 4HL 
tramways, 189. 

H.ed Cross Society, 262. 

R.egistram : 
medical. 250. 
of 'frade Unions, 41)2, 464·. 

R.egistmt.ion of trs.dc unions, 318, 319, 323, 
325-6, 331. 
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Remittances to villages, 14, 479. 
Repatriation : 

.Burma, from, 431. 
coal mines, from, 381-2. 
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plantation labour, of, 365, 371, 379-81, 
389. 

. Research Fund Association, Indian, 251, 
253. 

Research: 
industrial. 253-4. 469-70. 
industrial health~ 251, 253. 

Rest-days, see Weekly rest-day. 
Rest-periods, see Intervals. 

R.eturns. statutory, 200, 314, 443, 444, 4Mi. 
I{ice-mills : 

employment in, 76, 77-8, 4,24, 429. 
enquiry into conditions in, 92. 
health in, 84, 85. 
hours of work, 39. 
inspection of, 88. 
recruitment of labour, 426-7, 429, 

430-l. 
statistics, 75, 77-8. 

R.ickshaw pullers, 425, 430, 435. 

River Steam Nrtvigation Company, 182, 
183. 

R.oads: I housjng areas, in, 272, 275, 282, 289, 
436. 

labour on, 190-1, 301, 428. 
transport by, 189-90. 

R.ound-Table Conference, Indian, 424, 440-1, 
459. 

Royal Commissions, see Commissions. 

R.oyal Indian Marine, 302, 491. 
Rubber: 

factories, 76, 82. 
plantations, 301, 351, 353, 354, 383, 424. 

s 
Safety: 

docks, 187, 188. 
factories, 59-63, 86-7, 93. 
factory buildings, 62, 86-7. 
mineR. II9, 123, 129-32. 
oiltields. lll-2. 
railway~, 61. 

Safety l!'irst movement, 61. 

Salem, 354. 

Salt mines, 108-9, 124, 127, 134-5, 201-2. 
sampans, 425, 428. 
Sanitation : 

defects in housing areas, 245, 255-6, 
271, 275, 277, 278, 280, 435-6. 

defects in unregulated factories, 92, 94, 
95, 96, 97, 98, 99, 103, 104. 

factories, statutory requirements in, 56, 
70, 85, 410. 

housing schemes, provision in, 272, 273, 
274, 275, 276, 278, 281, 282, 284. 

inspection ·of, 70, 104-5, 134, 409-10. 

migration and, 17. 
mines, 108-9, ll2, 115, ll8, 133, 134 . 
plantations, in, 410, 418-9, 422. 
public works, in, HH-2. 
railways, on, 170-l. 
See also Latrines . 

Santals, 247, 248, 279. 

Santa! Parganas, 357, 35!). 

Sardars: 
docks, in, see Maistries. 
factories, in, see Jobbers. 
garden-sardars, 360, 363-7, 368, 370, 

372, 375, 381. 
plantations, supervisory, 383, ;{95. 

Savings banks,r 328. 

Sawmills, 9, 91, 92, 424. 

Schools: 
factory, 27-8, 30-l, 260, 261,278. 
mines, 134-5. 
municipal, 28-9, 31, 274. 
plantation, 416. 
trade union, 328. 
tramway training, 189. 

Seamen: 
articles of agreement, ] 81-2, 300, 490, 

491. 
conditions of employment, 182-3, 4n0-2. 
recruitment. 173, .175-81, 182-:J, 490-1. 
trade unions, 178, 179, 181-2, 183, 320. 
unemployment, 177-80, 210. 
wages, 183, 490-l. 
welfare, 182. 
workmen's compensation, 299-301, 312, 

491. 

Seamen's R.ecruitment Committee, 175-7. 

Seamen' Union, Indian, 178, 179, 181-2, 
183. 

Seasonal factories : 
children in, 87. 
duration of season, 76, 77, 78, 349, 430. 
health in, 84-6, 409-10. 
hours of work, 38, 77, 79-81, 83-4. 
inspection of, 82, 86, 87-9, 397-8. 
physique of workers, 248. 
recruitment of labour, 12, 23, 77, 78. 
safety, 86-7. 
statistics, 6, 75, 443. 
wages, 200, 237. 
women in, 77, 78, 83-4. 

Selection .Boards, on railways, Ul9, 140, .141. 

Septic tank latrines, 56, 272, 280. 

serangs, 173, 175, 176, 178, 182-3, 491. 

S~x disparity, 51, 128, 245-6, 249, 426. 

Sewage disposal, 271, 273, 275, 276, 28~. 

Shan Rtates, 109, Ill. 

Shellac factories, 76, 82, ·95-6, 103. 

Shevaroy Hills, 352, 354. 

Shifts: 
docks, in, 187-8. 
faetories, working of, in, 3.S, 39, 48-51, 

81, 485-6. 
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Sh ifts-contd. 
factories, reduction of hours in, and, 

43-4, 480, 485-6, 488. 
factories, re8t-day in, ami, 54·, 5[). 
mines, in, 111, 124-G. 
multiple, as, 48, 50, 198-9. 
night, 38, 480, 485-6. 
railways, on, 156, 157. 
resort to, to avoi<l regulation, 9:l. 
weekly rest-day, and, 54, 55. 

Shipping, at principal ports, 174. 

Shipping Masters, 17:l, 17(), 177, 178-9, 181, 
:ll 2, 491. 

Shipping ofilcos, 176, 181, 182, 491. 

Sholapur: 
factories, 7, 10. 
health of workers, 24 7. 
housing, 277. 
meomo rmd expenditure of workers, 

195, 197-8, 199, 205, 206-7, 447. 
labour recruited fl"Om, 11. 
sox dispal"ity, 24G, 247. 

Sibsagar, i~57. 

Sickness: 
benefits, 268, 2G9, 386, 412. 
expenditure on, 207. 
housing in relation to, 27l. 
indebtedness and, 226-7. 
insurance, 2(15-9. 
statistics, 172, 250, 254, 266-7, 405, 418. 
8ee also Health. 

Sikhs, 142. 

Sikkim, 356. 
Silk factories, 39. 

Silver mines, see I"ead and silver mines. 
Sind, 112, 190. 

Singhbhum, 9, 112. 

Slate quarries, ll2. 
Smallpox, 133, 249, 4:33. 

South Kanara, 355. 

Spoilt oloth, 217, 220. 

Spreadover, 47-8, 54, 83-4·, 92. 
Standard of Jiving : 

Burmans' and Inclians', rohttion 
between, 4:31-2, 441-2. 

changes in, 209, 284, 388. 
desirability of raising, 135, 244, 476. 
desire of workers for higher, 292-:3, 

294. 
exclusion of women, effect of (mines), 

128. 
health of workers and, 194, 243, 244. 
hours of work and, 44-5, 479. 
indebtedness and, 226. 
industrial workers', 110, 204-9. 
industrial labour in relation to agri

culture, of, 212, 477. 
industrial labour in relation to com

munity, of, 211. 
lack of statistical information on, 194-6, 

445-7. "--~ 
minimum~ges and, 211, 214. 

Standard of living---{)ontd. 
plantation workers', 3()2, 381, :381), !l8R, 

401-2. 

popula1•ion and, 249. 
wages, effect of raising, on, 209-10, ass. 

Rtatl<lardisation of wa.ge-mte~, Hit, 214-ii., 
aa9, as5, 4S:l-4. 

Rt11tes, Indian, 7, :!51, :if>-1,, 472-4. 

1-:l tn tis tics : 
accidents, 59-60, 129-30, 187. 
clisputes, industrial, 333, 445. 
faotories, 37, 75, 100, 443-4. 
immigration to Burma, 426, 441. 
legislation relating to, 446, 4 70. 
mines, 130, 200, 201, 444. 
plantations, 350-1, 405, 444. 
railways, 171-2. 
standard of living, 194-5, 196, 206-7, 

446-7, 448. 
sickness, 172,250,254, 266-7,405, 449. 
tradn unions, 445. 
uuomployment, :35. 
vita.!, 249-50,271,405, 417, 423, 444. 
wages and eD.rnings, 172, 195, 197, 213, 

394-5, 443, 444, 445-7. 
workmen's compensD.tion, 203-4, :no, 

445. 

Statutory Commission, Indian, 286, 459. 
4(;2, 4()3. 

Stovodoros, 184-1}, 202-3. 

Still-hirths, 249. 

Stone quarries, 107, 112, 202. 
Strikes and lock-outs, 19, 319-20, 333-48, 445. 

See also 1.mrler Cotton mills and Doc b. 
RnbleLtiug of houses, 274, 275, 276, 277, 

278, 284 •. 

Sugar factories, 39, 75. 

Sukkur, 191. 

Surat, 7. 

Surgeons, Civil, 259, 417. 

Surma Valley : 
absenteeism, 888. 
access to lines, 378. 
earnings, 387. 
health and welfare, 411, 4li~, 419. 
plantations, 350, 357. 
recruiting of labour for, :35\), :361, :JM. 

Suspension of workers, 218. 

Sylhet, 182, 357. 

T 

Tamils, <189, 426, 428, 489. 

'l'a nneries : 
health and welfare in, H5, 103, 252 , 
minimum wages and, 214. 
regulated, 9, 12, 65. 
unregulated, 98, 103, 214. 

Tariff Board, 38, 215. 

'rariffs, 45, 4 77. 

-



579 

'{lf:a .Association, Indian : 
absenteeism, on, 387-8. 
health, and, 407, 417. 482. 
organisation, 385, 403-4, 483. 
recruitment of labour, and, 369, 381, 

385-6, 403-4. 
wages, and, 385-6, 398, 402-3, 404, 484. 

Labour .Association, 364, 367, 

'fea factories : 
employment in, 75, 77. 
health in, 84-5, 86, 410. 
hours of work, 38, 77, 79. 
regulation and inspection, 85-6, 88,9, 

397-8, 410. 
seasons of work, 76, 77, 349. 

Tea plantations, see Plantations. 

Telugus, 10, 426, 428, 430, 432, 439. 

Temperature, in factories, 57-8, 95. 

Tenancy law, 118-9, 384. 

Tennasserin, 353. 

Terai, 336, 357, 398, 399. 

Terai Planters' .Association, 399. 

Textile industries, 6, 30, 37, 43, 51-2, 75, 
320, 424. Bee also Cotton mills ,Tute 
mills, Silk factories, Woollen milts. ' 

Tile factorieR, 76. 

Tin mines, 201, 202, 424. 

Tin Plate Company, 33, 282-3. 
Tinnevelly, 354. 
Titaghar, 273. 
Tobacco factories, 9, 39, 58, 75. 
Town-planning, 288-9. 
Trade Disputes .Aot, see .Aots, Trade 

Disputes. 

Tr;gr Union Congress, .All-India, 318, 31!!, 

Trade Union Federation, All-India, 319. 
Trade Unions: 

C?·operat~on against bribery, 25. 
dtsputes, tndustrial, and, 320, 333, :H2. 
franchise, and, 331, 462-4. 
history, 317-21. 
Industrial Council and, 467. 
Jeaders, ~2_, 317-8, 3W, 824-5, 327, 32S-30. 
legal pos1t10n, 318-9, 325-6, 3::!0-1. 
nPed of, 322-3. 
railways, on, 165-9, 320. 
recognition of, 166 318 328-6. 
registration of, 165, 11k 318, 319, :324, 

325-6, 331. 
strength of, 320-I. 
Rubscriptions to, 321, 826-7, 328, 329. 
wage-standardisation, and, 216. 
welfare,-and, 235, 251, 321, 327-8. 
workmen's compensation and 296 

328. ' ' ,. ' 

works committees, and, 167, 322, 342-3. 

Trade Uni0ns .Aot : 
administration, 452, 454, 460, 469. 
amendment of, 330-2. 

Trade Unions .Aot-contd. 
passing of, 318-9, 326, 456. 
registration under, 165, 166, 318, 319, 

321, 323, 325-6. 
statistics under, 445. 

Trades Union Congress, British, 297n. 
'framways, 9, 189-190, 297, 425, 428. 

Transport services (other t,han railways), 
173:90, 237, 301, 320, 322. 

'l'ravanoore, 352, 354. 

Trichinopoly, 8, 283, 354. 
Tropica1 Medicine, School of, 407, 482. 

Tubs (in mines), 121-2, 123. 

Tuberculosis, 247. 

Turnover of labour : 
factories, 18, 26, 32, 210-I, 443. 
railways, 163. 

Tutioorin, 275. 

u 
Unemployment (and under employment) : 

dock workers, 185-6, 202, 203, 433. 
effect on earnings, 210-1. 
exchanges, and, 35. 
factory workers, 19, 31-6. 
immigrants to Burma, 4:-!0, 431, 
indebtedness and, 226-7. 
insurance against, 19, 34, 35, 3(t 
miners, 108. 
plantation workers, 381, 483. 
population and, 249. 
relief of, 35-6. 
seamen, 177-80, 210. 

Unions, trade, see Trade unions. 

United Planters' .Association of Southern 
India, 355, 400, 407. 

United Provinces, workers drawn from, 10, 
ll, 78, 107, 116, 190, 247, 359, 371. See 
also Hindustanis. 

United States of Antedca, 136, 458. 

Universities, :530, 448-9. 

Unregulated f9,ctories: 
children in, 90, !J2, 93, !H, 95, 96-8, 

101-2, 214. 
health in, 92, ()3, 94, 1!5, 96, 97, 98, 99, 

103-4. 
hours of l''ork, 48, 50, 51-3, 90, 92-3, 

94, 95, 96, 97, 98, 99, 101, 102. 
inspection of, 93, 103, 104-5. 
minimum wages in, 213-4. 
regulation of, 92, 93-4, 99-104. 
rest-days in, 93, 97, 102-3. 
safety in, 92, !!3. 
women in, 94-5, 98, 99. 

Upper India Chamber of Commerce, 277. 

Uriyas, II, 426, 428, 439. 

Usurious Loans .Act, 229-30. 0

, 
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Vaccinat.irlll, 4l:l, 43H. 

Vegetal.Jlr,s, 245, 251, 406. 
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War, the, 21, :no, 3ilil, :J34. 

Venermtl di~l,aHe~, 246. 275, 
Ventilati<>n: 

faQtories, in, 70, 1>4, !14, !lli, 99, lO:l. 
housmg area~, laok of in 2·J[i 271 272, 

27il, 278, 27!), 4:J4. , ' . ' , 
housing schemes, provi,;ion in, 276, 27\J, 

408, 40\J. 
minos, in, IOH, 11·1-5. 

Versailles, Ttoaty of, 457. 

VAtti sy;;tom, :362. 

Village;;: 
cnndiiions in, l4-ti, 271, 27\l. 
eonnoct,ion o{ htbour wi~h, ll-20, 7ll, 

20r1, 211. a:tl. 
era.ftg in, lf). 
movement; hom plant.aUons Lo, :J6l. 

Vi.~iLrH'"• llr•td\,h, 2fl1.:l, 412, 4H. 

ViLtt! >~Lttti;;t.ie;;, 2l!l-GO, •101i, 117, 42:l, •t•t•L 

w 
WngoR nnrl carHings: 

adV>LfWO.q of, 177, 19], If);~, 2:3(;, 2:38-\J, 
:l77, :lSG, 400-2. 

<l<J!lHUS of, 2J 4, 4411, 4111. 
cottlon~ginnhlg and pr·cssing fa,otudos, in, 

200. 
cotton-textile mills, in, •t2, rf.:l, l!l7-8, 

215, 237, 4413, 17!l. 
deductions from, 153-4, 216-8, 421). 
docks in, 202-:3, 4:3:1. 
efficiency, in rehttion t.o, lfil, 172, 208-10, 

4 7\1-80, 4\JO-l. 
engineering and metf.l betoric8, in, l\)\l. 
l.udians in ltangonn, of, 4:3!l. 
inland steam navigation, in, 1!:1:1, '~!H. 
. i 11te mills, in, [JO, l!l!l, 215-6, 2:l7. 
mines, coal, in, ll8, ll!l, 121, 122, 12:1, 

200-2. 
mines, metalliferous, in, 107, IOU, llO, 

200-2. 
minilnum, 21.1-4, a60, 388-98, ,102-4, 

483-5,489. 
movements in, 147-!.l, 155, 172, l!.l6-7. 
payment of, 121, 150-1, 202, 2:36-41, 

401-2,429. 
plantations, in, 212, 38:3-404, 483-5, 

489. 
provincial comparison of, 203-4. 
public works, in, 191, l!l2. 
railways, or., 14!l-52, 153-5, 163. 
relations between, 210-1, 446-7. 
seamen, of, 4!l0, 491. 
standardisation, 77, 151, 214-6, 339, 385, 

48:3-4. 
statistics of, 172, 195, 197-205, 213, 

394-5, 443, 444, 445-6. 
uru>killed labourers, of, 201, 20:3. 
welfare, and, 260. 
work~n's compensation, and, 203-4, 
302,~6. 

Wa~er-w<•rks, 39. 

W oekly rest-day : 
doolm, J 88. 
f11Ctories, rogulatcLl, rW, 54-5, 77, 7!1, 

IlL 
fttctorioR, unregulatod, !J:l, \)6, 102-:l. 
lntct·mtt.ional Uonvontion t·elating Lo, 5i, 

1116, 157, 159, 167. 
mines, 111, 121, 124. 
railwf1ys, 143, 11>6-9. 
tramways, 11)0. 

W eeldy Payments Bill, 2:37, 2:39. 

Welfare: 
children, of, 65-6, 1:1:3-4, 260-2, 41l-2, 

41:1, 414. 
committees, 171, :3:!5-H. 
flwtories, in oormcction with, 22, 6:l-7, 71, 

101, 258, 250-63. 
J.Uinos, in oonneution with, 110, ll\J, 

1 :!2-5, 263. 
oilfiolds, in, 111, 261, 2S2. 
offiecrs, lll, 260, 278, 282, :~all. 
orders, 114, 85. 
phtnt.lttions, in, •U :1, 41 ·I, ·ll fl.~:l. 
rftilway~, on, I t;:t, Hi(), .170, 171. 
~oopn of, 251).() I • 

S<'I1IllOn, of, l!-!2. 
trade unions and, :327-8. 

Wells, 255, 275, 407, 4:311. 

Whitewashing of factories, 5U, 57, 86. 

Women: 
clinies for, 261, 2\i:l. 
doctors, 66, 261, 262, 26:3, 264, 411-2, 

414. 
factories, employment of, in, 25-6, 77, 

78, 90, 92, 94-5, !18-100. 
factories, hours of, in, 37, 38, 46, 47-8,-

51, 83-4. 
factory inspectors, 66, 71-2, 85, 265. 
factory workers, physique of, 247. 
investigatot·s, 448. 
mines, in, lOS, 112, 125, 127-9, 247. 
night-work of, 46, 47-8. 
plantations, recruitment of, in, 350, 368, 

371,385. 
plantations, welfare of, in, 411-4. 
public works, in, 191. 
representation on Boards of, 133, 396, 

418, 
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W omen-contd. 
supervision, in factories, of, 23, 25-6. 
wages in industry of, 198, 200, 201, 

204. 
wages in plantations of, 383, 387, 399, 

400-l. 
welfare of, 65-6, 85, 261, 262, 263, 411-4. 
See also Maternity benefits. 

Medical Service, 265. 

424. 

Workmen's Breach of Contract Act, 107, 191, 
355-6, 357, 361, 456. 

Workmen's Compensation: 
administration, 296, 298, 308-10, 452, 

454, 4(Jl. 
conditions governing, 306-7. 
dependants, 303, 304, 306-7, 311-2, 

313-4. 
effect on accident incidence, 60. 
International Conventions relating to, 

295, 307. 
passing of Act, 295, 314, 456, 460, 466. 
procedure, 310-4, 469. 
revision of Act, 295, 207-315. 
scales of, 295, 302-4. 
statistics, 310, 445. 

Workmen's Compensation-contd. 
trade unions and, 296, 328. 
wages of persons receiving, 203-4. 
waiting period, 306. 
working of Act, 2()6. 7. 
workmen to whom applicable, 92, 296-

302, 491. 

Works Committees, llO, 163-5, 322, 335-6, 
342-3. 

Works Councils, 322. 

Worli, 274, 283. 

Wynat1d, 353, 354, 407, 410, 419. 

y 

Yenangyaung, 111, 261, 281-2. 

Yeravas, 354. 

Young persons, in fac~ories, 53-'i. 

Yunnan, 109. 

z 
Zamindari areas adjoining tea-gardens, 420, 

423. 
Zoning of towns, 289. 
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