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CHAPTER I 

COURSE OF INQUmY 

. Origin.-During the debate in Parliament on the Constitution (First 
Amendment) Bill, 1951, the Prime Minister said that lhe was prepared to 
appoint a Committee or a Commission, including represt"ntatives of the 
Press, to examine the state of the Press and its content. He elaborated the 
idea further on the 1st June 1951 when he indicated that an inquiry ·covering 
the larger issue of the Press, such as had be':n. carried out in the United 
Kingdom by the Royal Commission, might be 'Productive of good for the 
Press, and the development of this very importap.t aspect of public affairs • 

.. 
2. The appointment of a Commission to inquire into the working of the 

Press was again discussed during the debate in Parliament on the Press 
(Incitement to Crime) Bill, later named the Press (Objectionable Matter) 
Act, 1952. Emphasising the necessity for the appointment of a Press Com
mission, some of the members suggested the following points for inquiry: 
growth of monopolies; newspaper chains and cartels; ent~ of big business 
into the industry; working conditions in the Press; processes of self-correc
tion; conditions of employment of working journalists; revision of Press 
laws. 

3. At its session held in April _1952 at Calcb ... a, the Indian Federation of 
Working Journalists adopted a re'Solution for the appointment of a Commis
sion to inquire into the conditions of the Press in India with a view to 
improving its place, status and functioning in the new democratic set-up. 

4. In his address delivered to Parliament on the 16th May 1952, the Presi
dent announced that the Government hoped to appoint, in the near future, 
a Commission to consider various matters connected with the Press. 

5. Appointment.-The appointment of the Press Commission was a~ounc
ed in a Communique issued by the Government of India, Ministry of Infor
mation and Broadcasting, on the 23;d September, 1952, which was followed 
by their Notification No. 10/1/52-IP,. dated the 3rd October, 1952 published 
in the Gazette of India. The notification read as follows: 

"Whereas the Central Government is of opinion that it is necessary to 
appoint a Commission of Inquiry for the purpose of making an inquiry into 
the state of the Press in India; · 

"Now, therefore, in exercise of the powers conferred by Section 3 of the 
Commission of Inquiry Act, 1952 (LX of 1952), the Central Government 
hereby appoints a Commission of Inquiry (to be called the Press Commis
sion) consisting of the following p_~rsons, namely:-

1. Sri Justice G. s .. Rajadhyaksha, Chairman. 
2. Dr. C. P. Ramaswami Aiyar, Member. 
3. Acharya Narendra Deva, , 
4. Dr. Zakir Hussain, , 
5. Dr. V. K. R. V. Rao, , 
6. Sri P. H. Patwardhan, " 
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7. Sri T. N. Singh, Member. 

8. Sri Jaipal Singh, 
" 9. Sri J. Natarajan, " 10. Sri A. R. Bhat, 
" 11. Sri M. Chalapathi Rau, 
" /' I • 

0•2. The Press Commission shall enquire into the state of 
India, its present and future lines of development and shall 
examine:-

the Press in 
in particular 

(i) the control, management and ownership and financial structure of 
newspapers, large and small, tlhe periodical press and news 
agencies and feature syndicates; 

(ii) the working of monopolies and chains and their effect, on the 
presentation of accurate news and fair views; 

(iii) the effect of holding companies, the distribution of advertisements 
and such other forms of external influence as may have a bearing 
on the development of healthy journalism; 

(iv) the method of recruitment, training, scales of remuneration, bene
fits and other conditions of employment of working journalists, 
settlement of disputes affecting them and factors which influence 
1Jhe establishment and maintenance of high professional 
standards; 

(v) the adequacy of newsprint supplies and their distribution among 
all classes of newspapers and the possibilities of promoting indi
genous manufacture of (i) newsprint and (ii) printing and com
posing machinery; 

(vi) machinery for (a) ensuring high standards of journalism and (b) 
liaison between Government and the Press; the functioning of 
Press Advisory Committees and organisations of editors and 
working journalists etc.; 

(vii) freedom of the Press and repeal or amendment of laws not in 
consonance with it; 

and to make reco:mniendation thereon . 
.; 

"3. The Press Commission shall hold its inquiry and submit its report 
to the Central Government by 1st March, 1953. 

n 
In pursuance of Section 5 of the Commission of Inquiry Act, 1952, the 

Central Government ihereby directs that all the provisions of sub-section 
(2), sub-section (3), sub-section (4) and sub-section (5) of the said Section 
shall apply to the Press Commission. 

(Sd.) P. C. CHAUDHURI, 

Secretary to the Government of India." 

Pending the return of Sri A. D. Mani from abroad, Sri J. Natarajan 
joined .the Commission in his place. Sri Mani joined the Commission in 
Mal"ch 1953 and his appointment was notified in the Govern."Ylent of India, 
Ministry of Information and Broadcasting, Notification No. 10/9/53-IP, dated 
4th March, 1953. 

Sri M. L. Chowla was appointed to act as Secretary to the Commission. 
He took charge on 30th September, 1952, but died on 19th February, 1953, 
of heart failure. 

Sri S. Gopalan took over as Secretary, Press Commission from 3rd March, 
1953. 

6. Preliminary Memoranda..-The Commission held their first meeting 
in New Delhi on the 11th and 12th October, 1952, at which they discussed 
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the scope of the enquiry and the lines on which opinion and factual infor
mation was to be collected under each of the subjects referred to them. One 
of the steps decided upon was to ask for written memoranda, on the subjects 
referred to them, from the associations of editors, associations of working 
journalists, associations of newspaper/periodical proprietors, associations of 
newsprint merChants, associations of paper merchants/manufacturers, asso
ciations of merchants/manufacturers of printing and composing machinery, 
associations of advertising agents, the Audit Bureau of Circulation Ltd., 
Chambers of Commerce (with regard to the terms of reference about news
print, .printing and composing machinery), Indian News Agencies and Indian 
Feature Syndicates. They were all, requested to include, in their memo
randa, such information as they considered necessary to enable the Com
mission to issue a detailed questionnaire. The Government of India and the 
State Governments were also invited to submit preliminary memoranda. 
Members of the public who wished to send in preliminary memoranda· 
were supplied on request wi1Jh copies of the terrps of reference, The preli
minary memoranda were required to reach the Commission before the 15th 
November, 1952. On the representations of the 'Indian and Eastern News
papers Soc_iety and the All India Newspaper Editors Conference, it was decid-. 
ed to extend the date for receipt of preliminary memoranda up to the 30th 
November, 1952. The following is an analysis of the preliminary memoranda 
received:-

-
I (I} (2) 
I 

No. of No. of · associa-
associations tions etc. froni 

etc. add- whom prelimi-
ressed nary memoran-

da were receiv-
ed 

I Associations of Editors . . . 4 I 
2 Associations of Working Journalists 86 26 
3 Associations of newspaper proprietors . . 2 2 
4 Associations of paper and newsprint merchants • 4 .. 
s Printing Machinery Merchants . . . s I 
6 Associations of printers . . I3 3 
7 Associations of press workers 7 4 
8 Chambers of Commerce IOI 8 
9 Newspapers and periodicals . IS 2 

10 News agencies . . . . . . 7 3 
II Features Syndicates . . . . . 3 I 
12 Associaton of Advertising Agencies/Advertisers . 2 2 
13 Individual Advertising Agencies 10 3 
14 Newspaper Sales Agents . 4 2 
IS Indian Council of World Affairs . I . .. 
16 Associations of Photographers/Reporters 3 I 
17 All India Political Parties . . . 13 I 
I8 Bar Associations of Supreme/High Courts 18 .. 
19 Servants of India Society . . . I .. 
20 All India Womens' Council . . . I .. 
21 Library Association (All India Library Conference) I .. 
22 P.E.N. . . . . . · · I .. 
23 Vice-Chancellors of Indian Universities 3I 2 
24 Central and State Governments 27 16 
2S Audit Bureau of Circulations I I 
26 Indian Newspapers' Cooperative So~iety : 1 I 
27 Bharat Paper Mills Ltd. . . . .. I -

362 81 



In addition, the Commission supplied copies of their terms of reference to 
101 individuals in response to which 70 memoranda were received. The 
total number of Preliminary Memoranda received came to 151. 

7. General Questionnaire.-After considering the preliminary memoranda. 
the Commission prepared at their December 1952 Session, a General Question
naire. Besides the preliminary memoranda, the Commission drew on the 
reports of the Royal Commission on the Press in the United Kingdom, the 
American Commission and the Uttar Pradesh and Madhya Pradesh Inquiry 
Committees. The questions were designed to elicit information and opinion 
on all aspects of the various problems covered by the Commission's terms 
of reference. Copies of the General Questionnaire (Appendix A) were 
printed by the middle of January, 1953 and sent to all those Who had sent 
in preliminary memoranda as well as to all Members of Parliament, Vice
Chancellors, Chambers of Commerce, All-India and State political parties, 
Central and State Governments, Schools of Journalism, Editors of all news
papers/periodicals, associations of working journalists, professional organi
sations like the Indian and Eastern Newspapers Society, All India News
paper Editors' Conference, Indian Federation of Working Journalists, Indian 
Languages Newspapers' Association, South Indian Journalists' Federation and 
various other interests connected with the Press. According to the size of 
each legislature, a number of copies of the General Questionnaire were 
supplied to the Secretaries of State Legislatures for distribution to members 
_interested, and additional copies were offered if required. Copies were also 
supplied to the members of the public, on demand. Over 1,000 copies were 
sent by the Commission even without a demand to those wlho, in the view 
of the Commission, were likely to be interested or whose experience or 
advice would be helpful. The last date fixed for the receipt of replies 
was the 28th February, but in response to requests from bodies like the 
All India Newspaper Editors' Conference, the date was extended up to the 
22nd March, 1953. A large number of the replies reached the Commission 
long after this date and some were coming in right up to the time when the 
Commission concluded the collection of information and had started on the 
preparation of the report. Some of the State Governments sent in their 
replies only just before their representatives were due to appear before the 
Commission to tender oral evidence. 

Analysis of replies to the General Questionnaire 

Number Replies 
addressed received 

I Members of Parliament (both Houses) • . 670 3 
2 M. L. As. and M. L. Cs. through Secretaries of 

State Legislatures . . . . . . r,oi5 4 
3 Ministers of Central and State Governments includ-

ing Parliamentary Secretaries 255 
4 Vice-Chancellors of Universities 29 
5 Chambers of Commerce etc. 290 6 
6 All India Political Parties I6 I 
7 State Political Parties . . . 145 4 
8 Government of India and State Governments 27 22 
9 Associations of newsprint/paper merchants 6 2 

ro. Associations of Printers . 15 2 

II Medical Council of India, etc. . . . 3 I 
12 Supreme Court and High Court Bar Associations I7 I 
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Number Replies 
addressed received 

13 Learned Societies . I4I 13 
14 Engineering Associations . . 2 I 
IS Heads of Departments of Political Science in va-

rious Universities in India 22 2 
16 Schools of Journalism . . . . 5 4 
17 Editors of all newspapers and periodicals . . . 7,3s5 III 
18 Associations of Working Journalists . . . 88 4I 
19 Associations of Editors· (All India Newspapers Edi-

tors' Conference, etc.) . . . , 3 2 
20 Associations of Proprietors (Indian and Eastern News-

papers Society and Indian Language News-
papers Association) . . . . . 2 I 

2I Associations of Advertisers etc. (Audit Bureau of 
Circulation, Advertising Agencies Association of 
India and Indian Society of Advertisers, etc.) 5 5 

22 Members of the public . . . . . I,350 77 
23 Indian News Agencies and Feature Syndicates . 39 5 
24 Advertising Agencies in India 300 10 

11,780 318 

8. It will be seen that out of 670 Members of both the Houses of Parlia.:. 
ment adfuessed by the Press Commission, replies to the General Question
naire were received only from three. Out of 1,015 invitations addressed 
to Members of the State Legislatures, only four elicited replies. The res
ponse from 145 State Political Parties was equally· poor, while, of the 16 
all India political parties, only one offered its views. There was no response 
from any one of the 29 Vice-Chancellors addressed by the Commission. Of 
the 1,350 members of the public, to whom copies oi the General Question
naire were supplied voluntarily .or on request, only 77 sen{ in their views. 
The Commission addressed the "General Questionnaire to the editors of all 
newspapers and periodicals numbering 7,335; response was received only . 
from 111 of them. 

fe Factual Data.-The Commission'decided to obtain factual information 
from the various sectors concerned with the enquiry, under the legal powers 
conferred under the Commissions of Inquiry Act, 1952. Five questionnaires 
(Q. 1 to Q. 5, Appendices B to G) framed for the purpose were sent by 

registered post in the middle of January 1953 to the proprietors (by name 
where known) of newspapers/periodicals, news agencies, feature syndicates 
and advertising agencies. The recipients were asked to complete and return 
the Statements together with necessary documents, so as to reach the office 
of the Commission by the a!lth February, 1953. In the Statements, details 
were to be filled in of the name, place of publication, language, general 
nature of contents, date of establishment, type and quantum of printing and 
composing machinery employed, circulation, size, ownership, management 
and control, contents, advertisement revenue, news services subscribed to 
and/or correspondents employed, details of staff employed and a statement . 
of accounts. 

10. The Commission printed 18,000 copies of the Statement of Facts (Q. 1) 
and 7,500 copies of the covering let~er. Copies were issued to the proprietors 
of 7,335 newspapers and periodicals (dailies 642, weeklies 2,467, monthlies 
2,381 and others 1,845). Additional copies of the questionnaire were supplied· 
on demand. By 28th February, 1953, replies were received . only from two 
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dailies, 17 weeklies, 19 fortnightlies, 47 monthlies, 7 quarterlies and 8 others, 
making in all a total of 100. At the same time, representations were also 
received from newspaper associations like the Indian and Eastern News
papers Society, the Indian Languages Newspapers Association and also from 
individual newspapers, for an extension of time. The date for the submis
sion of replies was extended up to the 22nd March, 1953 but even by that 
date returns had been received only from 12 dailies, one bi-weekly, 74 
weeklies, 35 fortnightlies, 173 monthlies, 30 quarterlies and 28 others: total 
352. ' 

11. At their meeting held on the 4th and 5th April, 1953, the Commission 
reviewed the response and expressed regret and disappointment at the 
failure of the majority of proprietors of :newspapers and periodicals to furnish 
the Statements of Facts. It was decided to give the proprietors a final oppor-. 
tunity to submit their replies up to the 30th April, 1953; if replies were not 
received by that date, the Commission would proceed to exercise the powers 
vested in ~hem under the Commissions of InquirY Act, 1952. This decision 
was made known through a Press Note dated 5th April, 1953, copies of whiCih 
were addressed to all those newspapers/periodicals from whom the Statement 
of Facts had not been received. It was also decided to request Sri A. R. Bhat, 
President, Indian Language Newspapers Association and Sri A. D. Mani, 
Vice-President, Indian and Eastern Newspapers Society and President All 
India Newspapers Editors' Conference to issue an appeal to their members 
to expedite submission of replies. · In April 1953 notices were issued to the 
proprietors of those papers which had not put in their returns, asking them 
to show cause why action should not be taken against them for having failed 
to furnish the information. - These measures produced some result and 
replies were received by the 30th April, 1953 from 82 dailies, 7 bi-weeklies, _ 
178 weeklies, 64 fortnightlies, 313 monthlies, 55 quarterlies and 40 others: 
~otal 739. · 

12. In order to get over the difficulties experienced by the proprietors of 
periodicals in filling in the Statements of Facts, the Commission decided 
in July, 1953 to insist only on brief particulars in their case, viz., name of 
the publication; language; place of publication and date of establishment; 
n~t paid circulation; price; periodicity; regularity; nature of its contents; 
ow.Qership; ownership of the press at which the publication is printed; whe
ther it carries advertisements fro~ G:ov~rnment or public bodies; advertise
ment tariff; copies of the income and expenditure statements from 1945 
onwards up to the present year or from the date of establishment if it was 
started later than 1945; staff and their scales of pay and· allowances and a 
few copies of the publication. 

13. Though the Commission had the legal po~e7s to launch _pros~cutions 
against the proprietors of newspapers and penodical~ f_or the~ failure to 
submit the factual information called for, the CommiSsiOn decided n~t to 
resort to this course. Instead they decided to issue summ~ns under. Sectwn 4 
of the Commissions of Inquiry Act, 1952, to the defaultm~ propri~to~s for 
personal appearance with documents, where they were ~esident . WI~n 200 
miles of the place fixed for attendance or to produce information if they 
were resident beyond ,this distance. The Commissi~n issue~ summons for 
personal appearance or production of the necessary Informa.tlon to the pro
prietors of 251 newspapers and periodical~. Those w~o failed to comJ?lY 
with" this direction were called upon, by vrrtue of section 4 of the Commis
sions of Inquiry Act, 1952, to produce the necessary books and accounts 
before the Chairman or an officer of the Commission's Secretariat empowered 
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for the purpose, and to show cause why they should not be prosecuted under 
Section 175 of the Indian Penal Code or why a warrant of arrest should not 
be issued against them for compelling their attendance at the specified place. 

14. While a considerable ~mount of information was collected by such 
persistence, it !has to be recorded with regret that some of the proprietors 
completely ignored requests, reminders, show cause notices, and summonses 
for personal appearance or production of information issued by the Commis-. 
sion. Since the bulk of the information rectuired had been collected and 
the work of the Commission was coming to an end; further action against 
the defaulters was dropped. 

15. Similar questionnaires calling f<?r factual information were addressed 
to the proprietors of news agencies, feature syndicates and advertising 
agencies. Though the response received to these questionnaires by the 28th 
February, 1953 was not adequate, it was not considered necessary to grant 
a general extension of date for submission of replies. The following table 
shows the number of questionnaires issued and tili~ replies received thereto: 

0 

N-or I Number No. of No. of 
the ques- Addressed to addressed addresses Balance replies 
tionnaire reported received . ceased 

Q2 I Indian News Agencies . 21 9 I2 12 

Q3 Foreign News Agencies in 14 2 I2 12 
India. 

~ ' 
Q4(A) Indian Feature Syndicates 23 I I4 9 9 

Q4(B) Foreign Features 
cates in India. 

Syndi- II ' I 4 4 

Qs Advertising Agencies 393 185 I 208 II4 

16. The Commission also framed a questionnaire to obtain factual infor
mation in regard to the working of Foreign Information Services in India 
(Appendix H). The questionnaire was addressed to 40 Missions operating 
in India and replies were received from 33. We should express our appre
ciation of the extent to which the foreign Information Services have assisted 
us in our study of their working and the generally helpful manner in which 
they have answered our questions. 

17. Research Section.-To assist in their survey of the state of the Press 
in the country, the Press Commission decided to set up a Research Section 
for the following three objects:-

(1) Analysis of the newspaper content to determine the standards 
of accuracy in the presentation of news and fairness in the 
presentation of views; 

(2) Examination of the control, management, ownership and financial 
structure of newspapers and periodicals; 

(3) Statistical studies of the factual data available. 



The Section was divided into three units:-

(1) Journalistic: To t!xamine the contents of the newspapers. This unit 
started working from the middle of Maroh a:n.d was closed on the 30th 
August, 1953, though the post of Research and Coordination Officer (News
paper Content) was continued for a further Period of one month. 

(2) Financial: The Financial Section established at Bombay undertook 
a study of the financial structure of newspapers, with special reference to 

'capital investment, loans, return on investment, revenues, cost of production, 
consumption of newsprint, salary structure, pricing policy, methods of com
petition and unfair practices. The financial implications of advertisements, 
their dis~ribution, present volume, future scope, distribution of GoYernment 
advertisements and the working of Advertising Agencies were also studied. 
An examination of the existence of common ownership, control and manage
ment among newspapers, their growth and forms, economic factors leading 
to their formation and the existence of monopolies was also undertaken. 
This section was set up in the end of April, 1953 and continued up to Feb
ruary, 1954, when the Economic Assistants were disbanded, but the Research 
and Coordination Officer continued up to the 30th June, 1954. 

(3) Statistical: This section was set up in April, 1953 and continued up 
to the end of February 1954. It was supervised by a part-time officer on 
loan from the Central Statistical Organisation. This section carried out the 
tabulation of data regarding the daily press which was contained in the 
returns submitted by the papers on ·such subjects as employment, and also 
the analysis of data collected by the Sample Survey. 

18. Sample Survey.-Though other inquiries into the working of the Press 
have not included any study of the newspaper reader, his likes and dis
likes, the Commission felt that a survey of a sample of the readers would 
prove of use in their work. In carrying out the survey, the Commission 
were able to secure the assistance of the Central Statistical Organisation 
attached to the Cabinet Secretariat and the National Sample Survey in the 
Ministry of Finance. The data collected was tabulated by the Indian Statis
tical Institute, Calcutta, to the requirements of the Commission and analysed 
in the Commission's Secretariat. The report on the findings is reproduced 
in Appendix I, to which special attention is invited. Reference to relevant 
conclusions have been made in the body of the report at appropriate places. 

19. Machinery and Newsprint.-Item (v) of the terms of reference of the 
Commission called upon the Commission to examine "the adequacy of news
print supplies and their distribution among all classes of newspapers and 
the possibilities of promoting indigenous manufacture of newsprint and 
printing and composing machinery". At their meeting held in December 
1952, the Commission felt that the nature of the evidence that was likely 
to be placed before them would require technical scrutiny. It might also 
be necessary to supplement that evidence possibly by arranging technological 
tests to judge the suitability of some of the suggestions for newsprint manu
facture. The subject of printing and composing machinery, the Commission 
felt, was also beset with technical problems and would involve a study 
of the position regarding patents. In the sphere of composing machines, 
much exploratory work had to be done to make mechanical composition 
possible for a number of Indian languages. The Commission, therefore, 
moved the Government of India in January 1953 for the appointment of two 
expert enquiries, one for newsprint and the other for the printing and com
posing machinery. It was suggested that the experts should report to the 



Commission within a specified period of time sufficiently in advance of the 
date by which the Commission would complete their inquiry. 

20. In their reply dated the 6th February, 1953, the Government of India 
appreciated the fact that the industrial aspects <Of newsprint and of printing 
and composing machinery entailed a more detailed technical examination 
than could be undertaken by the Press Commission in 1Jhe course of their 
general enquiry into the state of the Press in India, its present and future 
lines of development. They held that a parallel technical inquiry into the 
question of raw materials, the availability of technical skill, etc. required to 
set up an indigenous industry would take considerable time and it -was 
conceivable that a detailed study into the various methods of manufacture 
obtaining in several countries might have to be made. .As the Commission's 
programme had, however, to be fixed in relation to 1Jhe time available for 
the main inquiry, the Government of India suggested that the Commission 
might consider dealing with that aspect of ite~ (v) of the specific- terms of 
reference which would be conveniently examined as part of their general 
inquiry as far as adequacy of newsprint supplies and their distribution and 
the demand for printing and composing ·machinery and its likely future 
trends were concerned. 

21. Studies abroad.-During the middle of 1953, Dr. C. P. Ramaswami 
Aiyar and Dr. V. K. R. V. Rao had occasion to visit United Kingdom and 
United States of America respectively in connection with 1Jheir public acti
vities. The Commission took the_ opportunity to request them to undertake 
study, during their visits, of the question of sources of foreign news for the 
Press in India including the nature of contribution made l)y Indian corres
pondents abroad and the facili~i~s available to them in the discharge of their 
functions. · · 

22. Oral evidence.-From the 5th October, 1953, the Commission entered 
on the second phase of the enquiry: recording oral evidence from witnesse~ 
summoned for 1Jhe purpose. The evidence in Delhi continued from 5th to 
the 31st October. Thereafter the Commission met in Madras from the 16th 
to 27th November, in Bombay from the 1st to 11th December, 1953, and in 
Calcutta from the 28th December, 1953 to the 12th January, 1954. The rest 
of the witnesses were examined in Delhi during the Commission's session 
from the 27th January to the 51Jh March, 1954. The total number of wit
nesses examined by the Commission came to 414 of whom 151 were examined 
at Delhi, 77 at Madras, 101 at Bombay and 85 at Calcutta. A list of the 
winesses who appeared before the Commission for oral evidence is given 
in Appendix II. 

23. The Commission examined carefully the question whether witnesses 
would be examined in open session or in camera. A representation was 
made to the Commission that sessions in camera would prevent the public 
from knowing from time to tim'e the progress of the inquiry and the nature 
of 1Jhe evidence tendered to it. It was also argued that the practice of taking 
evidence in camera would encourage some witnesses to make irresponsible 
statements. On the other hand, there was also the point that premature 
disclosure of the evidence tendered by one 'witness might handicap the Com
mission when they have to examine another witness on the same subject. 
Moreover, many working journalists were reluctant to enter into a frank 
discussion of their difficulties in an open session for fear of being punished 
by their employers -for their frankness. It was suggested 1Jhat if evidence 
was taken in public, there would be a tendency on the part of witnesses to 
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play to the gallery. The Commission came to the conclusion that the balance 
of advantage lay in the evidence being kept confidential during the course 
of the inquiry, and therefore decided to examine all . witnesses in camera. 
The deliberations of the Commission were also kept confidential, and Press 
releases were confined to a review of tne progress ~ade or the names of the 
witnesses examined. 

24. History and development of journalism in lndia.-considering their 
terms of reference to enquire into the state of the Press in India, its present 
and future lines of development and to make recommendations thereon, the 
Commission decided at their session in Delhi in December 1952 that their 
report should contain a chapter on the History and Development of Journa
lism in India to serve as a background to the enquiry. The chapter was 
not intended to be an exhaustive treatise on the subject but should contain 
a broad but concise survey of the developments particularly during the last 
35 years, both of the English language and the Indian language Press. The 
chapter, it was intended, should bring out the historical tendencies in so far 
as they affected the present state of Press. For this purpose, sanction was 
obtained for the appointment of Sri J. Natarajan, Editor of the 'Tribune', 
Ambala, who had for some time served as a Member of the Press Commis
sion,· on ~n hono~arium to write the chapter. The draft prepared by him 
and t:nodified and approved by the Commission appears as Part II of the 
report. 

25. Duration of lnquiry.-When the Commission met for the first time 
in October 1952, they decided that in view of the terms of reference and the 
investigation necessary, the time-limit fixed by the Government of India 
for the Commission's report might be difficult to adhere to and it might be 
necessary to ask for its extension. This viewpoint was made known through 
a Press Note issued by the Commission on 11th October 1952. At the Decem
ber 1952 meeting, the Commission reviewed the position and held that it 
would not be possible for them to complete the enquiry by the 1st March, 
1!_)53. It was decided to recommend to the Government of India an exten
sion of the time up to 31st October, 1953, in the first instance. The Govern
ment of India accepted the Commission's recommendation and extended 
the date up to 31st October, 1953. The question was again reviewed at the 
July/August 1953 meeting of the Commission held in Delhi. While the 
Commission had been able to collect factual information from a majority 
of daily newspapers, news agencies, feature syndicates and many of the 
advertising agencies, the information had been so long delayed that the 
setting up of the Research Section and the preparation of factual reports 
preliminary to the taking of oral evidence was also postponed. The position 
was explained to the Government of India who accepted the Commission's 
recommendation, vide their Notification No. 10/9/53-IP, dated 23rd October, 
1953, and extended the time for completion of the inquiry to 31st July, 1954. 

26. In their letter dated the 18th December, 1953, the Government of 
India asked the Commission to submit an interim report on the question 
of safeguarding conditions of working journalists and the settlement of dis
putes between them and their limployers. At the time the reference was 
received, the Commission had examined a number of witnesses in Delhi, 
Madras and Bombay, but the taking of oral evidence had not been com
pleted. Further, the matters at issue were linked up with the general ques
tion of healthy development of the Press in the country, and could not be 
dealt with in isolation. Tbe Government of India were, therefore, informed 
in Chairman's letter dated the 5th January, 1954 that it would not be feasible 
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for the Commission to draw up an interim report on these questions, but the 
Commission hoped to be able to submit their report to Gt>vernment earlier 
that the date fixed for the purpose. It was pointed out that if the new 
Industrial· Relations Bill was introduced in Parliament before submission 
of the Commission's report, it should be made clehr both in the Statement of 
Objects and Reasons and in the Minister's speech that whatever definition 
of "workmen" was provisionally adopted, it would be without prejudice to 
the recommendations of the Press Commission with regard to the inclusion 
of working .journalists within that definition and that, if necessary, Govern
ment would propose the requisite amendment in the light of the recommen
dations of the Commission. 

27. Meetings ot the Commission.-The Commission held 13 meetings on 
the dates and places mentioned below:-

I 
II 

III 
IV 
v 

VI 
VII 
VIII 

IX 
X 

XI 
XII 

XIII 

Plac~ of meeting. 

New Delhi 
New Delhi 
New Delhi 
Ootacamund 
Bombay 
New Delhi 
New Delhi 
Madras 
Bombay 
Calcutta 
New Delhi :• .·' 
Simla ' 
~om bay 

Dates of the meeting. 

uth and 12. Oct. 1952. 
6th to 19th Dec. 1952. 
4th and 5th April, 1953· 
18th to 30th May 1953· 
7th June 1953 (Sub-Committee). 
27th July to 12th August 1953. 
28th Sept. to 31st Oct. 1953. 
16th Nov. to 27th November 195~· 
1St to uth Dec. 1953. 
28t~ Dec. 1953 to 13th Jan. 1954. 
27th Jan .. t:> 5th March 1954. 
17th May to 14~h, lune 1954· 
14~h July,' I95~· · 

28. Acknowledgment-We should like to express our thanks to those who 
replied to our questionnaires and to the newspaper organisations who 
took considerable trouble to collect information and also gave us the beneflt 
of their views and suggestions. We are also indebted to the witnesses who, 
sometimes at considerable inconvenience to themselves, came to give evin
ence. We are particularly thankful to the three Chief Ministers Sri Raja
gopalachari, Sri Morarji Desai and Dr. Roy and the three Ministers of Central 
Government Dr. Katju, Sri Giri and Dr. Keskar who gave us the benefit 
of their views and experience. We should express our great appreciation 
of the thoroughness and the zeal with which Sri J. Natarajan has tackled 
the preparation of the history of journalism in this country and the co
operation he has given us in re-arranging the material in the manner suggest
ed by us. 

29. We are indebted to our first Secretary, late Sri M. L~ Chowla, former
ly Director of News, All India Radio, who saw to the smooth inauguration 
of the work of the Press Commission and whose promising career was so 
prematurely cut short by his sudden and untimely death in February 1953. 
His experience of news work and administration, his hard work and affabi
lity were assets which he brought to bear on the thorough and efficient 
discharge of his duties. The void created by his death has been most com
nPtPntlv filled bv his successor Sri S. Gopalan, Deputy Director General 
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of All India Radio whose services were so kindly made available to us 
by the Ministry o~ Information and Broadcasting. His remarkably wide and 
accurate knowledge of newspaper industry, even on its technical, statistical 
and engineering sides, and his comprehensive grasp of its problems have 
been of the greatest assistance to us. His grasp of facts, lhis intellectual 
equipment and hard work, and his facility in drafting have rendered our 
task much easier than it might otherwise have been. His control over the 
staff and ability to get the best out of them has been very gratifying. The 
brunt of the administrative and supervisory work has fallen on Sri D. R. 
Khanna, our Assistant Secretary, who lhas discharged his duties most efficient
ly, without giving rise to the slightest friction and to the complete satisfac
tion of every Member Of tlhe Commission. We notice with pleasure that he 
has recently been promoted to a higher post. Sri N. D. Sakhwalkar, an 
Officer of the Income Tax Department, was in charge of our Research Section 
for Finance and Statistics. Althoug'h. entirely new to the subject, he sur
prised us by his quick grasp of the problems with which we had to deal 
and of what we required of him. He brought to bear on his task all his 
ability, capacity and industry. We are grateful-to Sri V. D.· Muzurndar, 
Retired Commissioner of Income Tax who brought this efficient officer to 
our notice, and to Sri A. K. Roy, Member of the Central Board of Revenue, 
for agreeing to place his services at our disposal. 

30. We must express our appreciation of the assistance rendered in con
nection witlh our statistical studies, by Sri S. Subramaniam and Dr. B. Rama
murti, Joint Directors of the Central Statistical Organisation in the Cabinet 
Secretariat, Prof. H. Ghosh, Chief Director of the National Sample Survey, 
and Sri N. C. Ghosh of the Indian Statistical Institute. 

31. The untiring efforts of our staff-who have worked ungrudgingly and 
to our entire satisfaction-have enabled us to conclude this task with expedi
tion and our thanks are due to them and to the reporters who attended at 
our ~~ssions 



CHAPTER II 

NEWSPAPERS AND PERIODICALS 

32. Lack of reliable Sb.tistics.-The Commission realised that before 
commencing its inquiry into the state of the Press in the country, its first 
task was to ascertain the total number of newspapers and periodicals in 
existence, their circulation, language, contents and periodicity. In the 
expectation that authentic statistics would be available with the Govern
ment of India and with the State Governments, the Commission, at its first 
meeting held in Delhi in October, 1952, started work on the preparation of 
a consolidated list. State Governments were approached by telegrams on 
the 16th October and by letters on the 17th October, 1952, requesting that 
lists of newspapers and ·periodicals, containing full particulars of each 
publication be forwarded within two weeks. The lists were received from 
the State Governments after several weeks, and varied in the r.ature of the 
information supplied. Most of them did not contain any description of the 
periodicals, some did not give the names of the proprietors and some did not -
furnish complete addresses. Many of the lists were a year old, or more. 
Further, when compared with the records of the ~ress Information Bureau 
of the Government of India, they showed considerable divergences. The lists 
received from the State Governments and the Press Information . Bureau 
were put together and a combined mailing list was drawn up. 

33. As it was feared that soin~ of the particulars might not be· correct 
or adequate, extracts from the combined list were forwarded to the State 
Governments on 20th January, 1953 with the request that the lists might be 
scrutinised and corrections, additions or alterations necessary might be 
carried out so that further action -could be taken. In the meanw)lile, the 
Commission found that hundreds of letters which they had addressed to the 
publishers on . the basis of the list were being returned undelivered. The 
list of undelivered letters was classified according to States, and the addres
ses were checked with the lists received back from the State Governments 
after revision. Letters were re-despatched where fresh information was 
available, and the lists of the names left over- were forwarded. to the State 
Governments for further check, in the third week of February, 1953. Replies 
were then received that over 700 publications listed by them had ceased 
to exist some time earlier, and that the State Governments had no infor
mation about 58 publications listed. The addresses of nearly 200 :reriodicals ; 
had to be revised on the basis of fresh information received from State 
Governments in cancellation of what they had sent earlier. 

34. Since these revised lists related to different dates, it was decided to 
prepare a fresh list of newspapers and periodicals published in . India as on 
1st January 1953. In consequence, a list of dailies and· weeklies culled 
from the revised list was forwarded to each State Government with the 
request that it should be brought up to date as on 1st January 1953. · When 
these lists were received back from State Governments after scrutiny, 
they were found to contain some errors still. Almost every one of them 
contained names of publications which, according to information that had 
independently reached the Commission, had ~eased to exist, in s?me cases 
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more than a year or two before the date specified. The lists contained 
also the names of some publications for which declarations under the Press 
and Registration of Books Act, 1867 had been filed but the publications had 
never come out. (This however had not prevented the State Governments 
from furnishing figures of "circulation" for such papers!) Some of the 
papers had changed their periodicities but there was no record of the change 
in the State Government lists. 

35. The official lists of daily newspapers also included a number of 
publications which were not newspapers as such, but commercial leaflets, 
racing schedules or pamphlets of the nature of market reports. Such 
publications had to be re-classified separately. Many papers had come into 
existence in 1952 in connection with elections, and had ceased publication 
as soon as the elections were over, but they coatinued to be borne on the 
State Government lists. 

36. The representatives of the State Governments who appeared before 
the Commission were asked the reasons for the chaotic condition 
of the statistics. All of them admitted that the statistics were 
defective and that very little attempt had been made to maintain them 
up-to-date. Even though the rules made in each State under the Press and 
Registration of Books Act specify that copies of each publication must be 
forwarded to some named officers, no methods were devised and no efforts 
were devoted to verifying whether copies were in fact being sent. 

37. Copies not filed for record.-For the purpose of our scrutiny of the 
contents of newspapers and periodicals, we attemped to refer to the cClpies 
that should have been filed with the State Governments and found that 
such files were not being maintained properiy; and it was difficult to locate 
and consult the copies required. For the successful discharge of their res
ponsibilities under the various laws governing printed publications, it is 
essential that the State Governments who are the administrative authorities, 
should have a complete file of every publication tha• is brought out. We 
found, however, that no steps had been taken in cases where copies had not 
been rece.ived to ascertain whether copies had in fact been printed and 
distributed to the public, or whether the paper had discontinued publication. 
In one State, the practice, we were fold, was to send out a reminder to the 
publisher in such cases calling upon him to file a copy, but if the copy was 
not received, no further action would be taken. It is quite conceivable that 
publishers adopted the practice of withholding copies of any publication 
which contained objectionable matter. Asked how this could Le g;Jarded 
against, the reply of the State Governments was only that if the copies came 
to their notice through the police as containing objectionable matter, they 
would then take action. 

38. Data only approximate.-A statement is attached (Appendix III 
to the report) showing the number of publications which the Commission 
could locate or identify. It should not be a matter of surprise if the total 
number of such publication shows a considerable fall from the figures 
shown in the History of Journalism. This should not be taken to imply 
that a very large number of publications went out of business coincidentally 
with the appointment of the Commission; it means only that the statistics of 
the Press in the country are now being put in some order which would have 
relevance to the facts. 

39. It is a matter for regret that a country like India, which has produced 
<:apable exponents of the art of journalism, should have been content to 
remain with the most grossly inaccurate statistics of the publications them
selves. Even the table, that has been compiled by the Commission, would be 
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liable to correction. While we have taken all possible precautions to elimi
nate papers ·that have discontinued publication, ·we cannot be sure that all 
those currently in existence have in fact been included. We have continued 
to receive, from various State Governments, supplements to their list of 
publications. These additions consist of papers which had come into existence 
earlier than the 1st January, 1953, but whose existence was reported to us 
for the first time in 1954. For example, the Mysore Government 
reported to us in January, 1954 20 new names, including 4 dailies. For the 
first time in February, 1954 the Bombay Government intimated the names 
ot 588 periodicals which had been classed by them as "books", and of 20 
monthlies classed as "newspapers"; they also reported 8 more dailies, 
2 weeklies and one bi-weelqy in April 1954. Orissa supplied in March 1954 
a list of 44 periodical publications classed by them as "books" and the Punjab 
Government reported the addition of 3 dailies (one ceased since and two 
irregular) in April, 1954. The Uttar Pradesh Government reported for the 
first time in May, 1954 the names of 19 more daily papers. While expressing 
regret for the inconvenience caused on account of variations in the list of 
newspapers and periodicals, the State Government said: "The circumstances 
stated above, it is hoped, will make it clear that no up to date list completely 
free from errors can possibly be prepared". If State Governments, after one 
year of intensive pressure from us, are unable to furnish up to date lists even 
of dailies, the accuracy of the lists of weeklies and periodicals can well be 
imagined. 

40. Daily newspapers.-Considering first the daily newspapers, it may be 
said that there are about 330 of them currently being published (including 
editions published from .differe~f4centres) and their total circulation is just 
over 25 lakhs. The figures have, tp be approximate in the circumstances, but. 
it may be mentioned that if there are a few more newspapers that have not 
been included, they would be essentially those with small circulations. . 

41. For our examination, we have classified daily newspapers according to• 
their language and their circulation in the list appended to this report 
(Appendix IV). In addition to the papers in the major ·languages indicated 
in the Constitution, a few papers are ~ublished in minor Indian languages 
such as Sindhi, Manipuri etc. An abstract is given in the following table: 

English. 
Hindi . 
Assamese 
Bengali . 
Gujarati 
Kannada 
Malayalam 
Marathi 
Oriya 
Punjabi 
Tamil . 
Telugu. 
Urdu 

TABLE I 

Total : English and major Indian languages 
Minor Indian Languages 
Chinese 

.. 

Number of 1 
papers 

I Total 

41 
76 

I 

7 
23 
25 
21 
26 

3 
9 

IZ 
6 

70 

320 
9 
I 

-----
330! 

Circulation 

(lakhs) 

6.97 
3·79 
0.03 
2.40 
1.87 
0.72 
1.96 
1.91 
0-43 
0.23 
I.68 
0.98 
2.13 

-----
zs.ro 
o.is 

o.oos 
-----

zs.zss 
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42. Table II below analyses daily newspapers accordini to the State- in 
which they are published. The population of each State is also given in the 
table. 

TABLE II 

- -
s Population Total English 

erial (Lakhs) number papers 
No. Name of ~State of daily 

·~ 
news-

papers 
I 2 4 5 . 

I Assam 
90 1 2 I 

2 Bihar <J,02 9 2 

3 Bombay 3,60 69 8 

4 Madhya Pradesh 2,I2 II 2 

5 Madras 5,70 25 4 

6 Orissa I,46 4 I 

7 Punjab I,26 21 I 

8 Uttar Pradesh 6,32 49 6 

9 West Bengal 2>48 26 4 

IO Hyderabad I,87 I 17 4 

II Madhya Bharat 8o I 9 .. 
I2 Mysore 9I 25 2 

13 Pepsu . i 35 2 .. 
I4 Rajasthan I,53 6 .. 
15 Saurashtra ' 3 I 41 .. 

I 
I6 Travancore-~hin 93 I9 .. 
17 Ajmer . 7 6: .. 

I 
18 Bhopal . 8 3; .. 
19 Delhi . 17 19 6 

20 Kutch 6 3 .. 
21 Manipur . 6 2 .. 

-
l. . 330 41 

. . 

*Includes minor Indian languages, Sindhi, Manipurl. etc. 
§Includes one Chinese. 

*Indian 
language 
papers 

6 

I 

7 

6I 

9 

21 

3 

20 

43 

§22 

I3 

9 

23 

2 

6 

3 

I 19 

i 6 
I 

3 . 
13 

3 

2 

§289 

It will be noticed that while in some States the number of newspapers pub
lished is higher than the average for the whole country, (which is roughly 
one newspaper for about 12 lakhs of population) there are many States in 
which the number is not even half that average. Newspapers, however, 
circulate quite freely from one State to another, and it is not, therefore, 
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poss.lble to assess from this table the adequacy of the number of newspapers 
circulating in any State. 

43. Out of the total, nearly 90 newspapers are published in the four 
metropolitan centres-Delhi, Bombay, Madras and Calcutta. Papers publish
ed from the Capitals of Part 'A', 'B' and 'C' States account for another 80. 
Over 110 newspapers are published from towns of over 100,000 population, 
and less than 50 newspapers from towns of smaller size, as will be seen from 
Table III below:-

TABLE III 
Daily newspapers (~ot less than six issues per week)'. 

Bengali 

Gujarati 

Kannada 

Malayalam 

.Marathi 

Oriya 

Punjabi 

Tamil. 

Tclugu 

Urdu 

English 

.Minor Indian languages 

Foreign language 

5 

.. I .. 
I 

7 

6 

2 

9 10 I 

7 

2 

3 

2 

I 

7 6 

3 

5 

4 

2 

I 

I4 3 

I2 

IS 

3 

5 

7 

23 

25 I 

4 I3 21 

I3 

3 

4 

3 

I9 

4 26 I 

3 ... 

2 9 .. 

I 12 1 .. 

6 

I 70 IO 

6 7 4 4 7 2 • · 5 6 4I · I 

.. I ...... ·· 5 ·· 3 912 

-;,-,-~ ,: I ;; . ~~ ~l.;i 43 ,: I;; 
(Note.-Multiple editions of daily newspapers have been classified sepa

rately in respect of each edition.)~ 
18 Mofi&B. 



44. Location of publication centres.-The availability of capital and the 
existence of potential readership, i.e. literacy combined with purchasing 
power, are important factors that determine the centres of newspaper produc
tion. Differences in political conditions and in the facilities for rapid and 
economical distribution of copies also influence· the location of newspapers. 
The place in which a paper is published may not by itself be the most impor
tant consideration and it would have been quite satisfactory if, even though 
papers are published mainly in the larger cities, their circulation had been 
spread widely over the whole country. We find, however, that even if circula
tion is also considered, the daily newspapers in this country are confined 
largely to the metropolitan cities and the larger capitals. We have examined 
in Chapter XVI the circulation of daily newspapers iii urban centres of over 
one lakh population, and find that more than half of all the copies of daily 
newspapers are sold in such cities and towns. 

45. Circulation mainly urban.-out of the total circulation of the papers 
in English and major Indian languages, about 55 per cent. (over 13! lakhs of 
copies) are sold in the capitals of the States and the major towns. These 
cities and towns together account for only about 21 crores, or 7 per cent. of 
the total population of the country. On the basis of 4·8 persons per family, 
there are 53 lakhs of households, among whom only 13! lakhs of copies of 
newspaper are sold or roughly one copy for every four households. Out of 
this, nearly 4·7 lakhs of circulation is made up of English newspapers. The 
circulation of English newspapers in the urban areas is higher than the 
circulation of newspapers in any Indian language, the only exception ·being 
Bengali which commands a higher circulation in the Eastern cities of India 
than the English papers. · Expressed in another form, two-thirds of the circu
lation o~ all English papers is concentrated in the larger cities and towns, and 
the corresponding proportion of Indian language newspapers is two-fifths. 

46. The reasons for the greater ·expansion of the metropolitan pc.pers are 
that spending is concentrated more and more in the major cities and there is 
a paucity of advertisements for papers circulating mainly in the rural areas. 
Further, the persons who financed the expansion of big metropolitan papers 
did not make any efforts to support small papers in the mofussil districts. 
The success of the district paper is always dependent upon the individual 
initiative of the person concerned; if a man is really enterprising, the paper 
always succeeds. But the great advantages possessed by the metropolitan 
press has tended to draw away from the districts the talent that might have 
gone to the development of a local press. We do not consider concentration 
of the Press in the metropolitan cities a desirable feature, however inevitable 
it was in the early stages of development. 

4 7. Growth in number and circulation.-There has been a .:-apid growth 
in the number and circulation of daily newspapers in the country, both in 
English and in the India~ languages. While the starting of new papers has 
been most marked in the former Princely States. where freedom of the Press 
did not. in the past, come anywhere near to that in the rest of the country, 
circulation of the newspapers had gone up in every State and in every 
language. During the period of the war, newsprint shortages acted as a clamp 
on circulation, but once supplies were freed, there has been a rapid and 
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-welcome increase in the circulation of both English and Indian lar:guage 
;papers everywhere, as can be seen from Table IV below: 

.English-

Times of India 

Mail 

Statesman 

Hindu 

Hindustan Times 

Jndian Languages 

Swadesamitran 

Kerala Kaumudi 

Andhra Patrika 

Samaja 

Tej. 

Mathribhumi 

Sholapur Samachar 

Sakal 

Hindus tan 

(*Publishers' figures). 

TABLE IV 

Date of 
establish-· 

ment 

1838 

1867 

1875 

1878 

188o 

19II 

1 .·' 1923 

1923 

1930 

1932 

1936 

1939 

17,730 

51;:433 

35,4~.5 

12,361 

5,000 

7,000 

450 

9,5co• 

8,144 

Circulation • 

1947 

61,199 

28,667 

69,.(56 

56,977 

35,290 

32,707 

10,507 

8,850 

12,000 

u,6oo 

1,000 

20,212 

1952 

94,231 

34,IIS 

65,032 

65,74& 

48,141 

39,50(l 

16,159 

23l086 

22,030 

II,262 

25,736 

2,760 

27,262 

21,463 

48. We could not get comparative figures for papers in Bengali, etc. anti 
·even in the table above, certain figures marked with an asterisk are not for 
·the particuntr year indicated but- the nearest year for which figures were 
'available. It would, however, be seen that there has been a large increase 
in circulations, though one or two papers have suffered as a result of the 
·partition of the country. In each case the table above shows also the date 
when the paper was established so that a comparison could be made of the 
increase during the period 1939-47-52 with what had been built up in the 
·decades preceding 1939. 

49. Development still inadequate.-While the growth of circulation of daily 
newspapers has been satisfactory in comparison with what existed a decade 
·or so ago, it will be seen that the development of journalism has 11ot been 
adequate in terms of the total population. In order to assess the prime causes 
·for such lack of development, we included questions on the topic of non
·.readership in the National Sam9le Survey on Readership and the findings 
:are set out in a report in Appendix I. The survey covered a total of 875 
.blocks in the rural areas and 373 blocks in urban areas. Less than 5 per cent. 
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<>f all the households surveyed in the rural area took in a newspaper, and 
in 545 rural blocks, or nearly 60 per cent. of the total, there was not even a. 
single household which read a daily newspaper. Information derived from 
newspapers could circulate even by word of mouth only in 40 per cent. of 
the blocks, and in the rest of the blocks, there was no supply of daily informa
tion through the medium of a newspaper. In the case of urban households, 
the number of blocks without any daily newspaper was less than 4 per cent. 
(13 out of 373) and though on the whole only one-fifth of the hrmsehoids
took to newspapers, the circulation of news through the medium of conversa
tion and daily contacts between the members of the population may be expected' 
to result in fairly widespread dissemination of the news of the day in t•G per 
cent. of the blocks. We have referred in an earlier paragraph to the fact 
that more than half the ci.,rculation ,of daily newspapers is in the larger ci.t1es. 
The analysis above shows up even more sharply the fact that the penetration 
of daily newspapers into the rural areas, which house the bulk of India's 
population, has been very slight. The papers are concerned with the town 
dwellers, are produced by them and are read mainly by them. 

50. Reasons for non-readership.-To elicit information on the reasons for 
non·'teadership and thereby to throw some light on the potential readership· 
that exists today, certain questions were nut to non-reader households. The 
most obvious and widespread reason for non-readership was, of course, the 
lack of literacy. The figure showed that in the sample rural areas, only 20"
per cent. of the non-reader households had one or more literate members. 
In urban blocks 40 per cent. of the non-reader households had one or more 
literate members. These results cannot be extended to the whole of the. 
country without application of appropriate weights in respect of the National" 
Survey. But even otherwise, they indicate that considerable scope exists for 
the expansion of readership even if only one member in each household could: 
become literate. 

51. Questions were put to non-reader households which happen to have
at least one literate member whether there existed at present any interest 
in newspapers. Over 40 per cent. of the literate households in the rural areas 
and over 30 per cent. in the urban areas expressed themselves as interested· 
in reading newspapers. It may be assumed that while all households, with a. 
literate member may ultimately be expected to subscribe to a newspaper,.. 
active interest in news and current affairs exists even today in a substantial 
proportion of literate households both rural and urban. Growing interest in 
the functioning of local, political, cultural and social institutions_ would soon• 
stimulate interest also among the others. But those who already possess some
interest in newspapers but do not at present take in a paper because of any 
particular reason offer scope for immediate expansion of circulation. On 
the basis of the number of literate households, who have expressed interest 
in newspapers, there exists an immediate potential for a very large increase in 
readership, much greater in the rural areas than in the urban areas. The 
figures of the Sample Survey indicate that this increase could be of the order· 
of 150 per cent. in rural areas and 50 per cent. in urban areas. 

52. The reasons for their· not going in for newspapers at present are many; 
The most common is, of course, the cost of the newspaper and the inability
of the household to spare the necessary amount. Another would be the lack. 
of suitable arrangements on the part of the publishers to distribute the paper, 
making it necessary f,or the household to take special steps such as writing to· 
the newspaper office in a distant town. The third would be the fact that the 
publication centre is not sufficiently close to the potential reader, with the 
res'Jlt tbat the newspapers reach the village or town very late and after 



:interest in the news has lessened. The results of the survey' indicate that the 
reasons at present preventing interested households from going in for news
;papers are primariiy the cost and the lack of distribution facilities. .There 
is obviously a real need for papers to be priced lower than they currently 
.are. Further, the distribution arrangements of newspapers are not very 
.satisfactory. If these di.fl'iculties are removed, nearly 90 per cent. of the 
immediate expansion referred to in the previous paragraph may be achieved 
without much difficulty. 

53. Scope of expansion.-Convincing proof, if proof were needed, of the 
scope for expansion if prices can be reduced, is p11ovided by the experience 

·.(Jf certain newspapers in Bombay and Delhi which claim to have succeeded 
in securing very large increases in circulation when they reduced their prices 
without reducing the number of pages, as can be seen from Table V and· VI 
~below: 

.Circulation 

January-June 1952 

July-December 1952 

january-June 1953 

.July-December 1953 r .·' 

TABLE V 

English 

*FreePress 
Journal 

34,748 

not 
available 

52,691 

68,619 

Bombay 

**National Times of 
Standard . India 

Bombay 

12,321 87,002 

12,884 88,258 

11,088 87,828 

18,590 86,078 

*Price reduced on ~7-10-1952· • *Price reduced on I-7-1953· 

TABLE VI 

--------------------------------.---------------------------
•Circulation 

January-June 1952 

July-December 1952 

:Januaiy-June I 953 

.July-December 1953 

*Price reduced to o-x-6 on 1-7-1952 
**Price reduced to o-1-6 on 1-12-1952. 

Hindi" 

Janasatta 

0 I 0 -------
not 

available. 

9,878 

II,127 

Delhi 

Navbharat I Hindustan 
Times 
0 2 · o* o 2 o•• 

--
11,693 21,464 

14,269 I8;7II. 

17,261 20,492 

20,452 21,809 

"These increases have been obtained not so much by taking away circulation 
·from rival papers, but seemingly by tapping new sections of the ·population 
·which previously had not gone ·in for a paper, The other papers have also 
increased their circulatiOn after reduction in price. Total circulation has gone 
•up within 18 months by 30 per cent. in the case of English papers at Bomba~; 
cand 60 per cent. in the oose of Hindi papers at Delhi. 

54. Statistics of literacy.-In order to estimate the scope for expansion ot 
mewspaper readership in this country independently of the data collected by 



the Sample Survey, figures were obtained from the Census Department regard
ing literacy, of various standards, in the population of this country; these~ 
figures are reproduced in Table VII below: 

Literate 
Middle School 
Matriculates . • • 
Intermediate in Arts or Science 
Degrees and Diplomas • 

TABLE VII 

Males 

(lakhs) 
4,56 

42 
19 
4 

IO 

Females 

(lakhs) 
1,36 

IO 
3 
t 
2 

55. In estimating the scope for readership from such meagre data, certai11> 
assumptions have, of necessity, to be made. The first of these would be
regarding the make up of each household. Owing to the high percentage in 
this country of adult persons who are married, it may be justifiable to exclude;. 
front our assessment, the figures of female literacy and proceed purely on. 
the basis of male literacy. It may also be assumed that as a general rule the
standard of literacy of the male in the household would be equal to, if nol 
higher than, the standard of literacy of the female members. (The effect 
of female literacy is examined further in a subsequent paragraph). 

56. The census authorities were unable to furnish fi~ures of those who-• 
were literate before 1941 and who could, therefore, be counted as persons
who may be expected to provide readership for newspapers. Nor do the· 
figures of literacy in 1951 examined earlier provide any breakdown on the 
basis of age of the person. Allowance will have to be made for the fact that 
many of the persons, shown as educated up to the -Middle School, Matriculate,.. 
Intermediate, etc. standards, may be junior members in a household of which 
the head is also literate up to a fairly high standard. As a consequence of 
this, the total number of literate households, i.e. households in which at least 
one person is literate up to the specified standard, would be considerably less 
than the individual number of literates of the same standard. 

57. Levels of academic education.-lt may, perhaps, be justifiable to. 
assume that the bulk of the persons who tgke an English newspaper (even 
though papers of a similar standard of coverage and production quality are 
available in most Indian languages) would be those whose education has 
continued beyond the matriculation standard, i.e. those who in the population 
tables are shown as having been educated up to the Intermediate, Degree and. 
Diploma stages. The total number of such males is roughly 14 lakhs. The 
combined circulation of all English papers in this country is slightly below 
7 lakhs. This makes one paper for every two individuals considered likely to 
go in for such a paper, thus limiting considerably the scope for future expan
sion. If further we allow for the factor already mentioned, of a number of 
persons in the same household possessing a similar standard of academic
education, the scope for expanding the circulation of English newspapers is
definitely restricted. 

58. Taking similarly the figures for those who had been educated up to 
tbe middle school standard or the matriculation standard who may Le expected" 
in consequence to possess the ability to read a newspaper with hcility, the-
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number of individual males is 61 lakhs. The present circulation of Indian 
language newspapers is about 17 lakhs or less than 30 per cent. of the number. 
There is, therefore, considerable scope for expansion of the circulation of 
Indian language newspapers. 

59. It is, perhaps, in connection with such Indian language newspapers 
that the significance of female literacy would be most pronounced. In a la:ge 
number of households, it would appear to be the practice to take, in addition 
to the English newspaper, another paper in an Indian language, mainly for 
the use of female members of the household. If allowance is made for this 
factor, it would appear that the scope for expansion of the cirCJtlation of 
Indian language newspapers is considerable and if the degree of saturation 
aimed at is comparable to that already achieved by the English papers the 
future for Indian language newspapers is very bright indeed.· 

60. Another factor which should be considered. in this country is that 
literacy has seen rapid groWth durtng the last few years. A considerable . 
number of those shown as literates, would be persons who are still in school, 
and when they complete their schooling and take up their position as earning 
members of the population, there would be still wider scope for expansion 
of Indian language papers. 

61. Taking all the above factors into consideration, it may be said that the 
English newspapers do not have any considerable scope of adding largely 
to their circulation. But Indian language newspapers have great possibilities 
and in the next few years, we might expect that their circulation would 
increase to double the present figul"es. 

62. Number of newspapers.-The figures of literate male persons of higher 
than matriculation standard in each State are compared in Table VIII below 
with the Rumber of newspapers published in English from that State. (States 
with less than 25,000 males of this standard of literacy have been omitted). 

Higher than matriculation: 

Assam • 
Bihar . 
Bombay. • 
Madhya Pradesh 
Madras (undivided) 
Orissa • 
Punjab 
Uttar Pradesh 
West Bengal 
Hyderabad 
Mysore. 
Rajasthan 
Travancore-Cochin 
Delhi 

TABLE VIII 

Males 
(thousands) 

25 
I.04 
I,57 

46 
I,70 

26 
I,35 
2.47 
2,20 

44 
40 
3I . 
44 
54 

(*Includes local editions· of multiple units.) 

*No. of English 
newspapers 

I 
.2 

5 + 3 (evening) 
2 
4 
I 
I 
6 
4 
4 
2 

Nil. 
Nil. 

5 + I (evening) 



63. Similarly, th~ figures of males who have been educated up to o!' beyond 
the middle school standard but not beyond the matriculation standard have 
been classified according to the States in which they reside, in Table No. IX. 

. TABLE No. IX . 

Middle School and Matriculation Males 
(thousands) 

*No. of Indian 
language newspapers 

Assam . . 
Bihar 
Bombay • 
Madhya Pradesh 
Madras (undivided) 
Orissa •. 
Punjab . 
Uttar Pradesh 
West Bengal • 
Hyderabad 
Madhya Bharat 
Mysore. 
Pepsu • 
Rajasthan 
Saurashtra • 
Travancore-Cochin 
Delhi 

2,05 
5>41 
7,01 
2,30 
8_,27 
1,96 
3>46 
6,53 

13,68 
1,41 

70 
1,80 

59 

~~I 1,38 
1,53 

I 
7 

61 
9 

21 
3 

20 
43 
21 
13 
9 

23 
2 
6 
3 

19 
13 ----- ~----------------------------~----------------------------

(*Includes local editions of multiple units.) 
64. Unfortunately we have been unable to break down the figures for 

literacy according to the mother tongue of the persons, either for the whole 
country or for at least some major States. It was therefore, not possible to 
estimate the scope for newspaper exp·ansion in particular languages. From 
the original data collected during the census it should perhaps be possible 
to tabulate the statistics of persons of varying degree of literacy according 
to their mother-tongue, distinguishing afso between persons over 21 years of 
age and those under that age. We understand that no such study is contem
plated at present but would recommend it for consideration. 

65. Population and circulation.-The figures of total population of the 
country, classified according to mother-tongue are given in Table No. X in 
comparison with the fi~ures of circulation of newspapers in those languages:-

Assamese 
Bengali 
Gujarati 
Hindi . . . . 
Kannada (including Coorgi) 
Malaya lam 
Marathi 
Oriya 
Punjabi 
Tamil 
Telugu. 
Urdu 
Hindustani 

TABLE X 

• 

I 
Pop•llation 

(lakhs) 

so 
2,51 
1,63 

13,02 j 
1>45 
1,34 
2,70 
1,32 

8 
2,66 
3,30 
1,36 I 

82 
l 

Daily 
newspaper 

circulation 
(lakhs) 

'03 
2'40 
1•87 
3'79 

'72 
1•96 
I '91 1 

:;~ i 
1·68 

·98 I 
2• 13 

I 
National average: circulation per 1000 of populatinn 5· 4. 
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66. Defects in linguistic data.-The census figures are vitiated by the fact 
that in Punjab, Pepsu, Delhi and Himachal Pradesh, the figures for Hindi 
include, for certain reasons, the figures for Punjabi, Urdu and Pahari langu
-ages. The result has been to give the impression that Punjabi is not the 
mother-tongue of any person residing in these States, but only of some 8 
lakhs of people residing principally in U.P. and Rajasthan! The figures for 
Urdu have also been affected by the returns, mainly from Uttar Pradesh ar1d 
Mad:1ya Pradesh, of nearly 75 lakhs of persons as speaking "Hindustani"~ 
'The use of this term in Madras (7 lakhs "Hindustani") may perhaps be 
.attributed to the efforts of the centre which has been working to propagate 
the national language as envisaged by Mahatma Gandhi. But in Mysore 
the term is apparently used by non-Muslims to denote Urdu, and some 

:speakers of that language have perhaps preferred the. term Hindustani to the 
term Urdu, with its associations. In the Uttar Pradesh the term has perhaps 
been used not merely by the group of people ~ho believe in the language as 
-defined by Gandhiji but also by a great number of people who could not 
claim Hindi as their mother-tongue and prefeir.ed for some reason not to 
.admit to Urdu. The Census report estimates that 4 per cent. of the Hindus 
and over 50 per cent. of the Muslims returned ,their mother-tongue as 
·Hindustani. · 

67. The result of these inaccuracies has been-

(a) by reducing the total figures of population speaking Urdu, to make 
it appear as if journalism and therefore literacy are much more 
advanced in this language than in Bengali, Marathi, Tamil or 
even Malayalam; 

(b) by the·same process to give an impression of achievement, almost 
impossible in the pr'esent stage, in the case of Punjabi; and 

(c) to depict the development of Hindi journalism in a much worse 
light than it deserves, placing it slightly lower than the level 
achieved in Oriya. 

68. The question has been raised whether the total number of newspapers 
·in this country is adequate for the expression of the varying points of view. 
'There is no set formula by which the extent of diversity in a country can be 
assessed in order to determine the number of different points of view that 
·may be expected to exist in a population of a given size. We can only com
pare the position in this country with the position in certain other countries. 
In the United States of America, it is reported that there were 1,780 dailies 

'in existence in 1949. The population of that country was about 150 millions 
in that year and there were in consequence roughly 12 newspapers for every 
million of population. The United Kingdom, on the other hand, with its 
population distributed over a much more compact area, had, in the same year, 
146 daily newspapers or roughly three per million of population. Japan, with 
a population of over 80 millions, had about 130 newspapers in 1949 or an 
average of 1! newspapers per million of population. In comparison, India has 
today less than one newspaper per million of population. The question of 
language would not arise in arriving at the total number of papers required 
for the country provided no language is spoken by such a small r1umber as 
'to call for an increase in the total number. In other words, if we aim at a 
total of 720 newspapers in the country, on the basis of two papers for every 
million of population, it would not be necessary to increase this number in 
·order to provide for separate linguistic groups, since no major language is 
spoken by less than half a million people. If we allow for the obvious defects 
in the census data such as the counting of the Punjabi population, the major 
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languages of the country were all spoken by numbers specifically in excess. 
of the average per newspaper as thus worked out. But the distribution or 
the number of newspapers in the different languages does reveal the fact
that in many languages the number of individual-papers is very low. The 
position is set out in table XI below: 

TABLE NO. XI 

Population No. of Total 
(lakhs) newspapers circulation 

(lakhs) 

Assamese . •• so I 0•03 
Bengali. . . . . . 2,51 7 2"40 
Gujarati . . . . . 1,63 23 1•87 
Hindi . . . . . 13,02 (?) 76 3'79 Kannada . . . . . . 1,45 25 0"72 
Malayalam . . . . . 1,34 21 1•96 
Marathi . . . . 2,71 26 1"91 
Oriya . . . . . . 1,32 3 . 0"43 Punjabi . . . . 8 (T) 9 0"23 
Tamil . . . . . 2,66 12 1'68 
Telugu. . . . . 3,30 6 0"98 
Urdu . . . . 1,36 (T) 70 2"13 
Hindustani . . . . 82 (?) .. .. 

69. Number of Newspapers inadequate.-It would be apparent from the· 
above that judged even by the standards of fairly compact· countries like the
United Kingdom and Japan, where distribution of a paper from its publication. 
centre to its readers is both prompt and efficient, the number of newspapers 
in this country is low and an increase in that number would certainly be 
iesirable. If we take into account such factors as distance and poor commu
llications, we need a large increase in the number of newspapers. 
' 

70. In this connection we would like to draw attention to the fact that in 
the Indian Press there are large disparities in the circulation between the 
largest papers and the smallest and that the disparities exist in the case of 
most languages. Differences do exist in the size of newspapers in every 
country and the numbers already mentioned for the United States of America, 
United Kingdom and Japan include those ranging frora the largest to the 
smallest. The effect of very large circulations in proportion to the total 
are being examined in the chapter on monopolies and concentration. 

71. We. made an attempt to compare the number of newspapers in existence 
today with the number that existed at some time before, but unfortunately 
it was not possible to make a valid comparison. The extent of uncertainty 
even in current figures has already been indicated and it may be imagined. 
how much more indefinite the figures were for the two years 1939 and 1947,. 
that we fixed for comparison. The State Governments were unable to indicate 
in which year newspapers formerly in existence had actually closed down nor 
was it possible to ascertain "definitely when particular newspapers had come 
into existence where they are not current now. The proposed comparison 
had, therefore, to be abandoned. 

72. Reasons for closure of some papers.-We have, however, i;een able to
collect information regarding the reasons which led to the closing down of 
certain papers, and from the repetitive nature of the pattern, we are inclined 
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to believe that the following are the major reasons for the failure of the~ 
.newspapers:-

(i) inadequate apprec~ation of the dynamics of the newspaper industry;; 
(ii) lack of adequate finances; and 
(iii) inefficient management. 

There have also been a few closures consequent on political changes, parti
cularly the partition of the country and large-scale migration of population. 

73. Difficulties of starting new papers.-In order to bring the total number: 
of newspapers to an adequate figure and to. tap areas and classes of reader-
ship not reached by the present newspapers, it i~ essential that more news-
papers should be started. The major problems confronting the newspaperr 
industry in India today are: 

(i) heavy initial capital expenditure required.for starting a newspaper,. 
or periodical; 

(ii) the generally inadequate supply of finances; 

(iii) competition from existing papers with substantial financial backing;. 
(iv) low purchasing power of the people. 

74. Capital investment required.-Estimates of capital investment required . 
for starting a good quality newspaper in English or in Indian language are 
included in the Appendix V. Such a venture calls for a very substantial. 
investment which, judging from the overall flow of fresh investment in this· 
country, may be very difficult to fiqd. Capital would be required nl'lt merely~ 
for the initial equipment but also for meeting the deficit between expenditure· 
and income for a period of years before the paper is stabilised, and the sum. 
required for this purpose could be even greater than the capital investment 
on equipment and machinery. The subject has been discussed further in the 
chapter on "Economics of Newspapers", and we shall confine ourselves to a .. 
bare reference to this poirit. In the matter of competition from existing. 
papers, we would grant that as long as it is fair, it should be welcome. We 
have, however, come across so many instances of unfair competition backed
up by substantial resources that we have been impelled to make certain special 
recommendations for the elimination of such unfair practices. 

75. Enlarging scope of circulation.-The handicap of illiteracy is being: 
removed but it would take a long time for those who are now becoming . 
literate to form -a substantial proportion of the population over 
21 years of age. AD.other handicap in the way of an immediate drive 
for readership is the fact to which a reference has already been made that;. 
many people find it difficult to spare the money to purchase a paper. Inter-· 
linked with this, is the low spendingpower of the population which restricts 
the growth of advertisement revenue particularly of papers circulating mainly · 
in rural and semi-rural areas. No studies are available of the allocation of· 
the average urban or rural budget between various heads of expenditure · 
And of the amounts spent on newspapers which would enable us to assess the 
possibility of increased revenue to the Press. The National Sample Survey 
in their Fourth Round have collected some information regarding expenditure · 
on newspapers, per household and per capita. The survey was conducted: 
during the period April to September 1952. According to the data collected· 
by them, the expenditure per household on items of consumption in rural 
and urban areas included a monthly expenditure of a little over five annas · 
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··m the urban areas and less than six pjes in the rural areas on new.;;papers. 
-'The figures are reproduced below in Table XII:-

TABLE XII 

Sector r No. ~f 
Per house- Per capita 
hold expen- expenditure 

sample diture on I on news 
, households newspapers papers 
I (in rupees) (m rupees) 

Rural 8545 0"0273 0"0054 

Urban 3887 0"3242 0"0705 

All India 12432 0"0796 o·o162 
I 

·The figures of expenditure in rural areas have been calculated separately for 
,-different parts of the country and are repr,oduced below in Table XUI. 

TABLE XIII 

Rural-Afonthly expenditure on newspapers • 

No. of Expenditure per 
samples household 

households in rupees 

North India 1,.407 0•0143 
East India 2,190 0"0385 
South India 1>470 0•0469 
West India 1,201 0•0298 
Central India 1,292 0"0042 
Northwest India 985 0•0135 

All India 8,545 0•0273 

·tt will be seen from the above that there are wide differences between one 
part of the country and another and the South Indian household spends more 

·than three times as much as the household in North India or ten times as 
: much as the household in Central India. 

?6. Similarly, analysis of the figures in respect of urban areas classified 
, according to the size of the town, also yields interesting results. 

TABLE XIV 

Urban-Afonthly expenditure on nl!f.vspapers. 

Range of 
population. 

upto 15,000 . 
I 5,001-50,000 
SO,OOI-1,00,000 
above 1,00,000. 

All towns and cities 

No. of 
sample 

households 

748 
1,003 
1,441 

695 

Expenditure 
per 

household 
in rupees. 

o· 1009 
0"2702 
0"3198 
0"9091 

o·32.p 
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The households in the large cities spend on newspapers nearly nine times' 
the sum that the households in the small towns do. The average for all 
towns is also roughly 12 times the average for the rural areas. 

77. Unless there is a substantial change in the trend disclosed by the
survey, as for instance a diversion of part of the amount spent on c,eremo
nials to heads like amusements, education or newspapers and periodicals, no 
significant expansion of the Press can be expected. 

78. Redistribution of publication Centres.-Apart from overall increases 
in the number of daily papers and their circulation, we should like to see
also a change in the present distribution of publishing centres in the
country. 

79. Today, quite a large number of papers are being published from the-· 
major metropolitan centres, while there are still many towns, for instance in.. 
the Uttar Pradesh and Madras, which have a population of over one la.khp 
but which still do not have a local daily paper. We feel that future effort 
should be devoted to filling up this gap in development. The difficulties . 
attendant upon the starting of new papers may be greater in the case of such 
towns than perhaps in the metropolitan centres. The proportion of literate
persons is generally lower, and if, moreover, the town is not industrialisedr 
purchasing power would not be sufficiently diffused to provide adequate-
readership. But in spite of these handicaps, we are hopeful that a future 
exists for papers published from such district towns, presenting local events. 
and voicing local opinions. The temptation to model the paper· on the example
of metropolitan papers should, in our opinion, be a\·oided. A typical district 
paper of the type we contemplate may never make an appeal to the widely
read, and might lose out in a straight fight with the metropolitan paper 
owing to the inevitable handicaps/of comparatively smaller-scale produc
tion, but if it lays adequate emphasis on local news and views, it should be
able to build up a clientele of its own. 

80. Difficulties of new papers.-Building up of circulation is the most· 
difficult task that a newspaper faces. It takes time, and in the case of a. 
daily paper, it costs a lot of money. We have been told of many instances· 
where a newcomer to the field prefers to buy up an existing paper even if it. 
has been losing steadily, to starting a new paper, since in the former case he
gets the advantage of a circulation already built up. One way that can be 
suggested to minimise the losses in the early stages particularly where no 
daily paper exists already would be to start the paper initially as a weekly. 
and when circulation has been built up to some extent, to convert it into a 
~~ . 

81. We would also suggest that where adequate printing facilities exist 
such papers should not instal their own printing equipment even if they can 
find the necessary capital for it. The overhead charges of running a press-
cannot, in our opinion, be met by the production of a weekly paper or even . 
of a small daily. In order to keep the burden of printing charges to a. 
minimum, it will be necessary for the paper to · seek job printing work. 
Until this has been built up, the losses on the press would be heavy, and· 
even thereafter, the work of job printing would inevitably draw away a por
tion of the energy and time that should be devoted to the building up of the 
paper itself. It might, therefore, be preferable to entrust the printing to a 
press that has already established itself locally. To answer the question 
whether a paper can be economically produced under such conditions, we-· 
would cite the instances of a Bengali paper which ·is produced at a press. 
managed independently, though with some link in the ownership. The press. 
which operates with a maximum limit set upon its profits, is able to print 



·the paper at a rate which the publishers find quite reasonable and which is 
fairly well below the average cost of production for many papers in this 
.country, both large and small, which own their own presses. 

82. In the matter of advertisment revenue, a .district paper suffers under 
-a further handicap. Local sale of most nationally advertised products is 
,generally small. This is partly due to the defective arrangements for dis
tribution and sale of most of the articles produced on a large scale in India. 
Further, purchasing power in small towns is directed mainly to 
--commodities and services which are not usually advertised. We cannot expect 
-an improvement in the former until our manufacturers realise fully the 
potentialities of the market in the country and develop both their distribu
tion and their advertising. The latter, we feel; can be overcome by educating 
the people about the advantages of advertising. We note that one paper in 
Poona has successfully developed local classified advertisements and we feel 
;that most district papers can also follow this example. Other means by which 
-district papers can be assisted by a sound policy in the selection of media 
.are discussed in the chapter on advertisements. 

83. In our estimate of readership on the basis of literacy, we have assumed 
-that the bulk of the readership is at present confined, in the case of Indian 
language papers to those who have completed at least a middle-school edu
-cation and thereby acquired a fairly large vocabulary. We feel, however, 
1hat it is possible to look for readership even among those who have put in 
only four or five years in school. This section of the population is very 
:large, but the extent of newspaper readership among them cannot be very 
.great in view of the style of writing that most Indian newspapers use at 
present. Several publishers have told us how they were able to build up 
-their circulation by paying careful attention to this aspect; they had im
rpressed upon the editor and his staff in each case .that the language used 
·must be of the simplest and the aim should be to make the topics intelligible 
to the reader rather than to achieve elegance of style or display of the 

·writer's erudition. This policy has brought success to the publishers who 
•have followed it. We feel that an extension of the policy in order to achieve 
even further simplification would be very necessary, and that district papers 
.can exploit this with benefit. 

84. It was mentioned to us that district papers would gain an advantage 
if they were published in the evening instead of in the morning. There are 
several factors which would guide the choice of publication time and it 
would not do to be obsessed by the need of coming out in competition with 
metropolitan papers. The fall of the news should be studied in order to 
judge how far the district paper would gain by being published locally at a 
particular time, and the reading habits of the local population must also be 
taken into account. In view of the fact that most metropolitan papers are 
·morning papers and that a majority of trains, radiating outwards from the 
metropolis, depart in the evening hours, it would appear that evening papers 
in the district may have some advantage. This advantage would, however, 
be contingent upon efficient and rapid handling of news by the news agen
cies. The question of planning and distribution of news services to meet the 
special needs of small district papers is discussed elsewhere. 

85. Indian newspapers abroad.-One of the legitimate functions of the 
Press in this country would be to present, to citizens of other countries, news 
of India as well as views on Indian and world affairs. Considering the type 
-of material that it purveys, it would obviously be useless for a newspaper to 
reach its reader long after the happenings that it reports. On the other hand, 
air postage or freight is so expensive, especially over long distance routes 



·that it would not be possible to conceive of regular distribution of a large 
numbers of copies of daily issues sent by air. In the case of newspapers pub
lished in the United Kingdom and the United States multiple units have 
been established on the Continent for the printing of local editions to circu
late among all English speaking inhabitants including the nationals of these 
two countries. Such a development has not taken place in many other cases, 

·owing to difficulties of distance and limitations of language. A compromise 
:is usually achieved by the production of a weekly edition which, in addition 
to surveying the important happenings of the week, also sets out ·selections 
from the leading articles and special features published during the week. 
·such weekly editions suited for overseas distribution are at present being 
published by only three papers, the Statesman, the Hindus~an Times and 
recently the Hindu. The first is not available for distribution in this coun
try, but nearly 1,500 copies of the overseas edition of the Hindustan Times 

:are circulated in this country, while the corresponding figure for the Hindu 
js over 5,000 copies. In order to save air postage or freight, copies intended 
for distribution abroad are printed on special light weight paper. The weekly 
editions of the Statesman and the Hindu are brought out in the usual tabloid 

.size, five columns wide, and consist of 16 and 12 pages respectively. The 
Hindustan Times is slightly smaller and consists of 12 pages. These three 
papers differ greatly in their selection of material. The Statesman lays em
phasis on commerce and industry and also provides special coverage for 
happenings in Pakistan. The Hindustan Times covers more of political news, 
while the Hindu devotes considerable space to social and cultural aspects. The 
.circulation abroad of these papers ranges from 500 to 700 copies a week and 
is perhaps growing. The cost of production is, however, bound to be high 
particularly in those cases where there is not sufficient circulation inside the 
country to share the cost. Spes:iy.l paper for the air-mail edition costs nearly 
three times as much as newsprint, area for area. In spite of its use, trans
-port charges add considerably to the cost. Circulation abroad, both among . 
Indian nationals and others, could no doubt be built up considerably if, for 
instance, copies could be printed at a central place in Western Europe such as 
London, from mats flown over. This would reduce the. cost of transport, 
and paper would also be perhaps cheaper. 

86. Statutory collection of statistics.-In view of the importance of reli
able statistics regarding the press in the country, we consider it essential that 
there should be some statutory authority responsible for their collection and 
periodical publication. We have suggested elsewhere that in view of the 
national importance of the newspaper industry and the fact that it recog
nises no State boundaries, the regulation of this industry should be brought 
within the purview of the Central Government in terms of the Industries 
Development and Regulation Act of 1951. The authority responsible for the 
collection of statistics would, therefore, be a central authority. Under the 
Collection of Statistics Act of 1953, it is open to the appropriate Government 
io appoint an officer for the purpose of collecting the statistics. We recom
mend that while the Government of India should appoint one officer for the 
whole country who will coordinate, correlate and publish all statistics witla 
regard to the newspaper industry, there should be Press Registrars for each 
State who will be responsible for the primary collection and compilation of 
the statistics. It should be incumbent on each newspaper and periodical to 
file certain statements with the Press Registrar and obtain a certificate. No 
paper which has not thus been registered shall be entitled to any postal, tele
graph, railway or other concessions as a newspaper. The statements filed 
in the first instance should include (vide Appendix XXIII) details of the 
-capital structure of the paper and names of the responsible staff. The Cen-
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tral Registrar should be given the same powers as the Registrar of Joint 
Stock Companies under the new Act now on the anvil. He should bring out 
:m annual report on the working of the Press on its organisational side, in
cluding working. conditions in the industry and giving such other details as 
may be prescribed. All newspapers should be called upon to file periodic re
turns regarding. employees, consumption of raw material, changes in owner-· 
ship and control, and changes in management so that the public can get 
from one· source authentic statistics about the industry. It should also be 
made incumbent on the newspapers to file periodic statements regarding the· 
circulation of the paper, and it should be open to the Registrar to carry out 
checks as he might consider necessary for the purpose of verifying these 
statements. 

87. It should also be made the responsibility of the publishers to send one 
copy of each edition to the National Library of India. Where a publisher is 
for any reason unable to bring out the paper regularly, he should inform the 
Registrar as well as the Magistrate before whom he has filed a declaration. 

88. Periodical publications.-In the introductory chapter, we have re
ferred to the difficulties that we have encountered in collecting accurate sta
tistics of the number of periodicals in this country. According to the originaL 
figures that were furnished to us, the total number of periodicals that existed. 
in this country at the commencement of our inquiry was as follows:-

(i} Weeklies 2,467 
(ii) Monthlies 2,381 
(iii) Other periodicals 1,845 

6,693 

- 89. In the course of our inquiry, we have been taking a number of steps· 
to get these figures verified and a list has been compiled of the periodicals 
reported to be in existence today. In spite of the fact that we have devoted 
over 12 months to this endeavour, we have still been unable to verify these 
figures or to arrive at an accurate estimate. The position has been set out in 
the following table:-

TABLE XV 

I' 2 3 4 5 I 6 
- I 

Total No. No. of No. of !No.of period-
of periodicals periodicals icals to which. 

Serial periodicals of which which 1 letters 

No. Periodicity] as reported particulars have not I addressed 
have been furnished asking for 

- received particulars particulars . 
have been 

rerumed 
undelivered 

---
Dailies (Market rt!ports)i 

I I I 43 
I 

.. 43 .. 
2 Irregular dailies I 21 14 

I 4 

l 
J: 

3 Tri-weeklies I 7 I 7 .. .. 
4 Bi-weeklies 44 33 I 3 s; 

5 ~'eeklies I,IS9 824 270 95 
Fortnightlies 309 I 12 58 6 379 i 

7 Monthlies 1,68; 1,370 
I 

2.p 73 
8 Other periodicals 1,071 646 1- 397 28 

I 

4·439 I 3,~03 971 265 



33 

In the third column of the table, we have indicated the total estimated 
number of publications. In this we have excluded all those that to our 
definite knowledge did not come into existence, and all those periodicals 
which have been reported to us, either by the State Governments concerned 
or by the proprietors, as having been discontinued. The fourth column gives 
the figures of those periodicals in respect of which we have been able tO' 
obtain at least brief particulars regarding place of publication, language, etc. 
This leaves a large number of publications (figures given in the fifth column) 
about which we have still been unable to get any definite information. We 
found that registered letters, calling for particulars, have been returned to 
us undelivered in a large number of cases, the actual figures of which have 
been given in the sixth column. In a certain number of these cases, it is 
possible that the publications have changed their addresses, but the State 
Governments have been unable to trac~correct addresses for us. The pre
sumption is therefore strong that a large proportion of them might have 
ceased publication. A number of periodicals in ~his category had, however, 
been added only recently because the State Governments had not. included 
their names in the earlier lists they had sent ·to us, and in some of these cases, 
further particulars may be forthcoming from the publishers. We have, how
ever, been compelled to fix some punctuation point in the course of our in
quiry in order to review the position and we have, therefore, examined 
below only those periodicals about whom we have been able to collect some 
particulars befor& May 15, 1954. 

90. Dailies other than newspapers.-In the first category of the periodicals 
· in the table above, we have included those publications which come out 
every day but which are not of, tlle character of daily newspapers. · Some of 
them are market reports coverihg business activities at particular centres in 
this country. A tabular statement showing the linguistic distribution, and 
the centres of publication, is included in Appendix VI. There are 11 such 
reports in English, published from Delhi, Bombay, Madras and Calcutta. 
There are also market reports published in Tamil, Hindi and Urdu. A large 
proportion of the others are, however, reports of cotton fluctuations abroad 
and judging by the names under which they are sold, they are intended 
mainly for the benefit of speculators on the markets and gamblers. In this 
category there are 13 publications in Gujarati and 12 in Marathi; this indi
cates their geographical distribution. Many of these are distributed as news
papers but they consist only of one sheet of small size and carry only one 
item of news, usually of no significance, obviously included to bring the 
publication within the Postal regulations. (We are examining later the 
propriety of counting such publications as newspapers.). 

91. Irregular "dailies".-The next category covers "daily" newspapers
which do not appear on six days in the week, but bring out issues from time 
to time, and whose periodicity cannot be determined. A tabular statement 
showing the distribution of such newspapers among different languages and 
centres of publication is given in the Appendix VII. Out of the 21 that are 
included in this category, 15 are reported as published in Urdu, 3 in Hindi, 2 
in Punjabi and one in Rajasthani. As may be presumed from the irregularity 
of their appearance, they do not have large circulations and are apparently 
being published'"just often enough to keep their declaration alive. We have 
elsewhere recommended that the requirements for their being counted as 
dailies or as periodicals should be made more stringent than at present and 
expect that such a tightening up of regulations would improve their regula
rity or reduce the number of such irregular publications. 

18 Mofl&B. 
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92. Bi-Weeklies and tri-weeklies.-Next come the periodical newspapers 
which are published twice or thrice a week. The distribution according to 
language and centre of publication is given in the Appendix VIII. Some of the 
papers in this category are, like the "Kesari", periodicals of long standing, 
which command a large circulation. Others are ~pecial editions, as for 
instance, of Bengali daily papers and are brought out mainly to meet the 
needs of persons speaking that language who are domiciled at great dis~ances 
frQm the publication centre and welcome regular news of their home State. 
Quite a number are market reports, or racing sheets which come out twice 
a week during the season. 

93. Weeklies.-Weekly publications form a substantial proportion of all 
periodicals. Their distribution is fairly widespread and is set out in a table 
in the Appendix IX which classifies a total of 1,189 weeklies reported to be 
in existence, according to language -and the centres of publication. Hindi 
accounts for nearly 23 per cent. of the total, and Urdu comes next with· 14 
per cent. and Bengali accounts for 10 per cent. The proportion of English 
weeklies is about 12 per cent. · There are weekly publications in minor Indian 
languages, including Sindhi, Konkani, Lushai, Maithili, Nepalese, Santhali, 
etc., and there is not a single major Indian language which claims less than 
10 weeklies. Less than one-fourth of the weekly publications are metropo
litan, and over 40 per cent. are published from towns of less than one lakh 
population which are not the capitals of even small States. We have how
ever been able to obtain particulars of only 824 weeklies out of the total and 
the review below is only in respect of these weeklies .. 

94. In the matter of conte:tJ.t, the weeklies cover a wide variety of sub
jects. A tabulated statement in the Appendix X classifies them according to 
languages and the nature of the contents. Roughly half the total number deal 
with news and current affairs. The next biggest category comprises those 
weeklies which cover a variety of subjects, including current a.4fairs but 
where these do not form the main topic of interest. Many of them have sec
tions intended for the benefit of women, and children, and a large propor
tion of them print also some fiction, cartoons, etc. Such periodicals account 
for over 16 per cPnt. of the total. The development of weeklies of this 
character has been most pronounced in Tamil, Telugu, and Malayalam, in 
which languages such weeklies have large circulations. There are two week
lies in Tamil, each of which has a circulation of over 60,000 copies. We have 
referred in connection with daily newspapers to the average expenditure per 
household per annum on newspapers and periodicals. It is interesting to 
examine in this connection the findings of the National Sample Survey re
garding expenditure in rural areas on the purchase of periodicals. The 
figures are reproduced below. 

Population zone 

North India 
East India 
South India 
West India 
Central India 
North West India 

All India 

TABLE VII 

No. of 
sample 

households 

1,407 
2,190 
1,470 
1,201 
1,292 

985 

8,545 1 

Monthly 
expenditure on 
periodicals 

Rs. 
0'0096 
o·oo62 
o·o185 
0•0014 
o·ooo3 
o·o150 

o·oo88 

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



It will be noticed that the expenditure in South India is more than twice the 
average for the whole country. A similar breakdown is not available in 
respect of expenditure in urban areas. Judging from the very large circula
tion achieved it would appear that the larger provision in the family budget 
would not by itself account for the disparity, and that the South Indian 
periodicals are also being sold at prices comparatively much lower than for 
similar periodicals elsewhere. The enterprise of the publishers and the 
ability of the editors concerned have together combined to achieve this 
success. 

95. It is perhaps typical of our country that weeklies concerned with reli
gion form the next biggest group. Here too, the languages largely represent
ed in addition to English, are Hindi and Urdu. Religious weeklies exist how
ever in most lndan languages. Equally significant is the number of weeklies 
devoted primarily to social welfare and uplift. It is true that quite a 
number of these have rather narrow interests, and co"ncern themselves with 
small !'uh-serts or communities, to whom the contents·~e addressed. There 
are however many weeklies which work for the welfare and social uplift of 
large sections of the population, and some of these are brought out by State 
Governments and other bodies. Except in one instance of a State Govern
ment periodical devoted to the welfare of the Adibasis, where witnesses 
belonging to that section expressed disatisfaction with the Government pub
lication, we have come across no criticism of Government efforts in · this 
field. 

96. The next largest group of weeklies deals with films. Here, Gujarati 
claims over 25 per cent .of the total even though production of films in that 
language is by no means significant. Bengali, Tamil, Telugu and Hindi/Urdu 
claim the bulk of the remainder whir~ six film weeklies are published in 
English. 

97. Quite a number of language periodicals in the same languages devote 
themselves to literary matters. Other subjects, such as industry, technology, 
medicine and science, are not very well represented in the field of weeklies 
and the total number in any one of these categories barely reaches double 
figures. On the other hand, many weeklies ate devoted to the publication of 
solutions for crosswords or other such popular forms of prize competitions. 
Publicity journals including those brought out by Government, and house 
organs published by firms engaged in business account also for a substantial 
number. 

98. Fortnightlies.-The fortnightlies do not form a very large proportion 
of the total, but they present a geographical distribution similar to that of 
weeklies, a large number being published from fairly small towns. A· state
ment is included in the Appendix XI classifying them by languages and 
place of publication. The majority of such publications (over 25 per cent.) is 
in English and they apparently serve· to fill the need for an English periodi
cal in areas where a weekly would not receive adequate support. In the 
Indian languages, Bengali, Gujarati, Marathi, Tamil and Telugu as well as 
Hindi and Urdu account for almost the whole of such periodicals and the 
development in other languages has been very small. 

99. Monthlies.-The monthlies represent the largest category of periodi
cals. Here too, the distribution is spread over the metropolitan towns ( 40 
per cent.), other Capitals (10 per cent.), large towns (25 per cent.), and 
small towns (25 per cent.) (Vide Appendix XII which covers 1684 
monthlies which have been reported to us as in existence.) We have, however, 
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been able to g_et particulars only in respect of 1370, and the review below 
refers only to these. An analysis on the basis of contents and according to 
languages is given in Appendix XIII. 

100. In respect of contents, the monthlies show a different pattern from 
the weeklies. The number of periodicals dealing with news and current 
affairs is naturally very small since topical interest would be lost in publica
tions which appear only once a month. Magazines of a general character 
account for less than one-fifth of the total and are confined mainly to English, 
Tamil and Hindi; there are a few in Telugu, Marathi, Bengali and Urdu and 
negligible numbers in the other languages. Over 20 per cent. of all month
lies are devoted to religion and allied subjects, and if we consider also the 
monthlies that deal with social uplift and welfare of small religious com
munities, the emphasis on the religious aspect becomes more prominent. 
About one-eighth of the total number of magazines are devoted to literary 
matters and form the next largest group. Publicity journals brought out 
by Government, public organisations and business houses account for a subs
tantial number, but, as may be expected, film journals outnumber these. 
We are glad to note that over 5 per cent. of the journals, mainly in English 
and Marathi, deal with educational subjects while the monthlies brought out 
by schools, colleges and .o11her institutions for public service, number nearly 
100. Special journals for women, monthlies devoted to finance and commerce, 
trade uruons, law and public heallh administration, agriculture and animal 
husbandry, and transport number roupd about 20 each. There are 13 
periodicals devoted to astrology and 9 to sex matters. 

101. Quarterlies.-Though records of the State Governments indicated 
that over 283 quarterlies were in existence, we have not been able to get in
formation about all of these. We have been specially interested in this class 
of journalism because quarterli~s generally form the vehicle for the publica
tion of serious research and study. A list is attached in Appendix XIV show
ing the languages and place of publication of the 283 quarterlies reported to 
us. We are, however, reviewing below only the 176 of which we could get 
particulars (Vide Appendix XV).·' Nearly 60 per cent. of these are in Eng
lish, and Hindi is the only other language in which more than 20 quarterlies 
are in current publication. Bengali comes next with 12. In the matter of 
subjects, literary topics account for a total of 29 quarterlies, and education 
for 27 more. About 20 quarterlies are brought out by schools and colleges. 
Religion accounts for 21 out of the total. The others are distributed among 
different categories of subjects. There are not sufficient numbers, for ins
tance, devoted to engineering where there are only two quarterlies in Eng
lish and one in Tamil, or to industry and technology where English, Tamil 
and Kannada are the only languages represented. Science is represented by 
only one quarterly in Bengali and there has been no development in the other 
Indian languages. We have come across only one quarterly devoted to phi
losophy and ethics in the Indian languages-in Marathi in this case. There 
are no medical quarterlies in Indian languages. These gaps, we hope, will 
be filled up soon by the development of periodical journalism. 

102. Other Periodicals.-State Governments have reported to us a total of 
788 periodicals as appearing less frequently than once a quarter. (Appendix 
XVI) We could, however, obtain particulars only in respect of 567, and 
nearly 400 of these are annual publications brought out by schools, colleges 
and other institutions. Religion accounts for 29 more. The rest are distri
buted over a wide range of subjects; a great majority of these (nearly 90) 
are published in English and there has not been much development in the 
Indian languages apart from school annuals. (Vide Appendix XVII). 
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103. Readers' interest.-In the course of the Survey of Readership, we 
had arranged thaU a few questions should be put to those readers of daily 
newspapers who also read a weekly. One of those questions was intended 
to ascertain the preferences of readers among articles, and features of 
different varieties. Table XVI below shows the preferences of regular readers 
of weeklies. Where the respondent expressed interest in more than one type 
of matter, all the answers were recorded and so the total number of all ans
wers exceeds the number of readers who recorded their views. 

I Item of interest 
I 

Current Affairs . . 
Cartoons . . 
Humour . . 
Stories . 
Photos and Illustrations 

Women's and Children's sections 

Society and Fashion notes 

TABLB XVI 

Rural 

No. of 
opinions 

565 

3II 

370 

433 

433 

298 

262 

Urban 

Per cent No. of Per cent 
of total opinions of total 

2I 97I IS 

I2 729 I4 

I4 80I IS 

I6 902 I7 

I6 I 902 I7 

II 593 1'1 

IO I 455 I 8 

The preferences of rural and urban readers have sho\vn similar patterns. 
About 20 per cent. of the opinions recorded expressed interest in current 
affairs, and those that followed, in order of preferences, were (1) fiction, (2) 
photographs and illustrations, (3) humour, (4) cartoons, and (5) women's and 
children's sections. Society and fashion notes recorded the smallest number 
of interested readers. 

104. General features of Indian periodicals.-There are certain charac
teristics which stand out on an examination of the periodicals published in 
this country. A very _large proportion of the publications, particularly of 
those appearing monthly or oftener are published on newsprint. This not 
merely adds to the demand for newsprint but results in deterioration of the 
appearance of the periodicals. Some of the publications are, no doubt, of a 
trivial character and are not worth preserving. Further; the use of newsprint, 
which is available at roughly half the price of white printing paper, enables 
them to keep their prices low: On the other hand, it is possible that a number 
of potential purchasers have been put off by the poor production quality. 
tloreover, the advertisement revenue which these periodicals can earn is 
probably very greatly reduced because of the use of newsprint and of the low 
standard of production. In the chapter on advertisements we refer to the 
proportion of revenue that goes to the daily press and to the periodical press; 
at present periodicals earn only a small proportion of the total. If, however, 
their standards of production can be raised, it is possible that advertisement 
revenues can be built up to such an extent that they would more than offset 
the increased cost. 
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. 105 .. Lack of enterprise among publishers.-There appears to be also con
siderable lack of enterprise on the part of publishers both in the matter of 
bringing out periodicals and marketing them effectively. We have referred 
to the very satisfactory growth of periodical :journalism in the South and the 
success of certain weeklies there. We would mention also-the instance of one 
fi.rm of p'llblishers there that brings out monthly magazines for children in a 
number of Indian languages. By utilising certain economies of combined pro
duction, the firm has been able to build up a very large circulation for the 
periodicals which apparently satisfy the needs of young readers. The f.rm 
has been able to achieve for its publications in the languages of Western and 
Northern India much larger circulations than similar publications produced 
locally in those parts of. the country. A substantial part of the credit for this 
success must be attributed to the efficiency in production and distribution. 
Similarly, one group of periodicals published in Marathi has been able to 
build up extensive circulations, though we were told that owing to a 
general recession in the market, ·renewals of subscriptions are not as numer
ous as lapses. We consider it essential that publishers should realise the 
large market that exists for periodicals in this country and the possibilities of 
large scale expansion of this profitable field of public service: 

106. Dearth of technical and scientific periodicals.-An important aspect 
in which the Indian periodical press is today found deficient is in the publica
tion of technical and specialist periodicals. When science, technology and 
medicine are advancing rapidly the interchange of the latest information on 
research and application is achieved not so much by books as through perio
dicah·1 It is clear. that an adequate volume of advertising would be available 
to support such publications since at present, for lack of specialist media, ma
nufacturers and merchants are compelled to advertise goods and services of a 
technical nature in the so-called "supplements" to the daily press where 
reaching the potential market is a matter of "hit or miss"', with the "misses" 
vastly outnumbering the "hits". 

107. Decline of serious journalism.-In contrast with the position that 
obtained some years ago, it is noteworthy that few periodicals tod.::y deal 
adequately with a wide variety of serious subjects. The causes for this decline 
have been variously attributed to the competition of cheap journalism in thE. 
form of magazine supplements of daily newspapers, the shallowness of interest 
generally in the present day readers, and the dearth of writers and the <iis
inclination on their part to present to the public the results of their research 
and thought in a manner that would. command attention. We found that 
opinion was divided on the question whether the weekly magazine issues 
of the daily newspapers were really competing with the more serious_ perio
dicais either by taking away their readership or by monopolising the out
put of serious authors. These magazine issues start with the advantage of a 
very large circulation. This enables them to offer much better remunera
tion to writers than periodicals (which usually have a much smaller circula
tion) can offer. On the other hand, the type of article that is usually intended 
for publication in such magazine issues is designed to suit the conditions of 
readership wherein what is sought is only superficial acquaintance with the 
subject. Further, in the matter of 1iterary criticism, the number of periodi
cals in any country is rather limited and reviews in Sunday papers of good 
quality have a considerable value ns well as influence on the public. We feel, 
therefore, that the Sunday supplements and the periodicals operate in 
different fields. Nevertheless the cheaper product has, to some extent, affected 
the growth of serious weekly journalism. 
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108. C9mpetition from Government publications.-It has been brought to 
our notice that certain periodical publications of the Government of India, 
which are far from self-supporting, offer a sort of subsidised competition to 
private enterprise. We would like the Government of India to consider this 
aspect of the matter and to decide on means of avoiding such a complaint. 

109. Objectionable writings.-The shortcomings of the periodical press are 
not confined only to their lack of development in wholesome directions. We 
must mention with regret that a great deal of the objectionable writing, 
scurrilous, obscene, indecent and personal does exist in the Indian Pres3 
though it is confined to the periodical press, and the daily newspapers have 
been comparatively free from these evils. We have examined a number of 
instances of such objectionable writing that were brought to our notice but 
have had to refrain from reproducing extracts. for this. reason among others, 
that a number of them are quite unprintable. 'Many of these ins+ances have 
come from a very small section of the periodical press. While it is necessary 
for the Press to develop so as to meet the needs. of the country, it is also 
essential that effective checks should exist against publications of this 
character. In the large majority of these cases the publications are small, 
and would have remained obscure but for their objectionable character. The 
matter is being considered further in the chapter -on the performance of the 
Press. 



CHAPTER III 

CAPITAL INVESTMENT AND TURNOVER 

110. The Daily Press.-In our examination of the finances of the Daily 
Press, we were handicapped by the lack of any authentic source of statistics. 
The newspapers were, therefore, asked to furnish copies of their balance 
sheets and profit and loss accounts for certain years and, on the basis of 
the figures furnished, certain statistics have been compiled for the year 1951. 
As all the concerns do not employ the calendar year as their accounting 
year, the figures tabulated are in many cases for the accounting period which 
covers a major portion of 1951. Many of the concerns did not furnish profit 
and loss accounts and balance sheets. In some cases, the returns were 
incomple1ie in the sense that one of the two statements was absent, or did 
not give a proper breakdown of items. The necessary information was call
ed for from such concerns and 1Jhe information has been tabulated as far as 
it could be obtained. 

111. In all, there are 270 concerns publishing about 330 dailies. Of these, 
roughly 110 concerns publishing about 170 dailies and covering over 80 per 
cent. of the total circulation have furnished the information called for. The 
remaining concerns are small and many have apparently had difficulty in 
furnishing the returns since they do not maintain regular accounts of capital 
investmenf or even of income and expenditure. 

112. Forms of ownership.-According to the forms of ownership, the 
concerns publishing newspapers may be divided into five main categories: 
Public Limited Companies, Private Limited Companies, Partnerships, Indi
viduals, Trusts, or Societies registered under d1fferent Acts, and by political 
parties or institutions. The distribution of capital according to these forms 
of ownership is given as under:-

TABLE I 
Distribution of capital in 1951 according to forms of ownership in Dailies 

I 2 3 
Number Actuals for 1951 

for which 
Nature of concerns information 

I is available Proprietary Loan Total 
capital capital capital 

I 

In lakhs In lakhs In lakhs 
of Rs. of Rs. 

I 
of Rs. 

I Public Ltd. Co. .• 32 I,o5 1,09 2,14 
2 Private Ltd. Co. . 27 4>43 3,10 7,53 
3 Partnerships . I2 9 4 13 
4 Individuals . 25 5 III 16 
.c; Trusts . . 

j 
II 67 16 I 83 

Others . . 3 I I.J 2 



113. Proprietary Capital.-The proprietary capital includes subscribed 
and paid-up capital, reserves and the unappropriated balances of profit and 
loss account. In the case of concerns where the assets side of the balance 
sheet shows a loss, this amount has been deducted from the sum of subscribed 
capital and reserves. The figures for loans include deposits from persons 
interested in the business as well as loans obtained from banks on the security 
of newsprint. It will be observed that the greater proportion of the capital 
is held in private lini.ited companies, and public joint stock companies from 
the next major category. Though a large number of concerns are under 
individual proprietorship, capital investment in these concerns is compara
tively small. 

114. Annual Turnover.-The turnover of the daily press has been examin
ed in Table II with reference to the figures of capital investments, as shown 
above, and loan capital. In this table, an attempt has also been made to 
&Stimate tlhe figures in respect of those concerns. which have not furnished 
the required information so as to arrive at an approximate figure for the 
industry as a whole. · 

TABLB fi 

Financial statistics of the Daily Press in India for the uear 1951 
- -- -

I 2 3 

-
Actuals for Estimates 
about IIO for the 

concerns cover- whole Daily 
Items ing over So Press 

per cent. of total 
circulation 

(Rs. in lakhs) (Rs in lakhs) 

I Proprietary capital invested . . . 6,30 1·00 
2 Loans . • • • . . . . 4,5I 5,00 
3 Value of fixed assets (not value as per S,IS 6,00 

balance sheet). 
4 Value of newsprint stocks • . • 3·32 3,50 
s Annual expenditure on materials (mainly (4,0I 4,50 

newsprint). 
r4,oo 6 Annual expenditure on salaries and wages 3.7S 

of all staff including that of the presses 
owned by the papers. 

ss 7 Salaries of editorial staff for the year . So 
s Circulation revenue for the year . 5,52 6,00 
9 Advertisement revenue for the year • . 4.7S s,oo 

- . -
- ··--

It will be observed from the Table that the total proprietary capital invested 
in the business is estimated at about Rs. 7 crores, and the capital in the 
form of loans at about Rs. 5 crores. Thus the total working capital is about 
Rs. 12 crores. The figures shown as investment in fixed assets represent 
the net value of such assets, i.e., cost minus depreciation, on the basis of the 
book values; tlhe actual market value or the cost of replacement at current 
prices may be substantially· more. 
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115. Over-capitalisation.-We were told that there were many cases \Jhere 
the newspaper concerns had been over-capitalised. This was understood 
to mean that the funds employed in the business were considerably in excess 
of its requirements. For the purpose of this definition, funds employed would 
include not only the subscribed capital but alsd debentures, loans or other 
items which added to the fixed and fluid resources of the concern. It was 
suggested to us that over-capitalisation may be inferred from excessive 
investments in fixed assets not justified by the turnover of the business, or 
by large investments outside the business. Ten concerns were mentioned 
1n this connection and a study was undertaken of the financial structure· 
in each one of these cases. In two instances, where relatively large invest
ments had been made in fixed assets, it was found that such investment 
could not have been avoided. A minimum of such investment is necessary 
for producing a modern newspaper. Further, it is not possible to secure 
machinery tailored to suit the individual needs of a particular newspaper, 
and, moreover, if the paper is not to feel handicapped in production, it is 
always necessary to buy machinery for the next !higher stage of circulation; 
so that during the period that such circulation is being built up, the machinery 
installed may not be fully utilised. In one concern substantial advances had 
been made to employees on the managerial side who, in a number of cases, 
were also relations of the proprietor. This was not a satisfactory feature, 
particularly since the concern was depending on loans for its entire working 
capital. In another concern, we noticed that large investments had been 
made outside the business and that heavy loans had been raised for this 
purpose. The proprietors of the concern had obviously other interests out
side the conduct of the newspaper, and the newspaper concern was utilised 
for handling these transactions also. This too did not strike us as a satis
factory development. · But on the whole, we did not find evidence of any 
appreciable degree of over-capitalisation as to affect adversely the em
ployees' share of the profits, or the stability of the concern, although in one 
or two cases machin,ery might have been purcpased on anticipations which 
could not have reasonably been expected to be realised. We may add that 
in two instances it appeared obvious that part of the resources belonging 
to the newspaper concerns or raised by way of loans by their concerns had 
bee:Q. utilised for the personal requirements of the proprietors instead of for 
the development of the newspaper itself.· 

116. Loans.-In connection with the extent of working capital obtained 
by way of loans, it liad been mentioned to us that where such loans are 
excessive in proportion to the total capital, the fact of indebtedness might 
take away from the independent character of the paper, or render it suscep
tible to pressure from the sources from which such loans had been taken. 
Six concerns were specially mentioned as instances where the proportion of 
loan capital was excessive and might lead to external pressures being exer
cised on the papers concerned. A Q.etailed study was, therefore, undertaken 
of the financial position of these six· papers. The examination disclosed that 
five of them had ruri through their entire working capital by cumulative. 
losses in the course of years of working, or had utilised all their capital for 
adding to their fixed assets. In either case, they depended solely on loans 
for day to day operation. In the sixth case, the paper was indebted even to 
the extent of its fixed capital since the losses had absorbed all the initial 
investment. In all these cases an examination_ of the sources of these loans 
revealed that substantial amounts had been taken from banks and in one case 
from an insurance company also. These loans were fully secured either 
against stocks of newsprint or against the fixed assets of the concern. Resort 
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to debenture capital was made only in exceptional cases. Some unsecured 
.loans also formed a substantial portion of the total loan capital of these 
concerns but these loans had been obtained mostly from persons already 
having proprietorial interest in the newspaper undertaking or from other 
concerns in which such persons are financial!y interested. In view of the 
loans having been taken from the soil.rce of ·the original capital or from 
allied sources, it was considered that . the possibility of external pressure, 
apart from the control of the proprietors themselves, did not arise. 

117. 'We have also examined the suggestion that the financial difficulties 
of newspapers which have had to raise loans in the market might have been 
due, ·at least in part, · to the reluctance of the present proprietors of the 
newspapers to invest the additional capital required for their full develop
ment and operation. The detailed study of the loan capital in the concerns 
referred to earlier showed that unsecured loans had been obtained mostly 
from the same sources as the _original capital. This does not indicate reluct
ance as such on the part of the proprietors to put in the additional amounts 
required by the com!erns. It may, !however, ·tend to show that the proprie
tors of private limited companies prefer to advance such additional funds . 
as loans to the concern rather than invest them as regular capital. Loans 
would have a prior ~laim against the assets in the event of liquidation, and, 
where a paper is not prospering, we can understand it, if they prefer to find 
the money as loans rather than as additional capital. One anomalous case 
was, however, an instance of a flourishing newspaper where additional 
capital had been provided in the form of loans to t:he concern. It was 
explained to us that the investment as loans represented amounts borrowed 
by the proprietors individually in their personal capacity from banks and 
other outside sources. Apparently, they preferred to limit their personal 
liability in respect of such1 a:mounts by advancing them as loans rather than 
as regular capital. Such considerations would also prevail, .when require
ments of additional resources are obtained from other concerns (including 
public limited companies) in which the proprie.tq;s are partly interested.· 
They might hesitate to commit the funds of a concern, which is not solely 
their own. to the fortunes of the newspaper in which they are interested. 
It seems to us that whether the additional funds are brought in '\l.s regular 
capital or as loan would not be very significant for the healthy growth 
of the industry, so long as the interest on the loans does not cripple. the 
resources of the newspaper concerned, and the fact of indebtedness does 
not lay the paper open to external influence. 

118. Newsprint Consumption.-The annual consumption of materials (inain]Jr 
newsprint) is estimated at Rs. 4! crores. Stocks of newsprint at the end of the 
accounting periods represent the average requirements for a little over 9 
months. These figures for consumption and stock are for 1951 when prices.of 
newsprint were high and there was fear of scarcity in the market. Under more 
normal conditions, the rupee value of newsprint in stock or consumed during 
the year would have been substantially lower. The actual tonnage held in 
stock may also be much lower when supplies are more regular. The assur
ance of supplies at reasonable prices · would permit of a reduction under 
normal conditions in the loan capital and burden of interest. 

119. Salaries and Wages.-The estimate of over Rs. 4 crores in respect of 
total salaries and wages paid in this industry is arrived at on the basis of · 
the amounts debited in the profit and loss accounts. .The estimate of about 
Rs. 85 lakhs in respect· of salaries to the editorial staff has been arrived at 
on the basis of information given in the statements furnished by news
papers. 
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120. Revenues.-The figures for the circulation revenue and the adver
tisement revenue has been arrived at after deduction of comm.i!sion paid 
to selling agents or advertising agents, as the case may be. The net circula
tion revenue for the daily press is estimated at Rs. 6 crores and the adver
tisement revenue at about Rs. 5 crores. 

121. Capital Investment.-It would appear from the above tables that 
the industry as a whole is not unduly over-capitalised or under-capitalised 
with reference to its needs. The total amount of loans is not excessive in 
comparison with the capital investments. .The bulk of it is by way of 
advances against stocks of newsprint, a commodity which is easily saleable, 
and the banks would not have much difficulty in assisting newspapers to 
hold necessary stocks. In any period when newsprint is in freer supply or 
prices are falling, it may be expected that the figure of suclh advances would 
go down. No doubt the amount of loans excluding normal business loans, 
such as bank advances is substantial. To the extent that long term capital 
has not been secured to cover this gap, it may be said that the newspaper 
industry is laying itself open to the exercise of pressure from the concerns 
from which such loans have been secured. 

122. To assess the prospects of fresh capital coming into the industry, 
we lhave examined the profit and loss position of the concerns classified 
according to each type of ownership. Table III gives the total number of 
units returning profits along with the total amount of profits earned by them 
and the percentage of circulation accounted for by such profit earning units 
to- the total circulation of the units of that category. Similar information 
is given in respect of concerns returning losses. 

TABLE III 
Profit and loss position in 1951 according to the fOTms of ownership 

I ' I 2 3 4 5 
6 I 7 

8 I I 

Total 
no. for No. of Amount Percent- No. of -Amount Percent-

Nature of_concem 
which units of profit ages of units re- of loss ages of 

in forma- return- eaxned total cir- turning (Rs. in total cir-
tion is ing (Rs. in culation losses Iakhs) culation 
available profits lakhs) 

I Public Ltd. Co. . 32 II s.75 64 2I 5.81 ! 36 

2 Private Ltd. Co. . 27 I2 17"97 53 IS IS·26 47 

3 Partnership . . .. I7 I2 3"I3 ss 5 2"96 IS 

4 Individuals . .. 35 I6 1"75 55 
I: I 3"64 45 

5 Trusts and Soeieties II 7 3"99 66 I.47 34 

6 Others . . 5 I ·ox 18 4 ·sz 82 

TOTAL 127 591 3S·6o 1 ssl 68 29·6s j 42 

123. It would appear that while in each category of ownership, certain 
units have returned a profit, others lhave incurred losses which in some 
categories almost balance the profits earned. The industry taken as a whole 
has returned a profit of about 6 lakhs of rupees on a capital investment 
of about Rs. 7 crores, or less than 1 per cent. per annum. This does not 
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mean that the' profit earning capacity of this industry is uniformly poor. 
It will be seen from Table IV below which covers all cases where informa
tion is available regarding both capital investment and profits earned, that 
among the concerns returning profits a good proportion is earning profits 
of over 10 per cent. on the capital invested. 

TABLE IV 
Return on Capital Invested 

Percentage of net profits to proprietory I 
capital invested 

Jr.! 

More than IO per cent.. . . . . 
More than s per cent and upto IO per cent. 
S per cent and under 

Total concerns returning profits · 

Number of concerns 

28 
6 

13 

47 

124. Since it generally takes a period of years for a paper to establislh 
itself and commence earning profits, the figures above have been examined 
with reference to ·the number of years that the paper has been in existence. 
The figures are set out in Table V below. Where a newspaper is part of a 
group chain or combine in which the other units are older, the standing of 
the paper has been counted from the inception of the earliest unit. 

TABLE V 
Return on Capital Invested 

(Units. classified according to years of operation)· 
--··-· 

I 2 3 4 s -. 
Number 0~ Number of Number of 

units units· units 
returning returning· returning 

Number profit of profit of profit of 
Units in operation for of S per cent IO per cent. over IO 

units or below or above per· 
on capital S per cent cent on 
invested on capital capital 

invested invested -. 
Less than S years . 8 3 I 4 
Between S and IS years . 9 3 I s 
Over IS years . . 30 7 . 4 I9 -. 

471 TOTAL . I3 6 28 . 
125. The picture as whole does not reveal tempting prospects for the 

future investor looking only for safe and regular returns on his capital. 
The fact that such large investments have flowed into the industry in spite 
of this poor return may be attributed . partly to the enthusiastic spirit of 
certain missionary workers who collected the necessary capital for the indus
try in the early days, and in greater part to the fact that a ·considerable 
proportion of the investments wquld have. come from the profits .earned 
in the industry itself specially during tihe war years when this industry 
enjoyed a boom. There is also the advent of a certain amount of fresh 
capital from persons anxious to wield influence in public affairs. The fact, 
however, would still remain that as an investment a new newspaper under
taking does not look very tempting. 
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126. Capital Requirements.-We have seen estimates of the t.ctpital re
quirements of daily newspapers of different sizes (vide Appendices V and 
XVIII) and have come to the conclusion that the provision required for 
meeting running losses during the period taken to establish the paper, would 
not be less than the figure of capital required for initial investment in 
machinery and equipment. As a cross Clh.eck on this, we may take the 
average for the industry as a whole. Taking a typical case of a paper 
representing 1 per cent. of the whole industry, the total investment in 

· machinery, equipment and paper is roughly Rs. 91 lakhs and the annual 
running budget is Rs. 11 lakhs. In the first year a newly started daily 
will not be able to secure much advertisements and the year's deficit would 
;roughly be taken at a figure little less than advertisement revenue, say, · 
Rs. 4 lakhs, which, incidentally; would be equal to tlhe annual expenditure 
on establishment. If this revenue takes four years to build up_ (a very 
conservative estimate based on the actual experience of several papers in 
this country) and assuming a progressive reduction in losses, the paper 
might lose an amount well equal to the initial capital before turning the 
corner. Where a paper is started with arrangements for printing at an 
outside Press the initial capital required will be mainly to meet cumulative 
losses till the paper starts covering its expenditure. 

127. Investment Prospects.-An established paper which has built up a 
circulatiOn. has a much better chance of earning a profit than a paper whidh 
has still to build up its own readership. It has been mentioned to us in 
evidence that when a losing paper is taken over by a new capitalist, what 

. he buys is not the assets but the circulation which has beel! built up, at an 
investment perhaps higher than the value of the assets themselves. 

128. An examination lhas been made of the remunerative working of 
newspapers of different circulations on the basis of the returns submitted 
by the ~erent concerns and is given below. This analysis takes into 
account only the concerns in·respect of whom figures are available, but some 
of thei:n ·own and· operate more than one newspaper. In classifying the con
cerns, the combined circulation of all the newspapers published by them 

. has been taken into account, i.e. a concern publishing one newspaper of 
10,000 circulation, another of 6,000 circulation, and another of 20,000 would 
be included on· the basis of the combined figure in the fourth category 

.below:.-

Be low s,ooo ,, ooo-Is,ooo 

,ooo-3s,ooo IS 

0 ver 35,000 

TABLE VI 

Circulation and profit earnings 

I 2 
-

No. of 
Total circulation concerns 

- . 42 . ' . . so 
. . . . 

1 

22 

. . I2 

3 4 --
No. of 

concerns Percen-
making tage of 
profit 3 to 2 

IS 43 
~ 

19 38 

I4 64 

8 
I 67 
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129. It will be seen from the above that papers which have reached 
some sort of equilibrium, whether in the "small paper" class (below 5,000) 
or in the "large paper" class (over 15,000) have shown a greater number 
of units earning profits. Even as between these two groups of very small 
and large papers, the latter show a higher percentage of units which are 
profitable in operation, while the former, including some papers in the 
initial stages of their life, shows a lower figure. Nor must· it be forgotten 
that many of the smaller papers have been able to keep within their 
revenues only by grossly overworking and underpaying the staff. In the 
case of those other papers whidh are still in the stage of transition from a 
small paper to a large paper, the chances of their earning a profit are not 
great. 

130. Capital has been attracted to this industry not so much ~s a source 
of safe investment and regular returns but for other reasons, some altruistic 
and some selfish. It seems to us therefore natural to expect the flow of 
additional capital to the present units would continue to depend far too 
much on such motives rather than on the security and remunerative dharac
ter of the industry itself. We are suggesting elsewhere some measures for 
improving the profit-earning capacity and competitive ability of papers 
which at present are losing. In addition we consider that provision for 
regular ploughing back of a substantial part of the profits into the industry, 
either in the form of reserves or by way of augmenting the equity capital 
is essential in the interest of normal and healthy development of the press. 

131. Weeklies and other periodicals.-In the ·case of weeklies, we find 
that a good number do not own their own press. This reduces the amount 
of initial capital required for starting a weekly by limiting the investment 
called for to very little over the deficit in the earlier period. This deficit 
would also be very much smallef than in the case of the daily papers 
because the strength of editorial staff is very much smaller and many. 
successful periodicals are being run on the basis of contributions paid for 
ad hoc. Further, no payment need be made for services such as from news 
agencies or correspondents. They also sell at a higher price than daily 
papers of the same size. It is, therefore, such weeklies that offer larger 
scope for investment by the progressive section of the population interested 
in the diffusion of ideas but handicapped by limited resources. The fact 
that certain periodicals which started as weeklies have subsequently con
verted themselves into successful dailies is an encouraging aspect. 

132. A big section of the periodicals in existence today have been started 
more or less to find part-time employment for presses already installed 
for job or other printing. Many of these periodicals have now built up 
readership of their own and some have grown to the extent of taking over 
the press and even expanding it to meet their increasing work. The con
verse of starting a periodical and buying a press in the expectation of getting 
job-work to make it pay does not. ho~ever, appear to have been very 
successful. In consequence, it may be said that both in the case of papers 
which are printed outside and others which are printed at presses already 
in existence, the weekly or monthly periodical offers a fairly satisfactory 
investment and can, therefore, be expected to be able to attract the capital 
it requires for future expansion. But as would be evident from the fore
going, many of the weeklies are small undertakings representing very little 
investment of capital. Further, _a large proportion m·e proprietorial under
takings as in the case of the smaller newspapers and do not appear to main
tain regular accounts in the usual form. Only a very small percentage 



furnished us balance sheets. The profit and loss accounts, however, adequate 
for income-tax purposes, are not in sufficient detail to permit of a study. 
Tlhe figures supplied by a handful of weeklies and other periodicals would 
not by themselves give a proper indication of the financial investment and 
turnover for this section of the Press. An examination of the finances of the 
periodical press, in the same manner as for the daily press, could not 
therefore be undertaken. 



CHAPTER IV 

ECONOMICS OF DAILY NEWSPAPERS 

133. Elements that go into the cost of production.-The cost of production 
of a newspaper depends on various factors. The main items that constitute 
the cost, have been classified by us as under:-

(1) Cost of services: Under this head we have included all the expenses 
incurred for procuring the reading matter that goes Into a newspaper. This 
material is obtained by subscribing to News Agencies and by appointing 
reporters and correspondents in the place of publicati"on as well as outside. 
Contributions from other journalists and· writers are also accepted. Pay
ments made for all these services form the cost of services. The expendi
ture on this item would depend on the size and quality of the paper. A 
paper of large size would have to subscribe to the higher class of service 
of the News Agencies, which gives the news in full detail, whereas a paper 
of small size may be able to do with a lower class of service which gives 
the important news in a condensed form. A paper which strives to give 
its readers exclusive reports and special reviews of happenings will have 
to employ a large number of correspondents and reporters, specialising in 
various fields such as foreign affairs, c;.ommerce, sports, etc. and to send them 
all over the country or the world, while another which depends mainly on 
agency services manages without such correspondents. 

(2) Editorial costs: After the material has been collected, items for pub
lication will have to be selected, condensed and in some cases re-written. 
Leading articles as well as special columns have to be written. Then the 
reading matter and the advertisements are to be arranged to make up the 
different pages of a newspaper. This work is done by the editorial staff, 
and their remuneration has been classified as the editorial costs. The expen
diture on this item would naturally depend on the size and quality of the 
paper, and the number of specialists on di~erent subjects that are employed. 

(3) Cost of Materials: The cost of newsprint and ink would form the 
bulk of the cost of materials, and expenditure would depend on the size 
and number of pages as wep as the total number of copies printed. 

(4) Composing and Printing Costs: Composing and printing form the 
mechanical part of newspaper production. The contents of each page have 
to be made up, in type-metal, on the lines decided by the editorial staff 
(Composing) and a number of impressions have to be taken of this metal 
page on newsprint (Printing). 

Three methods of composing are used in Indian newspapers:-

(a) Machine composition: The work of composing is done by machine, 
the operator having only to press the appropriate keys on a 
machine, which ultimately casts the type of each letter from 

.lead alloy and sets them into lines of matter. They are then 
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made up into pages, and in the case of stereo printing, recast in 
the form of ~ complete page. 

(b) Hand composition: The work of setting up in type is done by hand 
from a large stock of types of various letters. Sometimes, 
stereo-plates are cast from hand composed material. 

(c) Manuscript composition: The whole page is written out by hand 
on a special paper with a special ink and transferred to a 
metal plate or stone. 

There are three methods of printing according to the type of madllnery 
used and these are as under:-

(a) Stereo Rota'7'11 Printing: The Stereo Rotary Press is a high speed 
machine capable of printing upto 60,000 copies per hour, and is 
therefore specially suited for a newspaper production. A 
papiermache impression is taken from the metal page and bent 
into an arc of a circle. From it are cast curved metal stereo
type plates ""hich are clamped round the rollers of the Press. 
Paper in the form of a roll, is fed in from one end and on the 
otiher side the newspaper comes out automatically cut, folded 
counted and ready to be packed and despatched. 

(b) Flat-bed machines: The flat-bed machine is the ordinary printing 
machine used by the presses for job-work. In this case copies 
are taken by pressing cut sheets of paper against the inked 
metal page. The speed of printing does not exceed 2,000 copies 
per hour. For newspaper work, other machines are sometimes 
used which can handle paper in large rolls. These machines 
can turn out up to 6,000 copies per hour. 

(c) Litho Printing: This method is used by newspapers employing 
the manuscript method of composition and involves the use of 
the machines of the types already described with the additional 
equipment for handling the plate from which copies are taken. 

English papers use machine composition to a considerable extent, while 
the majority of the Indian language papers rely on hand composition. In 

· Urdu papers, composition is done by manuscript. · Machine compositi.on 
naturally requires more capital outlay, but is more efficient and saves time. 

Most of the Metropolitan, Provincial and even some District newspapers 
having a substantial circulation print on Stereo Rotary presses. It is essen
tial for a newspaper to shorten the time spent on printing as much as possi
ble so that it can give its readers the latest news, and only the Stereo Rotary 
is suitable for this purpose where the circulation is large. Most District 
papers and even some of the small papers at Metropolitan and Provincial 
centres are produced on flat-bed machines which require much less capital 
outlay than a Stereo Rotary. Urdu papers are printed on Litho Printing 
machines. 

The composing and printing costs would naturally depend on the methods 
used and on the capital outlay which would affect the depreciation and 
interest charges. Some papers, specially in Urdu, get the printing done at 
outside presses catering for job-work. But as time is an essential factor, it 
is generally the practice for a paper of fair circulation to own its press. 
Under the head of composing and printing costs we have included all items 
of "factory costs" including cost of proof-reading, but excluding distribution 
costs. 
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(5) Distribution. costs: The expenses of packing iand delivering the 
newspaper to the Agents by rail, road or air and to subscribers by post, form 
the distribution costs. These naturally depend on the spread of circulation 
-of the paper. 

(6) Managerial costs: The remuneration paid to Managerial and General 
-establishment forms the Managerial costs. 

(7) General Overheads: The other sundry expenses such as rent, postage 
.etc. would form the general overhead costs of a newspaper. This item as 
well as the . previous one would depend on the size of the unit and its 
.organisational set up. 

(8) Depreciation: Th~ amount of depreciation would mainly depend on 
the type of composing and printing machinery used as well as on the value 
-of otiher assets such as building, furniture, lqrries etc. 

134. VlU"iations in Production Costs.-It would appear from the foregoing 
that the cost of production varies from paper to paper and would depend 
<On the size, quality, method of composing and printing and general organi
sational set-up .. The location and the general wage level also affect the 
-cost. For any given set of conditions the cost per copy depends very 
markedly on circulation. Except for newsprint and ink, the elements that 
-contribute to the production cost do not increase proportionately with increase 
in circulation. Thus large circulations progressively reduce the cost of pro
duction of a copy of newspaper. 

135 .. There are considerable differences in the cost of production as 
between English Dailies and Indian Language Dailies. These are due in 
part to tihe cl.ifference in langdage. For instance, the amount of editorial 
matter that a page of English paper can carry, is much greater than tile 
.amount of similar material that can be carried in an Indian language paper 
<()f the same size. This is due to the difference in the size ef the characters 
-as normally used for printing. The characters used for English are much 
smaller and therefore permit the printing of up to 1,400 words per column 
.as against about half of tihat number in Bengali and about a third or less 
in Oriya. The volume of editorial matter carried in Indian language papers 
is less, though all the material received has to be processed or prepared 
in original by the staff. The majority of English papers have more pages 
than the papers in Indian languages and this factor affects the cost of pro
-duction. Another factor conducive to lower expenses in the case of Indian 
language papers is that lower salaries are paid on the average for the edito
rial and other staff. This arises partly from the greater availability · of 
personnel knowing Indian languages but in a large measure it is due to the 

·fact that the standard of proficieny in particular languages that obtains 
today is lower than the standard of proficiency demanded in the case of 
English. On the other hand there are certain factors which tend ·to make
the cost of production of Indian language papers more than that of English 
1anguage papers. One is the comparatively lower output of t.lhe composing _ 
room staff. In the case of hand composing, this is due to the much larger 
number of characters a compositor has to utilise, and the time taken to 
compose a column is much greater than in the case of English even allowing 
for the larger characters. In the case of machine composition also a similar 
disparity exists. This may be due to the lack of proficiency of t.lhe operating 
staff or inefficiency of the type-setting machines for the Indian languages. 
In the case of printing costs, there are no very great differences as between 
English and Indian languages. It would appear that for reasons mentioned 
above, the cost of production of Indian language _ _Papers is lower than that of 
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the English papers. An improvement in their standard of production and pay
ment of better wages to' employees might lead to an increase in the cost 
of production, but as long as there are no very great improvements in typo
graphy leading to higher space utilisation in the' case of Indian language 
newspapers, there is no reason to anticipate any substantial rise in the cost 
of production of Indian language newspapers to bring them within compar
able range of English newspapers. 

136. The District papers have generally a lower cost of production than 
Metropolitan papers due to their lower Service cost, use of Flat-bed 
machines for printing and lower wage level, but their low circulations tend 
to increase the relative cost of production per cop)'-. The provincial papers 
who have to compete with Metropolitan papers in services and printing 
have often a higher cost of production per copy than their Metropolitan 
competitors as the latter . get the advantage of their high circulations, and 
of group economies referred to later in this Chapter. 

137. We have examined in detail the breakdown of cost in respect of 30> 
dailies for the year 1951 and the results are given in Appendix XIX. The 
items vary widely from paper to paper, and the total figures for some English 
and Indian language papers are given below, as. well as the average inci
dence of each item in the total cost. 

Services 
Editorial 
Materials . 
Composing, printing 
Distribution 
Management 
Overheads 
Depreciation 

TOTAL 

TABLE I 

Breakdown of costs of production 

English Papers 
(9 papers, total cir
culation 4,02,000) 

Rs. 1 Per cent 
(thousands) of 

total 

32,39 100~ 

:;3,2! 10°{, 
1,05,43 32% 

57.55 18% 
29,02 901 '0 
28.49 90/ •o 
25,83 8% 
12,37 -l 0/ 10 

3,24,29 IOO% 
-----------~------------· 

Indian Language 
Papers 

(2 I papers, total cir
culation 4,22,000) 

, Rs. Per cent 
:(thousands) ', of 

total 

II,47 60' tO 

13,77 70' /0 

90,68 45% 
30,96 15°·~ 
18,50 90~ 
10,59 50' •o 

16,44 ! go' 
/0 

9,78 50/ .•0 

' 2,02,19 100°~ 
-----~--

138. It would be seen that the cost of production of the Indian language· 
paper is lower in terms of actual expenditure in spite of the fact that more· 
newspapers have been included in that category. The expenditure on 
services and on editorial staff can normally be expected to be higher where 
a large number of papers are counted, than when a small number are· 
included in the calculations, because separate staff would have to be engaged· 
for each paper, separate subscriptions paid to the news agencies, and so on. 
The expenditure of the Indian language papers under these heads should 
therefore be higher, because 21 papers have been considered, and t:1at of the 
English papers lower because only 9 papers have been considered. Actually 



the Indian language papers are spending much less. If we take the expendi
ture on newsprint as proportional to the number of pages printed, the Indian 
language papers printed roughly 80 per cent. of the pages of the English 
papers. If editorial and service costs are proportional to the number of 
pages, then the Indian language papers should have spent 80 per cent. of 
what the English papers spent, but they have actually spent less than 40 per 
cent. As a result of the low expenditure on these important items, the cost 
of newsprint figures is a much higher percentage in the case of Indian 
language papers than in English papers. 

139. Newsprint costs.-The above analysis refers 'io the year 1951 when 
newsprint prices were very high. In normal times the cost of materials is 
expected to be a smaller proportion of the total cost of production. News
print is one of the commodities in which world conditions determine prices. 
India is a comparatively small consumer of newsprint and cannot hope to 
influence prices in any way. The present price of newsprint is about four 
times tJ:le price in September 1939. This do~s not compare unfavourably 
with prices of other semi-manufactured raw materials. On the other hand 
the wage level which affects the other items of cost of newspapers has not 
risen in the same proportion. It is inevitable therefore that the cost of 
newsprint is a bigger fraction of the total cost of production and that 
fluctuations in the price affect the return from newspapers to a greater 
extent than formerly. 

140. While examining the expenditure on newsprint we found that the 
prices at which newsprint was purchased by different concerns in 1951 varied 
within wide limits. 

A 
B 
c 
D 
E 
F 
G 

Concern 

-I 
I 

.· 

TABLE II 

Yem" 1951 

Price of Newsprint 
per ton 

Rs. 

909 
1,oso 

88o 
1,358 
1,409 
1,592 

8$1 

Source 

Imported 

.. .. 
141. It may be that some small part of these variations in prices is due 

to differences in quality of the paper but the large differences are perhaps 
due to the source of supply, European or North American, and the large 
fluctuations in the former case. The difference in rates between - local 
purchases and direct imports is however substantial. Therefore, there may 
be some room for economy in the cost of production if some arrangements 
can be made for smaller newspapers, who cannot import their individual 
requirements, to import in bulk and distribute the supplies to them. Our 
recommendations in this regard are given in Chapter VI. ' 

142. It is interesting to compare the breakdown of the cost of papers in 
our country with that in United Kingdom- (as given on page 82 of the Report 
of the Royal Commission on the Press). It will be seen that United Kingdom 
papers spend slightly more on services and editing than on newsprint, while 
our papers have to spend a large portion of total expenditure on newsprint 
and much less on services and editorial charges. 



143. Other factors.-lt has been represented to us that some Managements 
of the papers have followed certain practices that have increased the cost 
of production and thus reduced the profit available for distribution as bonus. 
The methods are mainly: 

1. To employ a ·number of persons (mostly .relations of the employer) 
on high· salaries. In some cases an excessive number of such 
posts are created on the managerial side and the resources of 
the concerns are thus drained away. 

2. To pay exce~ive commission to concerns in which the main share
holders or directors are interested. These payments may be by 
way of commission for the purchase of newsprint, for acting as 
Sole Selling-Agents, Sole Advertising-Agents or Managing
Agents, and sometimes even without any business justification. 

144. We have examined the specific cases which were cited to us and in 
some of them we have noticed that one or more of the above practices have 
prevailed. We have referred, for instance, in Chapter III to a concern which 
has made advances of substantial sums to members of the staff who were 
relatives of the proprietors. These same people, both men and women. are 
also in receipt of regular monthly salaries, being shown against what 
appeared to be supernumerary posts in the managerial section. In the case 
of another combine which publishes three papers from one centre, members 
of the family, in addition to the large salaries that they drew, derived large 
benefits by way of commission on supplies of newsprint and on sales of 
copies, with the result that the combine is showing a substantial loss on 
working, while· but for these inroads on its finances, it would have shown 
a fair profit. Another group had been paying a heavy commission to its 
sole advertising agent; when later it terminated the arrangement and took 
advertisements directly, its expenditure on this account had been cut by 
half from the former figure. Such practices work to the detriment of the 
development of the industry and creation of good-will among the employ~es. 

145. Sources of revenue.-The main sources of revenue of a newspaper 
are from sale of newspaper and advertisements. Apart from these some
papers receive revenue from job-work and the conduct of competitions with 
money-prizes. The receipts from the sale of the copies of newspapers and 
periodicals depend on the number of copies sold, the retail selling price per 
copy and commission paid to Sales Agents. In the case of weeklies and 
periodicals, sales to subscribers form a substantial porti<m of revenue; here no 
commission to agents is required to be paid but postage expenses are incur
red. In the case of dailies, sales to subscribers are insignificant and the bulk 
of the sales is effected through the Agents. 

146. Pricing Policy.-The publisher's estimate, or guess, about what 
readers can pay appears to be major factor in fixing the selling prices 
generally. The number of papers and their circulation, classified according 
to the retail selling prices of dailies for each language, is given in Appendix 
XX. In Indian languages, the bulk of the papers are selling at one anna 
per copy. In some languages, specially in Bengali, Gujarati and Hindi there 
are some papers sold at higher ptices such as 0-1-6, 0-2-0 and 0-2-6, while 
in Malayalam a number of papers are sold at 0-1-3. There are Kannada 
dailies which are sold at 0-0-6 but a number of them are evening papers. 
Urdu has a large number of papers sold at 0-2-0. Among English papers 
there is a ~ood number sold at 0-2-6, 0-2-0 and 0-1-6, while the papers sold 



at 0-1-0 are very few. It would therefore be safe to conclude that the 
English papers are read by a comparatively richer class of people. An 
abstract comparing English papers with Indian language papers is given in 
the following table:-

TABLE III 
Number of Daily Papers sold at different Tetail prlces 

Retail Selling Price per copy 
Number of papers . 

~ ~~&'' Totol 

---------------------------------1--
-/3/- I I 
-/2/6 9 7 I6-
-/2/-
-/I/6 

14 4I ss 
.6 43 49 

-/I/3 
-/I/-

.. IS IS 
IO 9I 1 IOI 

-/-/9 2 2 
-/-/6 2I 2I 
-1-/3 I2 I2 

39* 236* 275* - ·---- -----·---------- --- -------------- -
( •Each publication has been counted as one paper, e.g. Times of India, 

Bombay and Delhi, llave been counted as two separate papers. l 

-/3/-
-/2/6 
-/2/-
-/I/6 
-/I/3 
-/I/-
-f-/9 
-/-/6 
-l-/3 

TABLE IV 

Number of copies of Daily PapeTs sold at diffeTent Tetail p,-ices 

Retail selling price per copy 
Copies sold '.in thouands) 

English Other Total 
languages 

s 
s,72 
s,oS 
3,96 
I,63 
7,48 

2 
47 
IS 

-6-;:;--j I7,6S* 
~---------------------~-

(*Covers over 96 per cent. of total estimated circulation.) 

147. The selling price is also affected by the extent to whiclh a paper 
depends on circulation revenue for meeting its budget. The advertisement 
revenue of Malayalam papers is lower than of other Indian language papers 
and so they fix their prices a little higher than papers in the other languages. 
In the case of many Urdu papers also, a similar. condition prevails. 

148. The extent of competition among the papers, and the existence of 
local agreements between publishers are also two other factors determining 
the selling price. Thus among English papers we find that generally the 
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provincial papers are priced a little less than the Metropolitan papers with 
which they have to compde. Even in Bombay and Madras it will be found 
that the English papers ranking second and third in circulation 
sell at lower prices than the paper with top circulation. The prices 
of some papers have been reduced .after the newsprint control 
order was lifted in September 1952. In Ahmedabad Sandesh and Gujarati 
Samachar which were being sold for 0-2-0 reduced their price to 0-1-6 
when they faced competition of a newly started paper 'Jansatta' priced 0-1-0. 
We understand that in U.P. some papers were able to maintain their selling 
prices at a satisfactory level by common agreement. 

149. We find higher priced papers more common in Metropolitan towns 
than in Provincial or District towns. This is partly because readers in 
Metropolitan towns can afford to pay more and partly because they expect 
better services from their paper (e.g. commercial and other specialised 
news). The provincial papers stand midway between Metropolitan and 
District papers in this respect: In Marathi, Tamil and Telugu, the papers 
in all the towns Metropolitan, Provincial and District have practically levelled 
down their prices to 0-1-0. 

150. Advertisement Revenue.-Advertisement revenue depends on the 
space the paper is able to sell to advertisers and the rate it is able to charge 
for this space. All the amounts billed to advertisers cannot be accounted 
as revenue, since the papers have also to pay commission to the Advertising 
Agencies and canvassers and have itlso to keep some staff of their own for 
securing advertisements. The rate per column-inch of space that it is able 
to charge would be more for higher circulation and it would also depend 
on the purchasing power of the readers. We shall consider all these aspects 
of advertisements in detail in a later Chapter and would restrict ourselves 
here to a general discussion of advertisement revenue. 

151. We have examined the amount of advertisement reVEfllUe obtained 
by the dailies per copy per annum, as accounted in the returns submitted 
to us. A table showing the distribution of advertisement revenue among the 
papers of different circulation ranges, separately for English and Indian 
language papers, is given in Appendix XXI. It would appear that the 
amount of advertisement revenue per copy obtained varies within a very 
wide range. An abstract of the figures is given in the following table:-

TABLE v 
Advertisement Revenue of Daily Papers per copy sold per annum 

Advertisement Revenue 
Number of Dailies 1 

' Total 
English Other i 

languages ; 

-------------------------------------------------------'------
Under and upto Rs. 5/- . • 
Over Rs. 5/- and upto Rs. IO/
Over Rs. IO/- and upto Rs. 15/-
0ver Rs. 15/- and upto Rs. 25/-
0ver Rs. 25/- and upto Rs. 40/-
0ver Rs. 40/- and up to Rs. 6o/
Over Rs. 6o/- and upto Rs. So/-

3 
8 
7 
3 

21 

i 

171 17 
19 19 
23 1 23 
29 : 32 
12 i 20 
2i 9 

3 
I 

102 1 123 
j ___ 
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The circulation of a paper and its location, i.e., metropolitan, provincial 
-or district town does not appear to affect the revenue obtained per copy 
to the extent that may be expected. The reason is that even though smaller 
.and district papers get a lesser volume of advertisement, they are able to 
make good the deficiency by charging comparatively higher rates per mille. 
"The relative standing and ranking of circulation however materially affects 
the advertisement revenue. A well established paper of long standing is 
naturally considered a better advertisement medium than a newly started 
venture. Advertisers with limited budgets can advertise only in a few 
papers that claim to reach the desired area or readership. In such a case, 
only the top ranking paper and to some extent the next are likely to get 
advertisements from them. This is also true of classified advertisements. 
Thus relative ranking in circulation has a great effect on the advertisement 
revenue. 

152. We have examined some of the morning papers in the important 
languages and the average amount of advertisement revenue per copy 

-obtained by these papers during the year 1951 are as under:-

English. 
Hindi . 
Bengali 
Gujarati 
Kannada 
Malaya! am 
Marathi 
Tamil . 
Telugu. 
Urdu 

TABLE VI 

Average revenue per copy per annum 

Rs. 

47 
14 
14 
26 
13 
5 

II 
14 
13 
16 

Average 
for 

papers 

22 
28 
5 

12 

5 
15 
13 
6 
3 

14 

153. There is a great disparity in advertisement revenue per copy between 
English and Indian language papers. We are examining this point at greater 
length in Chapter V. The advertisement revenue of other languqges does 
not show much variation except Gujarati and Malayalam. The industrial 
and commercial prosperity of the region where Gujarati papers are published 
appears to be a factor favourable to Gujarati papers. In the case of 
Malayalam the growth of the press has outpaced the industrial and com
mercial progress of the region, so that the total advertisement budget of 
the region, which is not large, appears to have been distributed over a large 
number of papers and the advertisement revenue per copy obtained by each -
paper is much lower than in papers in other languag~s. 

Job-work.-The extent to which job work plays a part in the financial 
structure of a newspaper is dependent upon the nature of the organisation 
and the place where it is located. Small papers in District towns do not 
have the same opportunities for building up business in job work as big 
papers at the Metropolitan Centres but even in the latter case, it is reported 
that more and more of the remunerative items of job work are going to 
specialised presses and the biggest job press in the country belonging to a 
leading newspaper is losing on this side of the business. 



154. Though a number of newspapers have stated that they undertakEt 
job-work, this has 'served as an important source of revenue only in a very 
few cases. (It may be noted that the newsprint Stereo Rotary Press is: 
suited only for printing newspapers and periodicals.) Undertaking of job
work would in no way be helpful to the conduct of newspapers unless thEt 
job-work by itself is paying. 

155. Competitions.--Crosswords and similar competitions did form an 
'important source of revenue in the case of a very few periodicals in the 
past but now they appear to serve more as a means of promoting circulation 
than a source of revenue, and are conducted for this purpose even if they 
are not returning direct profits. 

156. Donations.-In their early stages some of the important papers did 
receive support from the public in the form of donations to assist them in 
fighting for the national cause, but now there are only a few instances of 
papers receiving donations, and these are religious missionary enterprises 
generally. The papers of one political party are however supported largely 
by such donations. 

157. Balance between circulation and advertisement revenue.-As has. 
been discussed earlier the sale of copies and the booking of advertisements 
are the two main sources of revenues for a newspaper undertaking. The 
circulation revenue alone is not able to cover the cost of production and a 
newspaper has to rely on advertisement revenue for making both ends meet. 
On the other hand to the extent that a paper can get more advertisement 
revenue, it can afford to reduce its price or improve its news and features
thus giving a better service _to the readers at a cheaper rate. It is not 
possible for a newspaper to have an unlimited amount of advertisement 
revenue. If the total space occupied by advertisement is excessive, there is 
reduction in the attention that it gets from the readers and thus the 
advertisers fail to get a fair return for the amount spent. On the basis of 
evidence tendered to us by various parties we consider that the advertise
ments should not occupy more than 40 per cent. of the total space of a news
paper, so that both the readers and advertisers get a fair return. 

158. The eost of production as well as the circulation revenue being more 
or less rigid for a newspaper in a particular set-up, it looks to advertisement 
revenue for paying its way and for making profits. This has tempted news
papers to follow unhealthy practices in order to get more advertisement 
revenue. Greater dependence on advertisement revenue exposes a news
paper to pressure from advertisers. A proper balance between circulation 
and advertisement revenue is essential not only from the point of view of 
economic stability of the paper but also of healthy journalism. 

159 .. Taking the daily papers as a whole the total circulation revenue is 
estimated at Rs. 6 crores and advertisement revenue at Rs. 5 crores and 
this gives the ratio of 6 to 5 or 55 per cent. to 45 per cent. between the 
circulation and advertisement revenue. The actual ratio for individual 
papers varies within a very wide range. We have examined this ratio in 
respect of 127 morning Dailies and the results obtained have been shown 
on a tabular form in Appendix XXII. An abstract is given below. The 
table indicates in each case the proportion that the advertisement revenue 
bears to the total revenue. 
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TAl!LE VII 
Proportion of Advertising Revenue Daily News1Japers...:..1951 

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

----------~------ ·- -2 _1 __ 3 __ 1 __ 4_ 

li Number of Dailies J 

Percentage of Advertisement Revenue to total RcYenue ,-- ' 
~!. ~ );.-__ t;; I English 'j Other j 

It-· ' \ languages 1 ------------------------' 
Below and rupto IS% · 
Over IS% and upto 20% 
Over 20% and upto 25% 
Over 25% and upto 30% 
Over 30% and upto 35% 
Over 35% and upto 40% 
Over 40% and upto 45% 
Over 45% and upto so% 
Over so% and upto ss% 
Over 55% and upto 6o% 
Over 6o% and upto 65% 
Over 65% 

2 

3 
3 
3 
3 
5 
3 

22 

6 
7 

• 9 
IO 
II 
14 
I6 
II 
6 
s 
4 
6 

105 

Total 

6 
7 
9 

IO 
II 
I6 
19 
14 
9 
8 
9 
9 

150. In working out the proportions only the revenue from the paper 
has been taken into account, and revenue from any other source such as 
rent, job-work or crossword puzzles has been excluded. It would be seen 
therefrom that there are some papers where the advertisement revenue i~ 
less than 15 per cent. of the total revenue. Generally, pa.Ji.lers in English 
language earn more from advertisement revenue than circulation revenue 
w bile the reverse is the case in r(!spect of Indian language papers. This 
ratio is affected more or less by g~rleral factors such as the purchasing power 
of the readers and the amount of competition in the area. It has already 
been mentioned that Malayalam and Urdu papers do not depend on 
advertisement revenue to the same extent as papers in other Indian languages, 
since they sell their copies at a higher price. In Gujarati dailies, though the 
advertisement revenue per copy is higher than in other Indian languages~ 
the papers are also able to get a better price per copy, and consequently 
the ratio of advertisement revenue to circulation revenue is of the same 
order. 

161. In view of the large variations in the econo:mic structure of the 
newspapers, their capital outlay, the cost of production and ability to obtain 
circulation and advertisement revenues, it is not possible for us to prescribe 
any ideal ratio between the circulation and advertisement revenue, which 
would be desirable from the point of view of healthy growth of journalism. 
If the expansion of newspaper readership takes place at a faster rate than 
the increase in the commercial and industrial activity as is very likely with 
the rapid spread of education, we expect a further fall in the advertisement 
revenue per copy as has been observed in the case of Malayalam dailies. 
We therefore feel that any step that may help newspapers to be less 
dependent on advertisement revenue would be be welcome. It has been 
suggested to us that a price-page schedule would be one such measure 
as it would make it possible for the papers to increase their selling prices 
and thus expand their circulation revenue. If an increase in selling prices 
is not considered desirable, they could effect a saving in the cost of production 
by reducing the number of pages. 
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162. Circulation.-Circulation is the key to the economic success of a 
newspaper. An increase in circulation reduces the cost of production per 
·COPY and thereby increases the nett return and it also increases the advertise
ment revenue by giving the paper standing and relative ranking, as well as 
by permitting an 1ncrease in the rates. Every newspaper therefore strives 
to increase its circulation by adopting various means of competing with the 
.other, newspapers. 

163. The time factor.-Time is a very decisive factor in competition. In 
the chapter dealing with competition and monopolies we are discussing how 
the time factor affects the circulation of various papers and how the meanJ 
.of communic~ion and railway timings have played a part in this connection. 
We might refer here to the relative circulation of the Tribune published 
from Ambala and Hindustan Times published in Delhi, in Jammu and 
Srinagar. During one period the Tribune sold only 90 copies in Jammu 
and 50 copies in Srinagar, whereas the Hindustan Times was able to sell 
327 and 367 copies respectively in these towns. The Delhi paper could travel 
to Jammu and Srinagar directly by air, reaching .Jammu by 11 a.m. and 
Srinagar by midday. The Ambala paper had to be sent to Delhi to catch 
the plane or travel by rail to Pathankot and then by road to Jammu and 
Srinagar. As a result the Ambala paper which, when it was at Lahore and 
in direct rail contact with Jammu, had a big circulation in that area, had 
lost ground to the Delhi paper which can get quickly by air to the readers. 
Generally it may be said that the papers published at Metropolitan centres 
.are in· a favourable position in this respect because these centres are very 
well connected by rail, road and air with the surrounding places and the 
transport timings .are also convenient at such centres. The District papers 
would naturally be affected by the timings of road transport connecting the 
district centres with the surrounding taluka towns. As in many States road 
transport has been or is being nationalised, it will be possible for the 
:authorities to consider the needs of such newspapers while fixing the timings 

164. Selling prices.-The selling price of a paper would naturally Lave 
an important effect on its circulation. In this connection we have examined 
the effect of price-cuts adopted by two English papers at Bombay on the 
circulation of those two papers as well as of the leading paper which did 
not reduce its price. Prior to 27th October 1952 Times of India which had 
the highest circulation at Bombay was being sold at 0-2-6 while Free Press 
Journal and National Standard which rank next in circulation were being 
sold for 0-2-0. On 27th October 1952 Free Press Journal reduced its price 
to 0-1-0 and within a year had claimed to have doubled its circulation. On 
1st July 1953 the National Standard was converted into a Bombay edition 
of Indian Express with a selling price of 0-1-6. Within six months it too 
claimed to have doubled its circulation (the figures of circulation of these 
papers during this period have been referred to in Chapter II). During 
this penod the Time:; of India which did not reduce its selling price continued 
to retain its readership. Thus it would appear that Free Press Journal and 
1ndian Express by reducing their price have been able to tap new readership 
which was latent in the market but which could not pay the higher prices 
prevailing earlier. Where however the prices of newspapers are substantially 
different, there is usually a marked difference in the standards of production 
and in the services offered, and generally speaking such papers would be 
·catering to the needs of different classes of readers. 
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165. There is another instance illustrating the effect of selling price on 
the circulation. The two leading Tamil papers Swadesamitran and Dinamani 
in Madras, anticipating towards the end of 1950 a steep rise in the price of 
newsprint, came to an understanding and raised the price of their papers. 
from 0-1-0 to 0-1-6. (These papers normally carried 30 to 36 pages per 
·.~:eek). The increase in price from 0-1-0 per copy to 0-1-6 was brought into· 
effect from 1st January 1951. The result was a drastic fall in circulation• · 
in both their cases. Subsequently in view of this fall in circulation they 
agreed to reduce their prjces to the old figure. ~ile the original fall in 
circulation came about in three months duration one. paper took more than: 
9 months to recover its old circulation while the other had not done so. The
relevant figures of circulation are as under:-

TABLE VIII 

Circulation on the date of increasing price (1-1-51) . . 
Circulation on 1-4-51 when prize was reduced to the original level 
Circulation in January 1952 
Circulation in Januaiy 1953 

I Dinamanil

1

1
, Sw~desa-· 

1 mltran 
i----------

1 

67,950 1 51,21 
51,860 , 33,97 
66,703 I 39,998 

1 
67,634\ 40,343 

It may be mentioned in this connection that the circulation of a competing 
paper, Thanthi (published from Madras and Madurai) did not rise during: 
the three months when the two leading papers had increased the price,. 
(it had actuaily gone down slightly from 21,000 to 19,000) nor did it fall 
when the prices of the leading pap~rs were lowered again. The 'conclusion 
therefore appears to be that over·· 33,000 readers had stopped takiilg any 
papers because the price had been raised; apparently some readers· had 
learned to club their newspaper requirements and to be content with one· 
copy for many readers. The period examined coincided with an accentuation. 
of drought conditions in Tamil Nad; a certain fall in circulation all round 
can be attributed to these conditions. Nevertheless, it cannot be denied that 
a change in price did have a profound effect on the circulation of those two-
papers. . . 

166. News agents.-The news agent forms an important linit betwee:l· 
newspaper producer and the reader, for it is he who actually distributes the
paper. He is paid a commission for selling the newspaper, the r~te varying 
from 25 per cent. to 66 per cent., the usual rate being 25 to 33 1/3 per cent .. 
. Many papers in order to boost their circulation offer a large commission 
to the agents. Even some of the leading Metropolitan papers are offering· 
commission between 40 per cent. and 50 per cent. to the agents. Incidentally, 
these papers belong to combines and chains. As a result the Provincial 
papers which compete with these papers, have also to offer large comrilission 
to the agents. One such paper at Calcutta allows the moffusil agents to 
sell copies at a lesser retail price than that marked on the paper though in 
Calcutta City itself it is sold at the marked retail price. We have also 
noticed that one of the provincial papers offers special rates of commission 
to agents at four different towns where it feels the competition from 
1\letropolitan papers. 

167. It has been stated before us that apart from the payment of high 
commission. certain papers with large financial resources do not hesitate to
use underhand methods to eliminate a rival. One of such methods is' to 
dump on the news agents a large number of copies at a special concession 
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rate, in order to induce the agents to sell these instead of other papers 
which they formerly used to supply to their customers. Another method 

-which has been alleged is to carry on consistent propaganda, through the 
news agents, to the effect that the particular rival whom they want to kill 
has not appeared on certain dates, or has been irregular in publication, or 
-even that it has closed down. This had the effect of making even loyal 
-subscribers change to other papers in the belief that their favourite paper 
is in difficulties and cannot be depended upon for regular appearance. The 
news agents helped the newspaper to play this game because of the copies 
which they got at special concession rates. 

168. We consider that the range of commission that should be paid to 
:news agents should be narrowed down, say between 25 and 33 1/3 per cent. 
Any payment of commission above this rate as well as the payment of 
special commissions or other inducements to news agents or allowing them 
·to sell the papers at reduced prices should be considered unfair practices. 
They not only give an advantage to papers with large financial resources 
but they are unfair to readers also, in as much as the readers could have 
got the paper at a lower price but for this large amount going into the 
:agent's pocket. 

169. Number of pages.-Another method of competition is to give better, 
.more -varied and specialised coverage. This method of competition is 
.healthy so far as it strives to give better service and news coverage. Merely 
_giving the buyer a large number of pages containing news which otherwise 
-would have been condensed or eliminated would not increase the standard 
.of service-, but on the other hand would give an unfair advantage, in competi
tion, to those papers which have higher financial resources. We have 
-examined this point in detail and we feel that after the withdrawal of price 
.page control order in 1952, there has been a marked tendency to increase 
the number of pages, particularly noticed in the case of Metropolitan papers 
·belonging to combines. chains, groups and multiple units. Though a part 
.of the increase appears to be legitimate (as a result of free availability of 
newsprint at lower prices) most of it appears to be due to the intention 
of using it as a means of competition. It is interesting to find that a Multiple 
Unit paper is printing more pages at Delhi, where competition is keen, than 
-at their other centre. Such competition has been reported also among some 
District papers. Competition based on the number of pages is bound to be 
-unfavourable to Provincial and District papers which are small and have 
limited financial resources. We, therefore, think that enforcement of a price 
page schedule is necessary to ·check this tendency which appears to be on 
the increase. so that competition would be confined to quality of service 
:and news coverage than mere quantity of newsprint. 

170. Prize competitions.-Some papers have used crosswords and similar 
·competitions as a means of increasing their circulation. In running such 
-competitions initial expenses are heavy and therefore this method is attempt
ed only by papers with large financial resources. The large circulations 
'()btained by such papers is not useful to the advertiser, as a number of copies 
-are purchased only for the sake of the entry coupons, not for reading. 

171. Figures of circulation-the ABC.-Figures of circulation are con
·sidered to be of the greatest importance in influencing the advertisers in 
'their choice of papers and in their acceptance of the rates quoted. Formerly 
'it was the practice of some newspapers to claim exaggerated figures of 
<Circulation. and the advertiser was confused by a series of claims, some ot 



which were definitely false. Some years back the publisher!!, advertising 
.agencies and advertisers got together and established a body called the Audit 
Bureau of Circulations which was authorised to issue certificates of circulation 
which all three sectors of the industr:r agreed to accept as correct. The 
ABC drew up a set of rules to which all publishers who desired to get 
certificates were required to conform. These rules laid down the nature of 
books of account and records to be maintained by each publisher, the 
procedure to be followed in calculating the circulation, and the method. of 
issue of these certificates. The publisher's auditors were provided with a 
copy of these rules, and their report on what they concluded to be the 
oeirculation of the paper was forwarded to the ABC. After satisfying them~ 
selves that the procedure they had prescribed had been followed and that 
the auditor had not qualified hts report by expressing doubt in r~spect of 
any relevant matter, the ABC would issue to the publisher a certificate 
which he was entitled to quote in support of ·his claim about the circulation 
of his paper. The ABC also made arrangements for a re-check in those 
cases where the certificate had been challenged by a member, and also carried 
out a routine re-check of one paper after another. These re-checks were 
carried out by auditors nominated by the ABC. 

172. Audit procedure.-The procedure laid down by the ABC makes an 
attempt to guard against many of the common practices adopted for faking 
figures of circulation. Some of the rules have been considered by witnessses 
to be harsh, as for instance the one that says that sales of copies will be 
taken into account only if the proceeds are remitted by the news agent to 
the publisher within a prescribed period. There is another which prescribes 
.conditions for scrutiny of transactions purporting to relate to purchase of 
newsprint. Judging by some..'of the evidence placed before us, we would 
consider these and other provisions quite necessary. 

173. In our view, gathered from evidence which we have not always 
been able to confirm by a scrutiny of the relevant books of the publishers, 
there is the possibility if not the certainty that in at ~east one or two instances 
the publishers have managed to secure certificates which their papers would 
not be entitled to. In one instance, the editor of the newspaper volunteered 
the information that the actual number of copies printed of their paper 
is only a small fraction of the number for which they have secured the 
certificates. It appeared .to us physically impossible for the particulat press, 
with the machinery at their disposal, to have turned out the number of 
<:opies for which they got a certificate, unless they printed it over two eight
hour shifts, i.e. unless they started printing one morning the copies for 
distribution the next morning. The books had apparently been entered up 
.so as to satisfy the auditors, though the press. was not. equipped to print 
such a large number of copies. 

174. Manipulation of figures.-During periods when a black market in 
newsprint existed, newspapers had two reasons for falsifying their circulation 
figures. They could sell the newsprint in the black market and also boost 
their advertisement "revenue. Today the main temptation to inflate the 
figures of circulation would arise only from the increased advertisement 
revenue that the paper might hope for. Three different methods of possible 
falsification of circulation data have been reported. The first was the simple 
faking of the print order which apparently had been practised by many 
papers in the past. The second was the faking of the figures in the print 
order adjusted to tally with the sales of newsprint in the black market, part 
of the proceeds from such sales being credited as revenue from circulation. 



This too would appear to have been practised by some newspapers at the
time when the black market price of newsprint was three times the controlled 
price or more. The third is the sale of large quantities of printed copies 
as waste-paper for wrapping. This does not requir.e any faking of the print 
order, but can be practised successfully only when the market pric11 of 
over-issues for wrapping purposes is sufficiently high. 

175. The general question of falsification of circulation data was discussed 
with the Audit Bureau of Circulation and their instructions to newspape:·s 
and auditors in this regard have also been examined. In order to guard 
against plain faking of figures of circulation, the Audit Bureau have insisted 
that the cash books should also be checked as well as the newsprint stocks: 
and issues. It was reported that one or two leading papers, which had claimed 
very high circulations, found it difficult to e~plain to the satisfaction of- the
Audit Bureau of Circulation auditors how and where they were able to find 
the newsprint for printing the number of copies claimed as sold. We were· 
told by the publishers in the course of their evidence that the necessary 
newsprint had been purchased, for some lakhs of rupees, in the market, and 
that payment had been made in cash for these purchases. We asked for· 
the reasons why such large purchases had to be made locally when these
papers usually imported their requirements, and why payment had to be 
made in cash instead of by cheque when tl:!.e sums involved were so large. 
The explanation was that the practice of cash payments was a carry-over 
from the days when newsprint was controlled, though the suggestion was 
thrown in that there might have been a desire to evade taxes on the part 
of the vendors of newsprint. Enquiries made by us of other witnesses 
brought to light no evidence of such a practice of purchasing for cash, and 
the Government of the State, which levies a Sales Tax, could find no evidence 
to support the possibility of such a transaction having taken place. The 
Audit Bureau of Circulation have expressed the hope that because of the· 
checks prescribed by them such methods of inflating the figures of circula
tion are not likely to be attempted hereafter. 

176. Formerly, when the black market price of newsprint was very high,. 
some papers are reported to have sold the newsprint in the black market,. 
entering a part of the receipts as realisations by "local sale" of printed copies 
In the opinion of the Audit Buteau ·of Circulation, this method too is not 
likely to g0 undetected now in view of the detailed procedure prescribed for 
checking the actual print order. This does not sound very convincing, but 
even if we accept the Audit Bureau of Circulation's assurance on this point. 
there still remains the third method, i.e., of actually printing the copies and 
selling them as wrapping paper. 

177. Sale as waste-paper1-~t is understood that because of restrictions on 
the import of "over-issues" of newspapers from foreign countries (where 
perhaps they have been printed for similar reasons), the prices ruling in the 
market for old newspapers are quite high, ranging from Rs. 28 to Rs. 30 per 
maund, i.e., Rs. 784 to Rs. 840 per ton. This is equal to, or higher than,. 
the (Jrice of newsprint today and apparently the market can absorb quite 
larger quantities. The instructions of the Audit Bureau of Circulation in 
this regard read as follows:..:__ 

"Sale of newspapers as waste-paper, to inflate circulation figures, is 
not economic in normal circumstances. But when waste-paper 
sells about the basic retail price of the publication less maxi
mum commission and allowances to any agent, a larger number 
of copies may be printed than to meet normal requirements. 



Therefore reasons for substantial increase in the Print Order 
as well as in supplies to any agent ·should be obtained". 

These instructions caution the "auditors against those who would attempt 
sudden inflation of figures but convey no indication of the possibility that · 
the figures might be increased gradually, to reach very high figures, or 
maintained stationary while circulation is steadily falling. The position at 
t:resent· is that the prices for waste-paper are comparable with the nett reali
sations from the sale of papers as would be seen from the figures below which 
have been calculated for 6 and 8 page papers selling at one anna per copy, 
~nd 8-page papers selling at As. 1!. 

TABLE No. IX 

Per r,ooo copies. 

I 2 3 ! 4 ) 5 I 6 r 7 8 

s ize of Price Price Price *Nett Weight **Sales Nett loss 
paper per to sales lbs. as by sale as 

. (a) 
(b) 

(c) 

copy· Agent value Waste- Waste 5 
paper (co!. 5 

mmus 
col. 7) 

6 pages 0 I 0 62 8 0 4I I4 0 37 II 0 90 33 I2 0 3 IS 0 
8 pages 0 i 0 62 8 0 41 14 0 37 II 0 120 45 0 0 7 5 0 

(profit) 
8 pages 0 I 6 93 2 0 62 13 .• o 56 0· 6 120 45 0 0 II 0 6 

*In arnvmg at the nett sales value, commission has been calculated 
only at 331 per cent. though in practice it is sometimes higher; 
further 10 per cent. has been deducted from the price charged 
to the agent as the average expenditure on packing and freight 
both of which are met by the publisher. 

**Calculated at 0-6-0 per lb. retail. 

In the case of the 6-page paper selling for one anna which covers a large 
·proportion of Indian language circulation, the realisation by sale to readers 
is very little more than the realisation by sale as waste-paper. The position 
\vith regard to 8-page papers selling for As. 1! is also similar though the loss 
is slightly higher in this case. These calculations are based on a maximum 
discount of 33! per cent. In the case of papers which allow a higher discount 
the nett sales value would be iess and there might be a profit by s~le as 
waste-paper. 

178. Assuming an average of Rs. 7/8/- difference per 1,000 copies between 
the realisation by sale to readers and to waste-paper merchants an over
printing of 10,000 copies per day could mean an annual "loss" of, say, 
Rs. 26,000. This "loss" is, however, only partial where the .newspapers is a 
proprietary concern or is owned by a private limited company. It is true 
that the owner may have to pay income-tax on estimated revenue to this 
-extent which he may not have really earned, but the loss is limited to the 
amount of tax since the sale of overprint issues as waste-paper does not 
really result in much loss. Where discounts are higher, there might not be 
:any loss at all or even a slight profit. On the other hand, a purported 
18 l\Iofl&B. 
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fncrense in circulation of 10.000 copies would normally produce an additional 
advertisement revenue of at least a lakh of rupees per annum. It would 
appear, therefore. that in the present conditions there are very great tempta
tions for dishonest publishers to claim inflated circulations by printing more 
copies than they have readers for, and selling the additional copies as waste
paper. 

170. It may be useful to explain how the estimate of one lakh of rupees 
per annum as additional revenue from advertisements for an increase in 
circulation of 10,000 copies per day has been ·arrived at. The advertisement 
revenue of any established paper depends primarily on two factors· its 
circulation and its class of readership. Advertisers offering the general run 
of goods are inclined to the view that there is not much to choose between 
the readership of one paper and another, and it is only in the case of specia
lised advertisements that they choose their media for particular reasons of 
coverage. As would be seen from the analysis mentioned in para 152 the 
average revenue for many English papers is Rs. 47 and for Indian language 
papers is generallv about Rs. 12 per subscriber for all the well established 
papers. Even if other papers which for one reason or another have been 
unsuccessful in building up an advertisement revenue are taken into r.on
sideration, an average revenue of Rs. 10 per year per subscriber, is not bevond 
the reach of any well-conducted paper. For a purported additional circula
tion of 10,000 copies an increase in the advertisement revenue of Rs. 1 lakh 
per year would appear to be a reasonable expectation. 

180. The commercial success of such manipulation of figut'es, would. how
ever, depend upon inflation being practised on a large scale. This is because · 
advertisers would not agree to increased rates for slight increases in the 
circulation. This difference must be substantial, say of the order of 10.000 
copies or more, in order to enable the publisher to raise his tariffs, or alter
natively, to maintain his advertisement rates 'if circulation is going down. 

181. We are informed that the Audit Bureau of Circulation has now under
taken a re-check of all papers to whom they have issued certificates. We 
are glad that they have taken up this task and hope that theY would be able 
to spot instances of fraudulent practices which bad escaped notice earlier. 
In our view, the Audit Bureau of Circulation will gain general credence for 
the accuracy of their certificates if they take drastic action against those 
who, to their knowledge, have produced fraudulent figures, by debarring them 
from membership of the Bureau. At present the practice appears to be to 
retain on the rolls of the Bureau even those members to whom certificates 
have been refused, leaving them eligible to apply for certificates for a sub
sequent period. This, in our view, greatly weakens the Audit Bureau Circula
tion and the exercise of discipline on its members. 

182. A very large number of papers are not however members of thP 
Audit Bureau of Circulation and generally they depend only upon their own 
unsupported statements to secure advertisements. Their claims of circula
tion have by no means been modest. In the case of one paper which quotes 
a figure of over 8,000 for its circulation. the editor told us in evidence that 
only 2,000 copies are circulated. Another paper informed us that they printed 
13,600 copies but sold 6,300 the rest apparently being disposed of as wrappi~ 
paper. A third paper, which had told the State Government that its circu-la
tion was 2,000, accounted for only 200 copies in its returns submitted to us. 
Such fanciful claims are not confined to dailies. We came across an inst:mc& 
·:>f a weekly which claimed a circulation of 5202 but the publisher, after ex
nmination, cut the figure to 1575. 
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183. Vertification of circulation.-We found that while some State Govern
ments go by. the Audit Bureau of Circulation certificates where these are 
available, others trust entirely the claims of the publishers or get them con
rirmed by the police ! In many cases advertisements are given to the papers 
without an enquiry about the circulation. 

184. We are suggesting elsewhere the appointment of a Press Registrar 
with whom publishers of newspapers have to file certain factual statements 
periodically. One of these· statements should be of the circulation of th~ 
paper. The Registrar should, under the Collection of Statistics Act, prescribe 
the form in which the statement is to be filed. Some indication of the data 
to be compiled is given in the Appendix XXIII. State Governments and the 
Central Government should be guided by these statements when placing 
advertisements. 

185. Cross-words and other competitions.-In connection with the subject 
of circulation, there is one other aspect that we -would like io examine in 
detail. Newspapers have shown a tendency to adopt certain devices which 
have been tried in other countries also for promoting circulation, by linking 
up, with the purchase of a copy of the paper, eligibility to participate in 
certain benefit.!!. The most common of the methods adopted here is to print. 
in the newspaper, entry forms for competitions. These competitions are 
usually for ••solving" cross-word puzzles or similar trials of skill or chance. 
and in most of the instances we have come across, it is the latter element 
that predominates. One publisher told us that the odds against a prize
winning solution are sufficient to secure him a good return on each competi
tion. In many cases particularly in Indian languages, the "solution'' consists 
of matching one of two alternatrve v.nswers, to a number of questions ranging 
from 12 to 20 for each competition: An entrant is not however in the same 
position as the entrant to a football pool, since the "correct" solution does 
not lend itself to vertification by the published results of real matches, but 
has to tally with a solution selected by those who run the competition. We , 
do not wish to go into the question whether such competitions are in the 
nature of lotteries; this would be a matter for the Courts to decide. We 
would like however to express our definite conviction that the publication 
of entry forms in newspapers and periodicals is an unjournalistic activity 
and we recommend the insertion of a provision, in the act regulating the 
printing and publication of newspapers and periodicals, banning the printing 
of any form of entry to competition or prize schemes. We would also like 
all such competitions to be banned, but this would be going beyond our 
province. We refer of course to competitions for which an entrance fee is 
charged and where the winners are awarded substantial money prizes. We 
have no objection to the publicat,i.on of puzzles solely as amusement for the 
reader. Even in the case of purely intellectual amusements, we are aware 
that the payment of a small award adds some zest to the solving, and the 
paymen.t of such awards is made by many periodicals whose journalistic 
standards are high. We would however limit such awards "to a maximum of 
Rs. 500 in any one month. These remarks would not of course apply to 
competitions or awards for literary or journalistic material intended for 
publication in the periodical or newspaper, such as competitions for the best 
short story, article, essay or review, or awards for the most outstanding 
achievements in the field of news reporting or interpretation, or the successful 
espousal of public causes. We would in fact approve of such incentives · 
being offered by a Central body like the Press Institute, the establishment of 
which we are recommending in Chapter XIX. 
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186. Prize schemes and free insurance.-A similar practice which seek3 
to induce the purchase of copies, as distinct from perusal of its contents, is 
the grant of prizes or awards to the holders of copies bearing certain numbers, 
or the offer to insure all holders of copies aga,inst particular forms of acci
dents or misadventure. Such offers are not very common in India though they 
have been used successfully in other countries, and we came across only one 
instance, where the publishers of a medical journal had offered to insure 
subscribers against awards of damages in suits filed by patients. We con
sider all such inducements unjournalistic and would recommend their being 
banned by law. Insurance is a perfectly legitimate activity if carried on 
under the appropriate regulations, but it is not journalism. Where the pub
lishers enter into an arrangement with an insurance company to cover such 
'l"isks and offers the benefit of the cover to those who purchase his paper 
free of additional cost, it would be in effect a reduction in the price of the 
paper. We have already said that the minimum price of a paper should be 
controlled by a price-page schedule and the maximum discount prescribed; 
insurance or gift offers would violate the principle underlying this regulation 
of prices. 

187. Price-cutting.-We have come across instances where the published 
price and authorised discount are undercut by the distribution of free copies 
We realise that a paper trying to establish itself would try to copvince the 
public of its merits by distributing free copies for some time. But such 
free distribution should be reasonable in respect of the number of copies 
and the period for which it is distributed to any individual. We would not 
prescribe what these should be but would insist that the number of copies 
distributed free to the public should be intimated to the Press Registrar who 
wol.lld be at liberty to publish the figures where he considers them excessive. 

188. Price-cutting is also brought about by supplying each newsagent 
with a certain number of free copies which he is at liberty to sell. We 
consider it necessary that where copies are distributed free in order to in
troduce a paper to the public, all such copies should be clearly marked "free" 
before being handed over to the newsagent, so that the supply of such free 
copies does not have the effect of increasing his discounts or adding to his 
"Qrofits. Other inducements held out to newsagents are the supply of cycles 
for the messengers employed to distribute copies, or uniforms for such mes
sengers and hawkers. We consider that the cost of these should be deducted 
from the discounts payable to the agents. Similarly expenditure incurred 
on the freight charges on copies should be subject to an upper limit. We 
understand that on an average such expenditure does not exceed 10 per c:cnt. 
on the nett value of the papers. We are concerned not merely with averages 
but with maxima also, an~ would recommend that where delivery charges 
exceed 15 per cent. all additional charges should be recovered from the agent 
or as a surcharge from the subscribers. In connection with packages sent 
by air, we are recommending in Chapter XI, a maximum range beyond which 
a surcharge should definitely be levied from the subscriber. Any violaticn 
of these price-restrictions should be considered an unfair practice and ;;hould 
be checked. 

1 89. Unsold Returns.-Another way in which publishers try to provide 
special benefits to news agents is by making fairly large allowances for copies 
which could not be sold. In certain cases, the newsagents are permitted 
to sell the copies as waste paper and have only to intimate the number of 
such copies in respect of which credit is required, while in others they have 
to provide some sort of proof, usually the top of the front page, bearing the 
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date, torn off and returned in support of their claim. Unless the number 
of returns permitted is fixed at a reasonable percentage of the total sales by 
the newsagent, such a concession would operate as a powerful weapon in 
the hands of large publishers. In this, as in the case of free copies, some 
restriction and uniformity of practice must be established by convention or, 
if this cannot be done, be imposed from outside. 

190. Unfair practices.-We have come across certain other practices con
nected with large scale operation which we consider unfair and undesirable. 
The first of these is the insistence by the management that any advertiser 
in the most important paper of a group or chain should book space at the 
same time in their other papers also. Whether pressure is brought to bear 
upon the advertiser indirectly, or whether the management quote a combined 
rate for some or all of their newspapers, this practice is likely to affect 
prejudicially the free development of other newspapers in any of the languages 
in which the group or chain publishes newspapers.. It might affect indirect! .... 
even newspapers in other languages, by forcibly diverting to the papers ot 
the group the bulk of the advertising appropriation of the advertisers. 
Another of such unfair practices is to insist that newsagents desirous or 
handling one of the papers of the group should also take a specified number 
or proportion of the other papers published by the group. A variant of this 
is to insist that newsagents handling one paper of a group, say in English, 
shall not handle any Indian language paper from any other publisher, even 
where he is not compelled to take the Indian language papers of the group. 
We recommend, therefore that some provision should be made in the con
templated legislation governing newspapers and periodicals, to put ·a stop 
to such restrictive practices wherever they are attempted. 

I .·' 

191. Economics of newspapers aggregates.-Common ownership of more 
than one daily newspaper takes the form of combines, chains, multiple units 
and groups which may be defined as follows: 

(1) Multiple Unit i.e. publication of more than one daily of the same 
title and language at different centres under one ownership; 

(2) Groups i.e. publication of more than one daily from the same centre 
under one ownership, in the same language (e.g. morning and 
evening papers under different names) or in more than one 
language; 

(3) Chains i.e. publication of more than one daily under one owner
ship from more than one centre. These are only combinations 
of the types mentioned earlier; 

(4) Combines. These are in essence Chains, Groups or Multiple Units 
but the units appear outwardly as different concerns. 

The economies that are possible in group operation are in the following 
directions (vide Appendix XXIV). 

(1) Fixed Assets.-The main capital investment in the case of newspaper 
operation is on equipment and buildings. These absorb a rriajor portion of 
the long-term capital and considerable savings in the total requirements can 
be effected where more than one paper is published at the same place. Esti
mates of the machinery and equipment required· for an English paper, and 
for an Indian language paper run in conjunction therewith, are given in 
Appendix V. The investment in the first case is 18 lakhs. The additional 
investment required in the second case is less than two lakhs. 
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(2) Establishment.-The publication of a paper in one language along 
with a paper in another language would call for additional staff for transla
tion and for leader-writing in the editorial section, some additional payment 
in respect of correspondents, additional staff irr the composing room and a 
slight increase in the managerial staff. There would be no increase in the 
foundry, printing or supervisory staff in the despatch section. In the rr.ost 
favourable circumstances the the economies may amount to 75 per cent. of 
the requirements of the second paper. 

(3) MateriaL-There would be no saving because of group operation in 
the quantity of material used such as newsprint etc., but there is some 
saving consequent on combined purchase in large quantities particularly in 
the case of newsprint. 

(4) General overheads.-No additional general expenses would be involv
ed because of an increase in a number of papers published from the same 
office. Even in the case of distributing agents it is usual to employ the s2.me 
persons to handle all the papers issued from the publishing house and so no 
increase is caused in the volume of correspondence to be handled, unless the 
papers are sold in quite different parts of the country, when there would be 
an increase in the nUmber of agents. 

192. The extent to which these economies are realised varies from one 
paper to another. One group at Madras has been able to achieve what we 
consider the maximum of savings possible from group operation while another 
at Lucknow has perhaps realised only the minimum. 

193. The position with regard to multiple editions of a paper published 
from more than one centre is somewhat different. In other countries, multi
ple editions are undertaken purely in order to save time and freight in the 
distribution of printed copies, and each edition is only a reprint of the other. 
The practice in India is to maintain editorial offices at each centre where 
the paper is printed. In effect, these multiple editions are not reprints of 
the first. Only part of the material required to make up the paper is received 
from the main office by teleprinter or in the form of ftongs or lithoplates. 
Some of the pages are made up from news reports received at the local office, 
and occasionally editorials are prepared there. The economies possible by 
the publication of multiple editions is not very great even where the editorial 
supervision is not decentralised, and the main saving is one of time and 
freight. Where however additional editorial offices are maintained ·for each 
edition, the economies are reduced further. These economies, however, are 
only in respect of operating costs. Capital investment has to be made afresh 
tor each centre from which publication is started. There is, in consequence, 
no saving in interest, depreciation, and other overhead charges. Moreover, 
the entire composing room, foundry, and printing room staff have to be 
employed at each centre. 

194. The main economic· incentive for starting such editions has been the 
hope of capitalising on the goodwill of the parent edition and acquiring a 
circulation with the minimum of preliminary losses during the earlier period.>. 
It is also the expectation of the publishers that they would be able to secu:re 
an immediate advertisement revenue for the local edition by repeating the 
advertisements that had been booked for the original edition and charging 
the advertisers additionally for this purpose. 

195. In the case of chains, there are no direct economies consequent on 
the fact of common ownership. Where tpe chain is made up of a number 
of groups, the economic advantages of group operation are added on to what
evP.r little advantage follows from multiple editions. 
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196. In the case of combines, local ~dvantages that result from group 
operation do exist, but no further economic gains result from the fact of 
common ownership. If, however, one of the l.l,nits of the combines is very 
influential it may be able to direct a small amount of advertisements to another 
unit, though this pos~ibility is rather remote. 

197. Because of such advantages as are implicit in such combined opera
tion (in groups, multiple units or chains) it has been possible for a number 
of new papers to come up. Many Indian language papers have been founded 
on the economic support offered by a well established paper in English or 
in another Indian langt:~ge. Multiple editions, newly started, have depended 
for financial support on the parent edition. It must, however, be mentioned 
in this connection that a consequence of such combined operation is that 
taxes are assessed only on the resultant profits and not on the individual 
profits of each paper. While this has made it possible to find money to cover 
the losses of new papers from out of profits a large portion pf which might 
otherwise have been paid to the exchequer as taxes; it has apparently. made 
the managements less cautious in their assessment of prospects before start-
ing new papers or new editions. · 

198. Drawbacks of groups and multiple units.-There have been other 
drawbacks too in group and multiple unit operations. In the case of groups, 
all the papers are operated a11 .one unit and if one of them is profitable while 
another is losing, the employees would be able to claim a bonus only on the 
basis of the combined results. We found that none of the groups operating 
in this country maintains separate accounts for each paper and it has, there
fore, been very difficult for us to ascertain the extent to which a successful 
paper subsidises another not so pr.Ofitable. The employees also would find 
the same difficulty. In the case of multiple editions, it has been held by a 
Labour Tribunal that the profits and losses of all editions must be considered 
together before arriving at the nett figure on which bonus could be based. 
Since these multiple editions are widely separated, it is not possible for the 
employees at one place to have any idea of possible managerial extrav~gance 
at another, and they only see their bonuses whittled down .because of losses 
at a remote centre. In this respect, the position is different from that of a 
group where all the units are situated at the same place and further share 
the same management, efficient or otherwise. 

199. In the case of group operation, the main economies are achieved by 
more effective utilisation of the capital equipment and of a substantial part 
of the staff. For this purpose the attempt is made to secure increased reader
-ship from as wide a circle as possible by publishing papers in more than one 
of the languages locally understood. In the case of multiple editions, the 
attempt is to look for additional readership in otheJ; parts of the country and 
to exploit the direct and indirect benefits of association with the parent 
papers. We have discussed elsewhere certain practices which are aimed at 
-securing an u!nfair advantage to papers which are in a position· to benefit 
by these economies and we have also suggested measures for eliminating 
.such unfair competition. Later in this chapter, we have recommended the 
adoption of a price page schedule which would restrain newspapers which 
are in an advantageous position, whether because of group or multiple opera· 
tion or because of their financial resources. from utilising this advantage in 
competing with other papers on unequal terms. There remains to be co~ 
-sidered only the handicap placed on the employees by such combined ope.ra .. 
tion. 



200. We have found that when starting multiple editions, the publishers: 
sometimes have not made that careful assessment of the soundness of the 
venture which we expect they would have made if they had to bear the 
resulting loss instead of being able to set it off against profits before taxes. 
This tendencY to convert current taxable profits into untaxed long-term 
investments exists perhaps in other industries also, but we found from st:J;h 
data as were available that in the majority of cases of multiple editions, the 
parent unit has continuously had to absorb losses incurred at the subsidiary 
centres: While therefore such editions may have added to the number of 
papers published at the newer centres, they certainly have not resulted in an 
overall increase in the return to the owners, nor have they added to the bonus 
earned by the employees. In the case of group papers, it has not been easy 
for us to decide whether one of the papers is remunerative by itself, but as 
we have pointed out, each additional paper added to the first one has taken 
advantage of existing resources so that it would be justifiable to estimate 
its cost of production at a very much lower figure than the average. On 
this l;>asis, where a group is remunerative we may go to the extent of assum
ing that the individual papers may also be. 

201. Separation of accounts.-We woOO.d like, if it were possible. that 
every paper should be constituted as a separate unit so that its profits and 
losses are definitely ascertainable and both the proprietor and the employees 
know where they stand. In the course of our examination, we have fcund 
that such separation of the capital, revenue and expenditure of different 
papers would be difficult in the case of groups. . Such difficulty wot:ld not 
arise in the case of multiple "units. In connection with the question of unfair 
practices. we have already recommended that advertisements should be book
ed separately f<>r each edition, agency services are already paid f~r separately, 
and the staff engaged for the paper would also be easy to identify. Fixed 
assets engaged on the production of each of the multiple editions wculd 
also be easily separable from those of another edition. We therefore recom
mend that in the case of multiple editions, each unit should be separated 
from the others in the matter of accounts. Where a chain consists of a number
of groups, each group would be separated from the other. 

202. Inside the group itself, it may be difficult to make a division of capital 
investment and of certain categories of expenditure. We recommend, how
ever, that the revenue account should be maintained separately and that 
cost acoounts should be maintained in respect of production of each cf the 
papers of the groUIP. This would enable a fair estimate being made of the 
profit or loss earned or incurred' on the publication of each of the papers of 
the group, even if the allocation of certain common costs has to be made on 
a rough and ready basis. This system of book-keeping should invariably be 
adopted wherever the management find it inconvenient to divide the groupo 
into its component units. 

203. Future expansion.-We realise that we must envisage the expansion 
of some of our Metropolitan papers to provide a national or continenta:r 
coverage or the establishment of papers by national or political parties to
co¥er the whole country. We would emphasise, however, that in all these 
cases, the principles we have enunciated above should always be kept in 
mind. We would also emphasise that while new editions are being started 
of existing papers, the requisite capital should be found separately instead 
of weakening the existing papers by saddling them with the inevitable losses 
during the initial stages of the new edition. If, however, the parent papers 
have made adequate provisions for replacement costs and other necessary 
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res~rves and are paying their staff reasonable salaries and wages, then there 
could be no objection to their using the funds obtained from the profits of 
the parent papers for starting multiple editions in other parts of the country, 

204. The recommendations above are concerned mainly with the economic
aspects of aggregates of newspapers. The effect of concentration of reader .. 
ship in the hands of one owner or group of owners is being dealt with 
separately in Chapter XIV. Such concentrations are brought about not 
merely by chains, groups and multiple units, but also by combines, where 
even though each unit is separately . incorporated, the fact of common 
shareholding pla~es in the hands of owners a concentration of readership. 

205. Price-page Schedules.~The earlier discussion of the economics of a 
newspaper has brought out the fact that as matters stand at present a 
paper with a large circulation because of its lower cost of production per 
copy enjoys certain advantages over other papers with smaller circulation. 
Similarly, a paper with large capital resources behind it is free from certain 
har.dicaps which affect another paper with limited capital. Papers of long 
standing which have been able to build up a large and stable volume of ad
vertisement revenue are in a very advantageous position as compared to. 
others who have just entered the field. It is true that such economic ad
vantages and hadicaps exist in a number of industries but their presence in 
the newspaper industry is not, in our opinion. conducive to the even and 
healthy development of the press. Newspapers serve as media for the free 
exchange of information and of ideas. The proper functioning of democracy 
requires that every individual should have equal opportunity, in so far as this 
can be achieved, to put forward his. opinions. We consider it therefore 
essential that measures should be adopted to reduce the differences due to 
economic advantages or other' ·~auses, and to enable newcomers to start 
with a fair chance of achieving success. After examining various schemes. 
that have been put forward for this purpose, we feel that to fix a minimum 
price at which papers of a particular size can be sold would be the most. 
effective measure to bring about this end. This would no doubt have to. 
be supported by the other measures that we have recommended regarding 
unfair practices in the industry. 

206. Previous price-page schedules have been drawn up with different 
aims. Some have intended to reduce consumption Qf newsprint and therefore 
set also a maximum limit to the number of pages that could be printed. 
Others achieved the same purpose indirectly by setting such a high price 
that the market was "rationed by price"; circulations were prevented 
from growing by the high prices that had been fixed, and thus consumption 
of newsprint was restricted. We have made it clear that it is not our in
tention that the amount of news and views that are placed before the public
should be restricted in any way either by fixing very high prices or by set
ting a maximum limit on the consumption of paper. We would consider 
it a healthy development if the amount of newsprint' consumed in this. 
country grew rapidly with the purchasing power of the people and that 
there was in consequence a freer flow of information. 

207. We are convinced, that though ultimately it is the readers who pay 
the net cost of the paper, partly as its price and partly through the adver
tised goods that they purchase, a reasonable revenue from advertisements 
has the effect of distributing. the burden more equitably between those who
have money to spend and those who have not, while a high selling price 
would place the burden uniformly on all. 



208. The publisher of a newspaper realises revenue from the two sources 
that we have mentioned, the sale of the paper and the sale of space in it 
for advertisements. The reader contributes the first directly and to the 
second indirectly. There is, however, a third factor involved and that is 
the resale price of the copy as waste paper. As we have discussed earlier 
in this chapter, the price of waste paper is very high in this country and is 
comparable to the nett sales realisation, or in other words it is more than 
half the price that the reader pays for each copy. An excessive number of 
pages in each issue would have the effect of reducing the price of the paper 
to the reader, and is therefore used by' the publisher as a means of competing 
with other papers. This too is a point which has to be kept in mind when 
deciding whether a schedule that is proposed is equitable and would eli
minate substantially the effect of such competition. 

209. On the other hand, we have to keep in mind the fact that the next 
few years would be a period of endeavour and constructive activity rather 
than .. me of boom and high prosperity. With the growing unemployment 
particularly among the middle classes to whom the newspapers look for 
the bulk of their readership, a tendency to shrinkage in circulation might 
well be expected. Too high a price would have a doubly unwelcome effect 
on the fortunes of the Press. Circulations would fall directly and as a con
sequence of such fall, advertisement revenues would also shrink. This would 
force papers to reduce the quality of their services and the cumulative effect 
may well be disastrous. 

210. While on the question of the fair value given to the reader, we would 
like to record our opinion that the schedule should not, like many past 
schedules, prescribe only the maximum number of pages that could be sold 
at a particular price, but also the minimum number that must be offered. 
This safeguard for the interests of the reader had not always been consider
ed necessary in the past, but in view of what we have said earlier, we feel 
it should be clearly specified. We have stated elsewhere that in our view 
the quantum of advertisement in, say, a week's issue of a newspapers should 
not exceed 40 per cent. of the total area and we feel that this requirement 
should be made part of the schedule, which will thus prescribe (a) the 
maximum number of pages that could be sold for the price, (b) the mini
mum number of pages that must be offered for the price, (c) the minimum 
of news and editorial matter that each issue must contain. 

211. In the evidence that has been placed before us, there has naturally 
bePn considerable divergence of opinion regarding the imposition of a price
page schedule. The division of opinion has not been according to the size 
of the paper or its standing. The proposal has been opposed by many large 
papers and supported by at least one of them. Similarly, while many 
small papers have welcomed the idea, and the Indian Language Newspapers 
Association has strongly supported it, there has been opposition from this 
group also. Not all the arguments in favour or against were based on 
the principles underlying the proposal. Some were based on the experien
ce of the working of the old schedules, the prices of newsprint then and 
at the time of our inquiry, and even on some local factors. In order to bring 
about an increase in the number of newspapers in this country, an increase 
which we consider very essential, and in order to provide the circumstan
ces in which freedom of opinion can be very much more real than it is 
today, a price-page schedule appear$ to be a necessity. 



'15 

212. We are suggesting a price page schedule which would fix the mini
mum price at which papers of a specified number of pages could be sold to 
the reader. Such a schedule would make no distinction between a paper 
which is costly to produce and another which is very much cheaper. In 
our examination of 30 newspapers, large and small, in English and in Indian 
languages, representing a combined circulation of 8.25 lakhs daily, we found 
that excluding newsprint the average cost of production of the . English 
newspaper was 3.3 pies per page while the average cost of production of 
the Indian language newspaper was 1.9 pies per page. Adding the cost of 
newsprint at Rs. 840 per ton, (which is roughly the price ruling today) the 
total cost of an Indian language newspaper would come to 3 pies per page 
while the corresponding figure for an English newspaper would come to 4.4 
pies per page. Assuming that the average Indian language paper consists 
<>f four pages daily, and the average English paper of eight pages daily, 
the total cost of production of the Indian langUage newspaper would be 
12.0 pies and of the English newspaper 35.2 pies .. The average revenue that 
.can be legitimately expected in these two cases from advertisements would 
"be round about Rs. 10/- per year per copy in the case of Indian language 
newspaper and Rs. 40/- per year per copy in the case of English newspapers. 
A selling price of one anna per copy in the case of a four page Indian lan
;guage paper and of two annas in the case of an eight page English paper 
would, after deduction of agency discount leave 8 pies and 16 pies respec
·iively as net revenue per copy which together with the revenue of 5 pies 
.and 20 pies from advertisements would cover the cost of production. A 
·price page schedule based on a price of 3 pies per page of standard size 
·may prove adequate to meet all costs of production in the case of Indian 
Janguage and English papers. 

213. Our recommendation with respect to remuneration of working 
journalists would no doubt add to the cost of production. In the case of 
Indian language newspapers, out of a total cost of 1.9 pies per page, the 
salaries to working journalists including editors as well as the payment to 

mews agencies together came to 0·15 pies. Roughly 1/3 of this amount re
presents payment to news agencies and to correspondents paid on lineaie 
basis. The expenditure on working journalists employed on the staff comes 
·.therefore to 0.3 pies per page. Even assuming that our recommendations 
.result in an overall increase of 35 per cent. in this expenditure the total 
increase in the cost of production of the paper will be only 0.42 pies per 
-copy of 4 pages and 0.84 pies per copy of 8 pages. The calculations earlier 
. show that this too can be fairly covered on the basis of 4 pages for an anna. 

214. On the basis of the circulation in 1952, and on the basis of the 
; number of pages of each newspaper in that year, the increase in circula
-tion revenue would be of the order of Rs. 90 lakhs. Circulations have 
. grown since then, and owing to the removal of controls in September 1952, 
the nu.mber of pages has also increased in most cases, so that at present 

.levels a still greater increase may be expected. On the other hand circula-
tions are likely to fall when the prices of newspapers are raised or if the 

, size of the papers is reduced, though there is reason to hope that the re
. duction in the latter case may be less. Other variables are the expenditure 
. on newsprint and revenue from advertisements, both of which would be 
. dependent on the circulation as well as the size of the paper. Even assum-
: ing that the net increase in circulation revenue is much less than the maxi- . 
· mum, we expect it would very much improve the financial position of tha 
·papers. It will help struggling units to stabilise their economy and new 
1 units to cut down their initial losses 
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215. The Indian Language Newspapers' Association had put forward a 
· schedule based on an average of 3-1/3 pages for an anna. We are unable to 

accept the schedule because we feel that at the present cost of newprint, 
the prices suggested were on the high side and further it made no provision 
for the minimum number of pages or for the minimum quantity of reading: 
matter. 

216. Sri A. R. Bhat has worked out a tentative schedule which lays. 
down the number of pages for six-day newspapers of standard size. The 
schedule is reproduced below, and a note from him explaining the implica
tions of the schedule is included. 

0-I-0 
0-I-3 
O-I-6 
0-2-0 
0-2-6 

TABLE No. X 

Six-day papers of standard size 

Number of pages per week 

Retail price per copy Maximum Minimum Minimum. 
total I total matter 

excluding 
advertise-

ments 

I --
24 20 IS 

I 
30 24 IS 
36 28 22 
48 38 28 

' I 60 48 36 

While this is not to be taken as specific recommendation of the Commission,. 
we feel that this could form the basis on which a suitable schedule could be
worked out. Such a schedule will have to take into consideration the prices. 
of newsprint as well as probable trends therein over a period of, say, six. 
months, from the date it comes into force. The schedule would have to be
worked out in detail to cover newspapers of different sizes, as well as 7-day 
papers and Sunday papers. We would recommend that the Act to regulate
the newspaper industry should empower government to issue such sche
dul&i from time to time and each schedule should be drawn up in consulta
tion with the people concerned. 

Note by Sri A. R. Bhat 

The schedule which finds place in the body of the report should be con
sidered with reference to the following points:-

Price of newsprint-The schedule has been drawn up on the basis of 
newsprint at a price of roughly £.57 per ton c.i.f. Indian ports, which is ap
proximately the price rulin~ today. Based on this price of newsprint and 
the average cost of production, the schedule specifies the maximum number 
of pages for different retail prices. Any increase in the cost of newsprint 
would call for a revision of the schedule. Further, in the case of those 
papers whose cost of production is higher than the average calculated in 
the repol"t, benefits from the price-,page schedule will start to accrue Ollly 
if the price of newsprint falls. An mcrease in the number of pages should, 
therefore, be permitted only if the price of newsprint falls by more than 
20 per cent. This would cover the cases of newspapers, particularly the-
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:small ones, whose cost of production are up to 15 per cent. higher than 
the calculated average. The schedule should be fixed preferably in Decem
ber of each year and be made applicable to the next calendar year. 

Size of paper.-Former schedules divided newspapers into particular cate
gories if they exceeded certain specifie~ ar!'!as. Tht;se areas "":ere fixed on 
the basis of generally accepted commerc1al siZes and 1t was poss1ble for some 
newspapers to get round the requirements of the schedule by reducing the 
size of the paper by a small fraction, thereby bringing their paper into the 
next lower size category. In any future schedule the sizes shquld be so 
fixed that they cover a certain range slightly above and below the ~s~al 
-commercial sizes which are demy, crown, and royal: Any. doubt ~nsmg 
about the classification of a newspaper because the s1ze of 1ts pages 1s odd 
should be decided by the Press Registrar. 

Financial burden of recommendations.-Generally speaking, the financial 
burden of the recommendations with regard to minimum salary and other 
benefits is likely to bear more heavily on Indian language newspapers 
because at present the salaries paid to the staff. are in many cases much 
lower than the minima prescribed. In addition to raising of the minimum 
salaries paid, a certain amount of increase wiU also have to be made 
correspondingly in the salaries paid to senior members of the staff. Further, 
some of the benefits recommended will have to be extended to the staff 
employed in the press. The main relief to the smaller newspapers would 
depend on acceptance of the recommendations in regard to news agency 
tariffs. 

Cost of production in smaller papers.-As a result of the recommenda
tions, the cost of production of small papers, particularly those in the Indian 
languages, would be higher than the average even after allowing for the 
savings in news agency, subscriptions. . A statement is attached estimating 
the cost of production of a sma:ri newspapers of 11,000 circulation which 
sho•ws that excluding newsprint the cost of production would be 9· 8 pies per 
page as against the average of 7· 6 pies. Such small and medium size papers 
are :playing a very important role today. They are offering a choice to the 
reader thereby making monopolies in circulation difficult. It is essential 
in their interest that no increase should be permitted in the number of pages 
beyond those suggested in the tentative schedule unless the cost of news
print falls substantially, as mentioned .above. 

Effect on circulation.-It is difficult to predict the likely effect of the 
price-page schedule on the circulations of newspapers. It has been ob
served that the introduction of the schedule does not have the same effect 
<>n all the newspapers. The price policy which a paper adopts would have 
a material effect on the circulation. If newspapers increase their selling 
price, generally speaking this would cause a fall in their circulation, but it 
-can be argued with much force that if the papers would not increase the 
retail prices but restrict the number of pages there would hardly be any 
long ·term adverse effects on their circulation. Many papers which increas
·ed their prices at the time when a price-page schedule was introduced in 
April 1951 suffered setbacks in circulation and have not recovered even 
when the schedule was liberalised a year later and withdrawn in Septem
ber 1952. On the other hand, some papers which kept their prices at the 
·same level but reduced the number of pages to the extent necessary were 
able to maintain their circulations more or less at the same level during 
th?t period and have subsequently increased their circulation. It may be 
sa~d that as a result. of t~e s~hedule, newspapers would become inordinately 
thm. Such .a fear 1s unJustified. Under the schedule, a paper selling at 
·0-2-6 can prmt on an average 60 pages per week of six days as against only 
50 pages which they were permitted in the April 1951 schedule . 

. An examination of the number of pages in newspapers published in. the 
1Jmted Kingdom, France, Switzerland, Western Germany and Italy reveals 
that thou15h ~here are variations between. one country and another, the 
.average siZe IS not very large. 
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Cost of Production in a small newspape?" 

(Circulation 11,000, four-page Indian language, 6 issues per week) 
(vide Appendix: XVIII) 

Editorial staff 

Managerial staff 

Menial staff • 

Establishment 

TOTAL 

Add 33% of the above for covering casual leave, privilege leave, sick leave, 
employers' contribution to the Provident Fund and provision for gratuity 

Services and contingencies 

Composing and printing charges 

Total excluding cost of newsprint • 

Cost per issue of 4 pages . • 9·8 pies. 
---------- ---·-----

MonthlY" 
expenses 

Rs. 

r,6oo 

r,soo-

440 

I,I8o. 



CHAPTER V 

ADVERTISEMENTS 

217. Revenue of newspapers and periodicals.-We have referred earliet" 
to the extent to which the daily newspaper today depends on advertise
ment revenue and the part that such revenue plays in the financial 
structure of a newspaper. In our estimate of the revenue of the daily 
Press, in Chapter III, we have come to the conclusion that the total of 
advertisement revenue comes to Rs. 5 crores per annum. For reasons 
mentioned in that Chapter, it has not been possible for us to estimate the 
corresponding figure for weeklies and other periodicals. From an 
analysis of the returns submitted by about 30 major advertising agencies, 
we find that the business that they place with daily newspapers is about 
three times the business they place with weeklies and periodicals. We 
do not, therefore, expect that the total value of advertisements placed with 
periodicals would exceed Rs. 2 crores. In other countries, the volume of 
advertisement in magazines and journals works out at a much higher 
ratio. We have discussed in Chapter II certain reasons for the present 
low level of advertisement revenue of periodicals. We expect that with 
the development of publication of periodicals in this country, their 
advertisement revenue would also expand. 

218. Sources .of revenue.-lt 'was not possible for us to analyse the 
volume of all advertisements placed by different sections of trade and 
industry and by other advertisers. We have, however, analysed the 
business· placed in 1951 by 34 advertising agencies, (whose total turnover 
was Rs. 2,26 lakhs in that year) according to the different sources of 
advertisements, and the volume of advertising addressed to individual 
consumers generally as well as that addressed to particular sections of the 
pub iic in respect of goods and . services in which the average reader may 
not be interested. Taking such a general classification, we find that out 
of the total, more than three-fourths was in the nature of general 
consumer advertising. The figures are given in Table I below: 

TABLE I 

Volume of advertisement in different sectors 

(34 Advertising Agencies) 

Rs. (thousands) 

1. General Consumer Advertising 1,71,83 

2. Specialised Advertising 42,63 

3. Government and Institutional Advertisements 11,41 

TOTAL .. 2,25,87 

79 
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A further classification of the advertisement coming from Government 
.and institutions provided the following information: 

Government and institutional advertising 

(34 Advertising Agencies) 

1. Government Advertisements 
2. Commercial and Industrial 
3. Educational and Social 

TOTAL 

Rs. (thousands) 

4,53 
4,83 
1,95 

11,41 

219. Consumer Advertising.-An analysis of total volume of ~eneral 
.advertising addressed to the consumer indicated that they could be classi
fied under 15 major groups as in Table II below: 

TABLE II 

General consumer advertising 

C34 Advertising Agencies) 

1. Cosmetics, Soap, Shaving accessories, hair oils etc. 

2. Drugs, proprietary medicines, medical appliances etc. 

3. Motor tyres and . accessories, petroleum products, 
automobiles, batteries etc. 

Rs. (thousands) 

35,41 

32,74 

19,52 

4. Food products, biscuits, chocolate, drinks, preserves etc 19,01 
5. Refrigerators, Washing Machines, domestic air condi

tioning equipment, fans, radio sets, cameras, photo 
films, electric bulbs, flashlights and batteries etc. 12,10 

6. Transport, airlines, resorts, travel etc. 9,62 

7. Watches and clocks, jewellery, typewriters, dupli-
cators, furniture, floor coverings, carpets etc. 7,69 

8. Insurance and Banking 7,36 

9. Cigarettes, tobacco etc. 6,52 
10. Textiles. ready-made clothing, dress auxiliaries, 

footwear etc. 5,55 

11. Automobiles 5,22 

12 Entertainment, films, theatre, sports, gramophone, 
records, playing cards etc. 4,83 

13. Books, stationery, P.ens etc. 

14. Insecticides and sundry household articlP.s 
15. Hotels, restaurants, hair dressers, photographers, etc. 

TOTAL 

3,80 

2.13 
33 

1,71,83 
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220. Specialised advertising-Similarly, the advertisements addressed 
to sections of the population were classified as in Ill below;-

TABLE III 

Specialised Advertising 

(34 Advertising Agencies) 

1. Industrial machinery and equipment, trucks, trailers 
Rs. (thousands) 

contractors' equipment, etc. 14,82 

2. Agricultural machinery, tractors, oil engines, pumps 

and implements 9,40 
3. Electrical· machinery, building material, cement, 

paints, etc. 9,56 
4. Industrial stores and materials 5,69 
5. Shipping and handling services 2,39 

6. Dockyard services and industrial services, repairs to 
machinery etc. 

7. Agricultural fertilizers and agricultural seeds and 
products 

8. Railway stores and railway equipment 

TOTAL 

37 

35 

5 

42,63 

Though the above analysis is or' the turnover of only 34 advertising 
agencies, the proportion of different types of advertisements in the 
consumer category handled by other agencies also is expected to be roughly 
the same. In the case of institutional advertisements and of specialised 
advertising, it may be presumed that the bulk of advertising is handled 
by the major agencies whose turnover has been analysed. It is, therefore, 
our estimate that the total volume of consumer advertising handled by 
advertising agencies would amount to about 2! crores and the share of 
different categories of products would be roughly in the same proportio.n. 
as in the consumer advertising of U crores already analysed. This does 
not, however, include small or classified advertisements placed · directly 
with the newspapers. · 

221. Character of advertising.-Takini the total volume of consumer 
advertising, it will be seen that quite a large proportion is of items which 
would appeal only to those who are comparatively well-to-do. The 
advertisements of automobiles and accessories, refrigerators, washing 
machines, etc., watches, clocks and jewellery, transport, airlines, come to 
nearly one-third of the total. This, in our opinion, is an unsatisfactory 
position, as it has the effect of diverting the bulk of advertisements to 
the costlier. papers in the English language, which reputedly circulate 
among such classes. of consumers. No doubt some of the trades and 
industries as are concerned with cosmetics, drugs, proprietary medicines, 
etc. are highly competitive and this fact has been reflected in the 
analysis. On the other hand, textiles are very little advertised even 
though they form a very sizeable proportion of household budgets. 
18 Mofi&B. 



· ·222. In the specialised advertisements, the volume • of advertising 
relating to agricultural machinery and implements woulp , seem to be a 
fair proportion of the turnover in view of the drive for more agricultural 
production, but that relating to ferti:Lis'ers and seeds apP>ear to be insigni
ficant, probably because these commodities are largely handled or control
led by Government. Takmg a general survey, it would appear that the 
number of products advertised are such as are consumed mainly in urban 
~reas. This undoubtedly tends to favour papers published in metropolitan 
arid provincial centres as against district papers. 

223. Advertisements placed direct.-Certain advertisements such as 
those about accommodation to let, or sought, sittiationi·· 'Vacant, personal 
-effects available for sale, offers of real estate or loans, etc. are responsible 
for a large proportion of a newspaper's revenues, and they are placed 
in the form of "classified" advertisements which are not handled through 
agencies and are not, therefore, represented in the above analysis. More
over, film advertisements, particularly those placed by the cinema hol:lses, 
are also given directly to the newspapers and find no place in the analysis 
above. 

224. Scope for expansion.-We feel· that potentialities exist for expan
sion of advertisement volume in our country. At present food grains and 
food products form a very large slice of our household budgets. The 
statistics collected by the National Sample Survey (General Report No. 1, 
page 17) would indicate that in rural areas this item forms 2/3 of the 
total budget. In the urban areas we expect the proportion to be less. 
It would be seen that except for a limited number of items such as. 
biscuits, chocolates, drink, etc. the bulk of food products are not adver
tised. Thus only a small portion of the average consumer's budget 
consists of items whose sale is supported by advertisements. With an 
increase in the general standard." pf J,iving,; ;which y;e expect as a . result 
of Five-Year Plan the non-food part oft))e budget is likely to expand to 
a greater extent than the food part. As . a result we ,inay . expect an 
increase in the general advertisement volume with a general rise in the 
s¥mdard of living. The expansion of trade ap.d ind~s~ry would · also 
i:rlcrease the amount of specialised advertising. W~ also expect an expan
sion in the range of products . advertised, · with, ·.the gx:qwing pace ol 
industrialization. To some extent, this would,. b~ linked. w~th the switch
over from a seller's to a buyer's market. There are some. products where 
at present no clforts in sales promotion by way of advertisement is 
needed, but in a competitive market, advertising would be necessary . 

. Textiles would appear to be one of such products. Further, with the 
improvement in the standard of living, a number of products which at 
present have no appreciable market in rural areas would find scope in 
such areas and the volume: of advertising in respect r' of such product& 
would . expand .. 

225. It would be difficult to forecast whether-the expected increase in adver
tisement volume will be able to keep pace ~ith; the expected increase in the 
number and circulation of newspapers and ~eriodicals in the not. too. distant 
future. Much depends on- the economic co~ditions that would thetl prevail 
However, the possibility of the advertising :v:olume not keeping pace with the.:-· 
growth of the Press cannot be ruled out, and the. advertiseme,nt revenue per 
copy of newspaper sold may decline. Th~e would,. llo..yever,. be a compensat
ing factor in the econ~my of newspapers in that the' increase in circulation 
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•would bring down the cost of production. As far as_'the distriC:t Pr.ess is con
-cerned, we feel. that;.,there .is scope, e'lre:6..at present, of·incyeasi.xlg._the:vol\1lllE;' 
-of classified !itrvertiseril.ehtsras well as·the advertisements of local tt:a~.and 
manufacturers.. who do not· appear to hav..e fully. appreciated ,the uti.l1ty. ·of 
advertisements· in sales promotion. 

226. Advertisement;, ta.riffs.-We'~ hav~. ~:1(~1IUneP, . i,n the f:ase of a nurn'Qer. 
of papers the tariffs fur advertisements :( v:i.te 4ppen,dbl: XXV). .,. Ot . ~P.~ 

. .different tariffs quoted for the several classes ot advertisements, ·the contract 
rates of display advertisement, with which most of the National advert~se~s 
-ilF!}. concerned, are compared, for different papers, ~ Tabl~ IV ~elq_w ... _As 
thf:: !ates depend :<rq,s.H_'c;:ulation, it is customary f9r, the purpose_s of cqn:-pari

. sol}
1 
,to, take_ the lia.~e~ p~;, ~~00~ _c_opi~s _ ~r. in _othez: , words fu.e rates- per~ ll\ille, 

~luch are given iJ?,}~e ~_pbJ~:: ,lkw?ul~l.;be ~~en, thal:Jh«: rat~s per mille., of 
Indian language papers ·are definit~lY lower than those of English langO.Me 
_papers. The papers having high circulations have low· rates; and the _rate in-
. creases as we. go to papers in the lower circulation hmge!]. · · 

Display Advertisement' Rates 

(per column-inch per ·mille)' 

Circula- Circula-
•' 

·Circula-· 
· tion tion · tion 
Over· IS-·-·- 5-

'35,qoo 35~0oq, u.ooo. 
I 2 3 

Metropolitan papers: . · -
o' 1'. 

English (High) .. ' · :> .... .II . 5 6 I I 8 
English (Low) •.) 

~ 3 6 '() 4 3' 0 6 .6 
Indian kmgnages (High) ., :> 3' 0 Q 6 3' ·o I~ o~ 

Indian languages (Low) ) 2 6 ·o 3 .4 :o 4 •3' 

.Papers from State Capitals : 
) > English {High) • 0 4 i: b IS. 3• 

Englis~ (Low) • • ,. • Q. 7. I: 
India~ languages (High) . 0· 3-6 _,o ,6 I 
Indian languages _(LoW)· . .. 

0 I 6 . .'~_4 3 
Li.:.l J, 1i-->; ·:!u J . ' . ~ i ) ~ 

.Papers from oth~r centres-~ 1. 

English (High) : .0 7 5 :o I3- 9 -- English (Low) - o .io 3 . 
Indian languages (High) 

,_ 
0 3 s 0 8 "'I 

Indian languages (Low) 0 2II 0 2 3 

Circula-
tion 

·below 
5,000 

.... 

I I 9 
0 I2 8 
I. 9 I 

.0 8II 

7 9 3 
0 .s 0 

-I 6 .... 
o:..9· 3 

-I .7 I 
I 4 IO 
I 8 .... 
0 3II 

227. Disparities in tariffs:LThe ·advertisement tariffs depend on a large 
number of factors ... They-would depend on the t~ of-readers--and their 
purchasing power. The papers priced higher can generally be assumed to reach 

:readers with ahlgher purchasing power. This appears to be the main reason 
why English papers can and do charge higher . rates.. than Indian language 
papers. Similarly the-- papers circulating -in- ~al welt-to-d6. c1ass or- m.a.ehant 
community can charge· higher rates· than ·the others. ·It can be assumed 

-that in gener~r the readers in the ·metropolitan towns and bfg- ~ities ·.would 
:have more-purchasing power·than those-ilrrural areas or-smaller-towns;-
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228. It has; however, been noticed that the rates per mille of metropolitaa 
}>apers art! .generally· the lowest and those of distric.t.papers highest. The dis
parity appears mainly due to the degree of competition among the papera 
published: at sUch centres. At metropolitan centres where a number o! 
papers are published, there is keen competition and the mille rates haTE~ 
stabilised at a low level. On the other hand, the papers in the district and 
provincial towns are often i1'l a monopolistic position in that the advertisers 
have to advertise lti ·such pap-ers for covering a particular area even if the 
tate is higher. Such papers are able to secure business even at a high ·rate 
per mille. · · 

229. In· s6me' of the cases it appeM-ed to us that some papers must have 
been making higher claims of circulation to the advertisers as otherwise they 
could ·not- justify their present tariffs. Though these rates might appear 
competitive on_ ihe basis ot circulations _elaimed, they turn out to be rather 
expensive on the basis of the lowet eirculation figure disclosed to us. · 

230. There appear to exist certain reasons. for increase of rate per mrue 
witih decrease of circulation. A minimum rate of advertisement will- always 
exist to cover the composing charges and overheads. This factor is indepen
dent of circulation and will, therefore, make itself felt as an increase in the 
rate per mille of papers with low circulation. It is also true that the cost of 
paper and printing, per thousand copies, is sometimes higher in the case of a 
paper with a small circulation than in another with a large circulation. It will 
be observed from Appendix XXV that though the rate per mille is high, the 
tariff per column inch is low in the case of small papers, and the advertisers 
would not be unwilling to pay it. The circulation of a small paper (usually 
a district paper) is limited to the district of publication and a few neighbour
ing places. Our studies of circulation in Chapter XVI show that in mofussil 
districts, · a local paper of some standing always retains a major portion of" 
the circulation to itself and the metropolitan and provincial papers hold a 

. much smaller proportion of the total -readership of the district. Thus --a 
national advertiser anxious to cover a particular district cannot ignore the 
local district paper even if he advertises in metropolitan and- provincial: 

'papers circulating in that district. This difference in· the effectiveness of the 
coverage will naturally be more marked in the case of local advertisers, where 
the circulation of the paper in and around the town of publication is of major 
importance. 

231. Multiple Readership.-If a paper is read in more than one household,. 
its value to advertisers should increase, inasmuch as it increases the number 
of hohsel:iolds approached. On the other hand, it may indicate that such. 
households are not 'in a position to purchase a copy individually and thus dis
close their poor purchasing power. The readership survey carried out by us 

·indicated· a high degree of multiple readership, specially in rura). areas. The
survey has disclosed the following position in this respect:'-· 

I 

TABLE v 
Multiple_ Readership .,_ 

Percentage 'of households -whl~h shared. papers with others . -
Percentage of households which did not share papers with others · 
.t'ercentageofhouseoold s which .neither confirmed nor denieli 

sharingof papers . · . _ · 

Rural 
areas 

43 
40 

.17 

Urban 
areas 

19 



lt would be obvious from ·these· figures and from the preVious paragraph that 
multiple readership exists more for district papers than for :the metropolitan . 
or provincial papers. We expect that weeklies and monthlies would have . 
more multiple readership because they do pot go out of date within 24 hours 
as a daily newspaper does. 

232. The period for which a reader comes in <contact with the advertise
ment would also be a material factor to be taken into eonsideration while 
determining the tariffs. A daily is handled for a short time whereas weeklies 
and monthlies are read for a longer period. The -contact, and !::Onsequently 
the impact made by the advertisement on the readers of dailies is for a shorter 
-duration than in the case of weeklies ahd monthlies: Therefore .the weeklies 
and monthlies can charge higher rates than the dailies. The volunie of ad
vertising in weeklies and periodicals is however only one-third of the volume 
.in dailies, and this can be ascribed to poor production, and limited circulation 
o{)f the majority of the 'periodicals. · · 

233. It has been mentioned in an earlier chapter that some dailies and 
periodicals conduct crol?sword and allied types of competitions as a method 
o{)f increasing their circula~ion. It can be presumed that a good number of· 
their readers are interested only in competitions and the advertisers · would 
therefore not get the full benefit of their circulation. Though their rates per 
mille· may appear reasonable if calculated on their total sale of copies,- the 
advertiser would }].ave to exclude those who bought the ·_paper merely for 
the coupon, and the tmal cost to him per ·mille' of. effective readership Jll,ay 
be much higher. ·-

234. Selection of a.dvertising P~ecli~~ ....... we are told· th~t at ·-,resent the ad-. 
vertisers usually take into consideration the circulatio~ st"\nding, class of. 
·readership, area of coyerage etc; in the selection of papE:rS.· In respect of ci:r
·culation, the advertiser.relies on j.nformation furiushed by the .A,p.Q.it.Bureau. 
-of _Circulation certificate, or where this is not available,'- on the dairru; made 
by the individual papers. The Audit Bmeau of Ckct1lation certificates usuaJlY,. 
furnish the average monthly circulati9n o! the.paper, date of establishmepi. 
selling price, average trade terms allowed, number of copies sold at maximum' 
and minimum trade terms and in some cases a breakdown . of circulation 
giving the number of copies sold in the tow~ of publication;··in -di'stricts of 
the State in which 'the town· is situated ·:and m the 'other'States. 'These cer
tificates no doubt give some useful information io adverlisers.t and it w::o.uld 
increase their usefulness if the breakdownS of circulations are given in· an 
cases. Howeyer, the information cont'ained in Audit :Bureaq._ of Circu1ation 
-certificates does not meet fully the needs of the advertisers. ·Further :there 
are many papers who are not members of the Audit Bureau oi Circulation 
and no ;reliable data· about their circulation · ~re available .to ..advertisers. 
Little information is available about the other relevant fa~tors! suchias class 
of readership, or purchasing power. The advertiser would like· to· khow, apart 
from the circulation of the paper in the area iri which he intends to &ell:his 
goods, the extent o~ multiple readership, the type of readers ol the paper an.d 

·their purchasing pow:er or household budget' in relation Jo the commodity he 
is selling. It is only when he gets reliable information on these points; that 
he can determine whether the money spent' on 'advertisement in a: paFtkJJ.lar 
paper would bring adequate returns. Surveys of factors should be the_ basis 
for the professional advjce tendered by Advertising Agencies. We under
stand that onlY. one advertising .' agency has carried out market research to 
guide their adve,rtising and this agency serves only one group of . mamdae
turers. We recommend that such' market: researcheS should :be:· u~d.ettaken 

. ' . 



-bY the. N;sociations of Adve.ctising.: A-gencies. This· wHI_ PQ~ _only put the ad
vertisement tariffs on a more r~tipnal basis but would increase the effective-
ness of advertisements. · · 

235. Combined tarltfs.-Multiple unit papers usually charge a combined. 
advertisement rate for their publication from two or more centres; no
separate rate is quoted for publication from each centre, or if there is a 
separate tariff, it is only .in r~pect of the smaller centre. The result is that. 
the advertisers at .the centre ·w.here such paper has. a large circulation are· 
forced to- pay for the advertisement in the pu,blication at the other centre_ 
These adv:ertisers ·. cannot ignore these papers in view of their circulati9n at
the main.centre. but circulation .l!-t the other centres may be of no use to them. 
Even if the advertiser is. interested in the other centre, he cannot overlook. 
other leading pape:J:S at:that centre. A number of advertisers have com

.plained to us about the unfairness of this practice. We are satisfied that the
existence of a combined rate is an exploitation of the advertisers and should. 
.be discarded in favour of separate rates for each different centre. 

236. Cost of..adve~ing in India.-Advertisers have complained that the
rates peJ:;IniUe charged by Indian newspapers ar~ higher than those charged 
by, the newspapers in foreign countries and that in. India the cost of advertis
ing ,is, therefore,"' J;lig}).er. This, according to .then;l,· acts as a brake on further 
development of advertisement volume; in this.country. On the other hand, 
the advertising budget forms a much smaner. proportion of the total cost o! 
the product .in tbis country. than. it does in others. The factors mentioned 
above as governing the tariffs, the general economic levels and the range of· 
advertising are very different in this country. It would, therefore, be difficult 
to assess the ... effeet · of disparity -of tariffs on the growth of advertisement 
volume in our' country; It is, however, possible that·the general advertise
ment volum~ may increase with a. reduction in rates.'. This may also lead t~ 
a wider distribution of advertisements in the case of ~dvertisers with limited 
budgets. We have already stressed the need of carrying out market surveys; 
when these are conducted the question . of costs could be reviewed by the 
advertisers and newspapers te their mutual benefit~ ,. 

287. Government "A4verti.semen~.-The Central and State Governments 
form an importan~ ·source of advertise:q1ents to the newspapers and periodi
cals. We called. J.or information from the Central and various State 
Governments regarding their expenditure on advertisements through news
papers and periodicals. Many of the Governments maintained no centralised 
statistics in respect of advertisements issued _by their various departments, but 
they. collected the information, a,s far as they could, and supplied it to us. On 
the basis of the figures supplied to us, we estimate the total advertisements 
from Government sources at apout Rs. 45 lakhs for tile year 1951-52. This 
would form less than 7 per cent. of the total advertisement through news
papers and periodicals. Though the total volume of Government advertise
ment is not large, the importance attached to it by the Press is great. '!'he 
appearance· of Government advertisements gives a newspaper recognition of 
its statuS, which helps it not--only to get advertisements _from other authori
ties .. · but. also to increase its circulation, because a number of· readers would 
purchase •such· a newspaper for the Government notifications and advertise
ments: .. 
; iss: We h~ve examined some typical papers from the point of view of 

their!1economic dependence on Government advertisements. We found that in 
a·majority of large metropolitan papers, the revenue from Government ad
vertisements ranges from 3 to 7 per cent. of their total advertiseiJ?.ent revenue. 



In the case of the small but leading pai;>ers at the provincial capitals, especial
ly of the smaller State's; the advertisements from the Government form a 
sizeable portion o~ t~?-ei ·total advertisement- revenue. To illustrate the point, 
we would refer to the case of the only two papers in Assam where the 
advertisement from ' Government sources forms 27 per cent. and 36 per cent. 
of the total advertisement revenue. Similarly, the two ·leading English 
papers at Hyderaba'd derive 17 per cent. and 18 per cent. of their advertise
ment revenue frbm the Government -stiurces. A paper at Bhopal depends on 
Government advertisement to the extent of 14 per cent. of its total advertise
ment revenue.· Apart from theser·there .are some papers in larger States, 
which also derive a degree of financial suppOrt from GoverD.lllent advertise
ments whi.ch''is much higher than the average. In Bombay City there are 
two papers having a circulation-of about 5000 copi.es each and depending on 
the Government advertisement to the extent of 20 per cent. of their total 
advertisement revenue, and one other paper with' negligible circulation has 
received a good amount of advertisement. This paper has not maintained any 
accounts, but from the figure of circulation intimated to us and the absence of 
any workers on its staff 'other than tl:te proprietor.it can. be safely presumed 
that Government advertisement is the main financial support. of this paper. 
(We were told that the paper had represented to Government that it had a 
large circulation). Similarly in the Punjab we came across two papers where 
the Government advertisements formed 29 per cent. and 15 per cent. of their 
advertisement revenue. In West Bengal, a newly started paper has received 
about· ·one-fourth' of itS advertisement revenue from. the State Government. 
A si.rriiiar position has been noticed in one of the papers. in Madhya Pradesh. 
Thus m some of the papers the Government advertisements form an iml>ortant 
source . of reveriue arid the influence of the Government on such papers would 
~ far greater thari on other pap~s. Even if we exclude the papers favoured 
by the GovernmentS and the papers that 'have obtained substantial amounts 
of advertisement revenue by makirig false claims of circulation, there 'would 
still be some papers in the Capitals ot:tstnaller . States which depend on 
Government advertisement as a source 'CJf revenue to a.large extent. . Op. the 
other hand, a large majority of district and mofussil papers appear to have 
been i~ored by Governments as well as by local authorities when placing 
advertisements. 

239. We have indicated earlier .the.various factors which a commercial 
advertiser would have taken into account ·in selection of the particular news
papers and periodicals as advertising media .. For .. arGovernment, some of the 
considerations such as circulation, standing, class of readership, area of cover
age, language and multiplicity of readership would be relevant but some 
others such as purchasing power ana household budgets of readers would 
not be material in respect _of the bulk of their advertisements. ·From the 
teplies received from the various Governments it appears. to us, that a good 
lumber of them have included most of these factors, except multiple reader
ship, in the criteria to be adopted for determining the suitability of. their 
media. But in actual practice some divergence from these considerations 
appears to be in existence. Governments have not subjected to proper 
scrutiny the various claims of circulation made by some of the papers. }t~
liance placed on police reports regarding circulation of newspapers appears 
to us to be misplaced. This lack of proper scn~Jl!J.Y of circulation has been 
noticed in the case of many State Governments as well as the Central 
Government. We feel that Governments would be justified in demanding 
proof, such as a certificate froni the Audit BufMau of Circulation, in support 
of the circulation claim, before taking the :Pli:Pers o_n their media list. · ' 
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240. Government should also check periodically the circulation of thP. 
papers to whom they entrust advertisements. In this connection, the statis
tics available with the Press Registrar should provide useful guidance. Wta 
have come across some instances where the papers which formerly enjoyed 
a good circulation but now have a poor circulation continue to receive the 
advertisements on the same scale as before. 'l'he class of readership may 
be judged by experience and may be a matter even of personal assessment as 
there are no authentic data in this connection. Very few papers have carried 
out readership surveys and the claims made by papers in this respect may 
not always be correct. We feel that more attention, in the matter of class 
of readership should be paid than at present in those cases where this is a 
relevant factor. It is not unusual to find the "Grow More Food" advertise
ments in the large metropolitan English papers which are rarely read by the 
cultivators. Such advertisements should go to district and mofussil papers 
in Indian languages. Similarly advertisements regarding the Small Savings 
Campaign should go to papers read by the middle and lower middle classes 
for whom it is intended. Multiple readership assumes special importance in 
connection with the Government advertising as they are not concerned with 
the purchasing power of each reader, and should be taken into account while 
placing advertisements. It is unfortunate that the district and mofussil press 
has not received adequate attention of Government as media of advertise
ments. However most --of the Governro._ents have recently realised their 
importance and are taking steps to 'See that such papers are not overlooked. 
The papers in metropolitan towns and provincial capitals have large circula
tions and they always receive the advertisements, while the district and 
mofussil papers receive them only when the advertising allotments are large. 
This appears to be one of the reasons why the district and mofussil press has 
been ignored. Introduction of the principle of rotation specially in display 
advertisements would even matters to some extent. Further, the rates per 
mille of district papers appear to be high. The natural rate structure should 
in our view be telescopic in character and in that case if multiple readership 
is also taken into consideration the rates of district papers would not be found 
uneconomic. 

241. Telescopic tariff.-We feel that Government would be justified in 
claiming a special consideration in respect of the rates charged by the news
papers and can insist that the rates should follow a particular pattern with
out reference to language or location of the paper. -'We would suggest a teles
copic maximum rate subject to an overall maximum on the following lines in 
respect of contract disple.y advertisements: -

Maximum basic char&e 

First sooo copiea 

Next 5000 copies 

Next 5000 copies 

Further copies 

Rs. :z-o-o per single column inch, plus, 

" o-6-o per mille per single column inc~ 

" o-s-o Ditto 

Ditto 

•• o-:z-o Ditto 

Subject to a maximum rate of Rs. 15 per single column inch. 

242. Such a rate struct~~ would take into account the fact thilt . the 
cost of production of a newspaper decrea&es with hi&her circulation. The 



:maximum rates and the maximum rates per mille based on above principle 
.for typical circulation figures would V{OJ;"k out as in Table VI below: 

TABLE VI 

Telescopic tariff varying with circulation 

s. ·I 2 3 

Maximum Rate per Maximum Rate per 
Circulation single column inch Mille 

Rs. Rs. 

s,ooo 3 14 ·.o 0 12 0 
·xo,ooo s 7 0 0 8 8 
xs,ooo 6II "() 0 7 2 

.20,000 7 s cs 0 5 IO 
30,000 8 9 0 0 4 7 
-40,000 9 13 0 0 · 3 II 
so,ooo II I 0 0 3 6 
-6o,ooo 12 s 0 0 3 3 
70,000 . I· 13 9 0 0 3 I 
:So,ooo . . . I -14 13 0 0 3 0 
-81,500 and over IS 0 0 0 ~II or less. 

-·--· 

243. Such a rate would not be lower than the present rates of most 
Indian language papers. It .will, hoviev~r, be lower than the rate charged 
by certain large English papers ·.a~d' by· a few smaller English papers at the 
provincial centres. The main argument for the English language papers 
for charging a much higher rate is that the puchasing power of their 
readers is much higher than in the case of Indian language papers. As the 
purchasing power would be o~ . no consequence to Governments as adver
tisers, they would not be justined in paying higher rates to the Englis~ 
papers. The suggestion is not made ·with any,.intention of reducing on the 
whole the advertisement budget. of the Government but to render possible 
the distribution of advertisements over a number of ;newspapers and 
periodicals by not allowing a few top papers to absorb the entire advertising 
budget of the Governments. It ,may ;-pe noted in this connection that the 
arguments against the existing combined rate for a paper published from 
different centres (multiple unit) referred to earlier, apply with greater 
force in respect of State Government advertisement and we feel that the 
Government should take the lead hi· breaking up this unfair practice. 

244. The smaller States have to exainine the utility of advertising in 
papers published outside the State .. We have noticed that such outside 
papers now claim a sultstantial share in the advertisement budgets of some 
States. It may be expedient from the point of view of such State Govern
ments to advertise certain items . in extra-State papers. For example, 
vacancies requiring high qualifications or tenders for big projects or Govern~ 
ment loans may have to be publicised all over the country. If, however, 
the nature of the advertisement is such that publicity outside the State is 
.not very essential and the intention is only to reach all tlhose residents of the. 
State who read such extra-State papers, this practice leads to expenditure 
not justified by the results. The ,advertisement tariff of the extra-State paper 
is based on its total circulation, but the actual circulation in such State ia 

.aftea only a small portion of the totaL Th\li ~ actual rate which suck 
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:'.SSt¥!<f8vei'iifl(en}S liilvi1td 'pay, :t>er;·thousand copies circulating in· the State .. 
works. ou!'itf'f~fustic''-flgtires. In one of the States; we found that the actual 
rate which the State Government .~d to pay on this basis worked out as high 
as Rs. 82 per mille per column inHl. ·· This aspect, therefore. has to be taken. 
into consideratio~\{ 

~45.W.e--were .told that the newspapers experience some difficulty be
cause of: delays in payment' of Government bills for advertising. In the
case of the Central Government, the advertisements are placed through. 
-N,iymfJ!i:r~~~~~~nq~. ·:.lm tlie ~~s~,of any other clients, it would have been. 
the reSJlO'l1.Slbllity of.::tlJ.er~g~ncYi to pay the bill on the dl,l,e date, but we were
informed that in the case of Government advertisement the agency makes 
payment only after it has been paid by Government. Under the present 
arrangement whereby the agency gets a commission on Government busi
ness, its responsibility f~ prompt payment should be obvious. Even. where
the advertisements are placed directly .by the Governments concerned. -. we
would w;:ge them to co:nSider the difficulties caused to the newspapers · by 
delays in payment · 

246. It is und~rstood ihat the Advertising Branch of the Ministry · : o! 
Information are making arrangements for handling classified advertise

-.W~PW, o~ ~alf of all departments of the Government of India. At present. 
such· advert1sements are being issued directly by the department 'br the
Ministry-con-cerned to newspapers of its own selection. We expect that. 
:t~ntra~t~JJJd"'O~d.~~-ab!~ thE;1:placing of adv~e~en~ to th~t maximum 
~~J...-qf ,;fueLl'i!~.~ts cone~¢ w;hile at ~e ~e fu.ne ensuring 
~t.b.a~~t~Y~r1~w,ep.ts"~e. 9-ist,ributed over a wider fiel<f lliari'{lt present. A 
<Bin}U.~t-r ~t~wa~o~~ the. c~ of ,Sta~e Governments should also prove of 
-!~ftt..o . 

c.Jij M'7 . .A'tlvei-tlsiD.i Agende5:-There has been a tendency fryr advertisement. 
r"'iif~~ t>'l'ii~~fefu~re ·and. more· ~ough ~dve:tising agencies. By affording: 
t~ctiities to the. advertisers. this practice mcreases the total volume of 
li<iv~rtiSifiiel\lS and 'is', therefore, helpful to the press financially. It would 
:'~£lt>"~hd 'ii)'i-Muce the influence of the advertisers on the Press, by reducing_ 
'%e difed ''c6ntaet between the Press and the advertisers. Though it is. 
.~~~~fba~l~' :~ole' r~t advertising agencies . may. thems.elves act as a 
,~~'fr~. ,?,f., PE~ure c:'n th~. Press, usually the divers1ty of mterests -among; 
.Jm~ff~:fli~1:';~, "'(~~~ redu~ the ~ger. · . , , · • 
::Hi: 248~1 At_ present. the •dv~sing agencies account for a substantial portion 
of the ..advertisement volume of the newspapers and periodicals. There
were 109 agencies in operation in 1951 which were conducting business_ 
Their total turnover was about Rs. 3·5 crores of which Rs. 2·78 crores were 

·~'advertisements placed with newspapers and periodicals, the balance of 
· ·~:.')~, Iaklis .~~g. spen~ _on_, publicity throu~h other. media. _ ~ advertising 
agenc1es arEf ma1nly (about 75 per cent) s1tuated m metropolitan towns_ 
Fully half .of the total t'urnover of advertisements placed by agencies witn 

· the newspapers arl.d periOdicals is accounted for by 5 big agencies. Out of 
• these, four are I Owned by !Oreign interests ahd the fifth, though nOW Owned. 
' bv . Indian. natiorials has. some foreign associations. 

· ' ··tlie function of_ a-dvertising agencies is not only to place advertisements: 
on behalf of theit customers but also to advise them regarding the suitability 
of their til.edia, and to urtdertake plafuiliig ot advertisements, .preparation of 
blocks ~~t2."'The custbln.er~·are' chafg"ed separately by('the-'agency for design-

"i:hg, ·preparatlon of bloeks and_ other art work. but for their other services,. 
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the, agencies get a collliJlission,, j.rorn, th4;l newspapers. Whell .:tl:!.~ san1e 
advert~!mlent has to be pll:!.ced, in, a numbe~:-of pape~ in the s;un~ langua,g~ .. 
the charges for designing and preparation 9f _blocks ar~ .distrip1,1,~ed over. ;aU-. 
the papers and thus the cost of advertise;m(lnt in each papeJ; is _,reduced. .:W.. 
the case of a single paper, in a language such as Assamese, the cost of 
advertisement would rise; as full charges for designing and. block making. 
will have to be borne for advertising in· such a ·paper, and -some agencieS. 
may hesitate before including such· papers,. on their lists. The rate of com.-. 
mission {)btained from newspapers varies, but the newspapers which · are
members of the Indian and Eastern Newspapers S6ciety and the agencies. 
which have been accredited by the Society, follow certain standard rules ·in 
this regard. These accredited agencies receive 15 per cent. commission from 
the member newspapers on the gross value of advertisements placed by them. 
Non-accredited agencies get only 61 per· cent .. from the members. The 
percentage of commission received by accredi-tea agencies from n,ewspapel'S. 
which do not belQng to the Indian and Eastern· ;N~wspapers ~iety varies,. 
and generally ranges between 15 per cent. and 25 per cent. or even 30 per: 
cent. A larger commission is presumably paid to induce agencies to favour 
such papers in• -· pliu;ing _ advertisements. The Ac;lvertisiflg:_ . Agencies 
Association assure'd us that such under-cutting o{ rates does not" influence . 
them. A leading agency told us that sue~ .exc~s commission is passed on 
by them to their customers who are billed only 15 per cent. on the gross 
value of advertisements and thus this inducement is in effect a reduction of' 
advertisement rates to the customer. 

250. Discrimination in placing advertlsements.-It was complaJned to Us
that the Advertising Agencies, .discriminate between Indian and English. 
language papers. Further, tbe ·Indian Language . Newspapers' .Association. 
stated that even if a rriofl1Ssil.language paper has a ci.rculatiqn, equal ~o that 
of another paper pub&heci:. at the metropolitan ~ritr~,. the ~oml.er is. ,_not. 
placed ~ th~. Sa:me . footing . a$ the latter py the _inetropolitan.. .t\dve~ising; 
Agencies. We have_ gone into thi~ questionand find that thidotal,yohune ·or 
adve~ents, pl~ced, pY 109 Advertising A,genc~e~ with English _papers anc;l 
periodicals amo~ted in_l951_to Rs. 1,8_2 crores while that place~ w.ith.Jndian. 
language papers and periodicals amountec;l to Rs. 0.9 ~rores (the pa1anc¢ _ ,9f~ 
Rs. 6 lakhs was placed with foreign papers and periodicals) ... Considering that: 
the total circulation of. English daily papers is a:. little more than; one-fourth of 
the total circulation of diillies in India, the above ratio of advertisements. 
would indicate that the advertiser attaches greater value to the readers of 
English papers. The advertising agencies and their associations, on the other
hand, have repeatedly: denied .. that this is the 'result· Qf any .discriminatio!l< 
exercised against Iridian language papers or 'district papers. In their ·opinion., 
there is a wide difference in the pulllilg power of English papers and Indillllo. 
language papers. The fact that the advertisers have limited budgets seems: 
to operate in favour of the top papers which are mostly English papers. 
Further the products advertised are sold-mainly in the larger towns. The· 
Advertising Agencies have also complained that district papers do not. 
approach them nor do they gi;ve full particulars about their circulations and. 
other relevant iteplS which would enable the agencies to recommend them. 
They have ·stressed the __ unattractive layout of advertisements· appearing. 
generally · in the Indian language and district papers. 

251. We examined the 'distribution (!f .advertising of the fiye big agenci~s. 
and found that 34 English dailies and 1-40 Indian_language dailies, W~l-;¢ able
to secure advertisement from one or more of these agencies. Considering the
total number of English and Indian-language payers, it would appear that 
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-while almost all the English papers have received the advertisements, a good 
:number of papers in Indian language papers were not able -to secure any 

·.advertisement from the agencies.· The papers that did not receive advertise
. .ment were mostly district papers of small circulation. 

252. In Chapter IV we have pointed out that as adverti~ers ·have limited 
:budgets, advertisement revenue i~ diverted to papers having the largest cir
•-culation in a particular area. We_have compared the amount of ·advertisement 
.revenue received some of the leading English and Indian language papers in 
.certain towns from the. five big agencies as well as _the total gross advertise
ment revenue earned by them during 1951. Our analysis disclosed the 
~following position: · · · · · 

TABLE VII . . 

English Papers . 

llS papers published in 9 different towns with 
a total circulation of s.4s,ooo. 

Rs. (thousands)· 

~. Gross Advertisement Revenue 2,65,23 
..2. Advertisement revenue from five 

big agencies 72,50 
:3· Percentage 27 

Indian language papers 

18 papers published in 9 different towns 
with a total circulation of 5>57,000 • 

. Rs. (thousands) 

87*3 

22,Z8 
26 

~It was seen that the revenue obtained from the five. big agencies formed 27 
~per cent. of the total advertisement revenue in respect of 1he English ·papers 
.and 26 per cent. in 'respect of the Indian language papers. As this percentage 
is practically the same between the top English and Indian language papers; 
·we feel that the existing difference between the advertisement revenue of 
·these papers appear to be based on a general assumption· regarding the 
-difference in the pulling power of the two sets of paper, and that this assu..>np·· 
rtion is not limited only to advertising agencies but appears to prevail anwng 
·.other advertisers and the public. This particular assumption has not, how
•ever, been substantiated by any readership surveys or other authentic infor
.mation. 

253. We examined further the distribution of advertisement revenue 
·among the three English and three Indian languajite papers which lead in cir
·.culation in one metropolitan centre. Five of them are sold at the same retail 
selling price and we were told that all six papers generally reach the same 

.class of readers. The result was as under: 

"J, Gross advertisement revenue 
:2. Advertisement revenue from 

agcndes • : 
:3· Percentage 

TABLE VITI 

. . 
five . bia 

English papers (total 
circulation I,77.ooo) 

Rs. (thousands) 

gx,86 

Indian 181'lguage pa
pers (total circulation 

1,83,000). 
Rs. (thousands) 

30,98 

7,6s 
27 
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We find that the advertisers are irtclined to assume -the same degree ofi' 
difference between· the pulling power of the English and Indian language
papers even where according to what we were-tolllt they reach praCtically· · 
the same class of readers. We, therefore,. think that the Indian language-· 
papers have not received adequate attention from the adl/ertising. agencies. 
and their value as media appears to be underestimated. 

254. We feel ~hat the advertisers should be guided by certain definite and. 
uniform principles when making their choice ·of newspapers and periodicals.. 
We have indicated earlier the various factors that affect the choice of media.. 
As far as possible no discrimination on the ground of language should be· 
made. The unattractive layout of advertisements in the Indian language" 
papers is partly due to paucity of the variety of characters available in Indian. 
languages and it would be in the interest ·of -Indian language papers to de11ote· 
more attention to the layout of advertisements. Advertisers should pay· 
sufficient attention to the claims of district pape.rs in respect of distribution. 
of advertisements and the latter should alSo furnish sufficient particulars to
the advertisers so that the usefulness of their media can be examined. Mul
tiple readership, as disclosed in our readership survey, should be taken into- . 
account by the advertisers. The importanc.e of market research has already· 
been stressed by us and it should be c_onducted by the agencies .. 

255. Accreditation rules of the.Indian and Eastern, Newspapers Society.
lt has been urged before Us by the Indian Language New~papers' Association.. 
and by the Maharashtra Advertising Agencies that the rules ·prescribed .by· 
the Indian and Eastern Newspapers Society for accreditation of agencies meet.. 
the requirements as far as national advertising is concerned, but the Indian. 
and Eastern Newspapers' Society has not provided for agents specialising in. 
local business. This, they said,, ]}as affected th'e district and mofussil papers.' 
adver9ely as they depend more on local advertisement than on national adver
tisers. The difficulty arises ,from the conditions prescribed by Indian. an<L 
Eastern Newspapers' Society for accreditation in t:espect of capital, turnovet,. 
office equipment and distribution of business over five principal clients ·at 
least one among them having advertisements of a national character, i.e.
covering at least two States. The capital, -turnover and office equipment pres• 
cribed are on the high side and an agency specialising in local advertising: 
would not require such a standard of business' organisation. Further, the con:.:. 
ditions prescribing distribution of business over two States cannot be satisfied 
by such agencies .. The only course" the~efore 'for such agencies in 1Jh.e present 
condition is to act as canvassers, as they are (lescribed by Indian and Eastern 
Newspapers' Society and be content with a commission Qf. 61 per cent. which 
is very inadequate .for SUCh agencies to carry on th~fr blJlSiness. . 

256. We have considered ail the above points ~laced .before us. It appear~ 
to us that the Indian and Eastern Newspapers' Society has been guided bY" 
two considerations in prescribing these conditions .. ·One is that. th.e agency
should have some financial standing as according to the rules, 75 days credit. 
is allowed to agencies by member newspapers. Secondly the Society .presum-. 
ably desires to avoid the possibility of some newspaper undertakings andl 
business houses starting their own advertising agency and thus retaining the 
15 per cent. · commission which is legitimately due to the. agencies. Possibly 
for this purpose, they have _prescribed a condition that there should be a~ 
least five principal clients for an agency and that one of them should be a 
national advertiser. But we feel that it is in the ipterests of the press as wel1 
as the advertisers to have some agencies special~ing in: local advertising. Th& 
;fact that a substantially large· number of agencies are situated in metropoli ... 



ttan tOWI,lS 1shows :that there has not been adequate devel9P.~I).t pf. agencies 
..fl~oi~ihg dn local advertisements .. We f~l;t®t at p:re~~td.~r~,.!§ .~C?n
..si_clerable ~ope for expansion of local adv.erj;ise~nts ·among_ th~ <ijstric~.Jmd 
.llll.9f~_sil [papers, :and .:this scope is like].y to expand in, ttJ.E; .fu~w:~ •.• ~.rorde~ 
.that, such agencies specialising: in local .advertisement.,~J;r\aY be e:p.c_ouraged, 
we suggest that the Indian and Eastern Newspapers' Society sho~ tf~ider. 

zaccrediting two types of agencies, National and Regional, and for accredita
fiQn in the case of regional agencles, the conditions ~n !'ispect of ~ayija~. and 
.turnover r,equirements and office equipmen.t zn~Y be r~la~ed: ';I)W claHs,~ re-r· 
lating to the 'distribution o-t bu!!iness. in at ~~~s~ t:W9 St,a,tes may. be deJt:t~d in 
·tht:dr. case, .though the condition ~bo'4t handling the busipess of at least· 'five 
prlncipal clients can :remain; The servicE:S r,endere~ by Jlii~~~I).<;tl ~nd:·r·egiorull 
.agencies would be different, an(l'the ~ommission p~ya~le. 1 ,~<L the regional 
.agency may be fi,xed l9wer, say at. 10. per cent. Due to the 6elaxation of condi-· 
tions regarding capital and turnover, the period of credit aliow~cf io': ~uch 
.agencies may be reduced to one m.onth. .As the adver~isers ,i,Ii such cases are 
.expected to be local concerns, thia would not act adversely on the working 
()f such agency .. 

.. :,~q'(': ;We came across an l,ldvertisement in a leading.·. 'English daily of a 
scheme offering a prize of Rs. 15,000 to that accredited adv~rtising agency 
which would show the largest increase in turnover during 1954 over theit 
ousiness for 1953, under certain conditions stipulated.. A payment of this 
nature would be .an infraction of the terms agreed upon by all members of 
llie Indiari and Eastern Newspapers Society. It would amount to a concealed 
rebate to the winning agency and therefore be very objectionable. We are 
glad to be· informed that the matter has been taken up by the Indian and 
Eastern Newspapers Society apd that the paper has since_. withdrawn the 
scheme. 

· .. ~58: We .. have .come. across complaints that certain newspapers make' 
secret ,payments or offer other inducements to the media men employed in 
advertising agencies in order to make them increase the allotment for their 
particular pai>er. The offer of such inducements is highly objectionable 
and we trust that combined action would be taken by the associations of 
news:Paper proprietors; the Advertising Agencies' Association and the Indian 
Society of Advertisers to put a stop to . this very improper practice, 

· .. 259. Delays in payment-The ILNA has brougp.t it to our notice that while 
the agencies pay to the members of the lENS their bills within 75 days of 
their date, they do not so in the, case of other papers. Since the latter are 
mostly small or 'me<:Iium sized, a further strain is thereby put on their already 
lean finances. We consider 'such discrimination unjustified and feel that once· 
Advertising Agencies · pll).ce advertisements with newspapers, no grounds 
exist "for any discrimination. We understand that the ·1LNA has already 
taken. up the matter with the Advertising Agencies' Association but that the 
latter ·has not so far given any definite reply. A decision on thiS pOint· should· 
'be' based on' prl~ciples of fakness and should not dep~ndupon' the- bargain_; 
ing ·power of the papers. · 

. '. :.!60. Advertisin~ and 'businesS lnterests.-No evidence (I haS 'oeen placeG 
before us that would show that any industry or group o-f industries contri
bute such 'a higfh prop'ortion of advertising revenue· to 'the press as· a whole 
-as'"to ·be able to hold it to ·ran5om: ·The analysis catri&d out by us of''1he 
ri.hge ·:ot commodities advertised ·by 34 agencies refer~e(}.' 'CO' earlier: shows 
that 'the advertisement volumeo·is fairly distributed over•a: rarge number ot 
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trade and industries. We, however, find that .. some1 ~ ti'UkSII}!}lle~;_ pij~s. 
and many of the district papers depend to a . lar~,.extent..r~ ;0~1f9L, ~tlt!i!f 
·categories of advertisements such as cinema .. EUUil.O.Unc.t~tneJltS, "C<ll,l,r:i. J P.QMc~ 
-etc. In view of the financial importance of . cin~ .,aqv~tm~IJYWil> ¥>1:·1 t~. 
smaller newspapers we do not feel that any restrictions need be imposed 
on such advertisements. 

261. There is a possibility that advertiseme'lltS' ' tmly' '61e u~ed !J:Hi'% nil?a-As {>)! 
.subsidising newly started ventures. It was 'sugges'1!Eid' to . wh:ilat tw-6 il't@&l· 
tant groups of newspapers, the proprietors Of ~nit'k ' 'i1'J.'Je ·:Jlal'M&·'fhfereSts 
in other businesses resort to such method of subsidishtt: We'haV:~ exJrltine<f 
these cases and our examination does not indic~te 'afty ·:sti~Jprkctice ~re~l:]'f> 
ing at present. We have found that in the cas~s' of' ' tlieiie;-·'t\vo· ' gri:lu'):>sFffi~' 
advertisement emanating from businesses in wh.'i&1 ltil1#1-iproritf&fot~ ar~· lHtW- . 
rested, form a very small fraction of their tot~P ·a~vet'H~erdenlf n revenu~ . 
Further the business houses have also placed I atr;Ei<iucff dt; 1~v'el1 ~ hl.rg~'r 
volume of advertisemilnts with other papers' sbfiJ.~( df "Wfi1i1fF~r€/LhJriipet'ing 
with the papers belonging to these gro~ps. ' ' .. J. • · . .. · .... · 

262. It was suggested to us that the foreign business~ ihtei-'esrll and'lforeign 
advertisers exert a great deal of influence on o•1r' 1PtesS:,' ·an'd ha\Te d'isci'fmi-': 
nated against Indian language papers. It is difficuif to" ftnd' ol.tf :the· ; V'6lti:rri.~· 
of advertising emanating from foreign business irttet'ests ~ ·But :these' ·fiVe 
agencies which are owned or managed by foreighers trtltlsad b\islrlifss :Mt 
only on behalf of concerns owned by ~oreigners but ?lso on behalf of Indian 
business houses. As has already been stated ' Eiarlie~ ' ;tWe ' ~dZ!e':rn'sem.'ents 
handled by the five big agencies forms about 50 {lei ce~t, ,of)h,e( to\a(Y,o!;'tiipe 
emanating from advertising agencies and in th~ .. · c~,~~ ~f -~~,e' ~ _ t<?p ')5~per·~. 
amounts to roughly 27 per cent, of their advertisein'ent reveriu·e. Wf;'. do 
not think that the f.oreign busines~ interests ex e.~~,. ~ff~ . ~~?4~ ' '0j,~JP?:~ "~r 
the mere fact of bemg a large source of advertisements. !3ut, as m other 
·cases, we would 1ike that Indian capital and Indian . personnel are associated 

, ~ ' ·' ""~ • • , · r. ;:• ·,. , .. : r:r ·--· ~ · ~ n ... J-.. ~· · ' ·. ·, ·. 
with these agencies. · 

263. Advertisement space.-Advertisements occupy a substantial · ·proporr 
tion of the space in newspapers and in many periodicals too. -•;Whennthe News
print Control Order was in force during the war, a maximum:had beenrset on. 
the proportion of advertisements in any issue. At ·the encl of ·the :war;<when 
·controls were removed, this restriction also disappeared:, :rSuJJp1ies·:of,·news.
-print were not, however, freely obtainable and as a result dUEingrthe :pe:iriod>o~ 

]>Ostwar boom, the proportion of advertisements in :mew.spapenS'l1ncreasedw~cy 
rapidly and in some cases they exceeded half the "contents · of . 1he. :news•· 
paper. It is true that at no time did the proportion reach the high •figl:ftes 
noticed in the United States of America, b!It if was generally felt •that• ixrthe 
more established papers who could command a steady 'ftbw·oi!.· advertisements; 
the proportion was excessive. With newsprint nowdrf 'freer 'SuPJYly and· with: 
boom condition no longer existing, the proportton· ' of advertisements- r1haS: 
fallen and is generally well below the . maximum Of" 40 per -~cenk that we 
have recommended in Chapter IV. · 

264. We have recommended that ti}e .total ~pa~. - ; :,allq~ted t<1 . 9-l!ver~ 
:tisements in daily ~ewspapers , ,. should .. not _e:x;c.eed, 49 .. per . cept. of the 
printed area. This would en~ure , ~hat the .reac;ler. g~~ an adeqpate 
proportion of news and views and .. that . the adve,r.tise~ts ar~ Jl:Ot . red~ced 
in effectiveness because there a:r~ too , m~y of 1;bem, , .. ~.~ Asi;Qciation of. 
Advertising Agencies told us in tb,e . c~se ,of ~ ;~yiq~~ce tholt ~~~. tt)~ 
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would favour such a maximum limit on advertisements. While circum
stances may compel a newspaper to exceed this limit slightly in one issue
or another, we feel that the total space devoted to advertisements averaged. 
out over a period of·a week should not exceed the limit we !have prescribed~ 

265. In fixing the maximum limit on advertisements at 40 per cent. o£ 
the t~tal space, we have taken into consideration not merely the present. 
practice but what we expect would be the future tendency once a price
page schedule is introduced. In the analysis of newspa~er space (Appendix. 
No. XL) the area allotted to advertisements in 30 different newspapers 
during the ,first quarter of 1953 has been set out in detail. During that period 
there was ~o restriction on the use of newsprint and newspapers had, of· 
their own accord, expanded the size of each issue to such an extent that the
advertisements formed only a comparatively lower proportion of the total.. 
Out of those that we examined,· only one newspaper had during this period 
exceeded the proportion of 40 per cent. of advertisements and even here the
excess was very slight. We expect, however, that when newspapers are 
forced either to reduce the number of pages or to increase the price of each. 
copy, there would be a strong temptation to condense 1\ews and editorial 
matter so as to accommodate all the advertisements that they have booked. 
As a consequence, the ratio of advertisement space to reading matter would 
increase, and we are of the opinion that it should be kept within the definite
limit that we have prescri~ed. 

266. ·Everi at current advertisement rates, newspapers, particularly the
larger ones, have been able to cover their costs and in many cases to make· 
substantial profits ·with. a. much smaller ratio of advertisement. Though it. 
may not always be possible to earn the same revenues with a restricted 
number of pages, we. expect the~e would be a readjustment of their economy 
whicl].. would enable newspapers to work to the same margins as at present_ 

267. Advertising supplements.-Newspapers have shown an increasing 
tendency to bring out supplements. Some of these supplements carry useful 
information on certain topics, such.as the Five Year Plan. Othc-.rs are brought 
out on some occasion like Independence Day, and carry a historical survey
of events or informative· articles. There has not been much increase in the· 
tendency to issue such supplements, but an increase has been noticed in the· 
number of what may be called commercial supplements. These are in res
pect ; oi ' an· industry as: a · whole or in respect of some particular firm or 
undertaking. The occasion may, be an anniversary of the starting of the· 
industry, 'the openingc.of an undertaking or sometimes be even without any
such justification. ·The reading matter is often in the nature of propaganda. 
in. favour· of the industry or the firm, disguised as general information, and 
it is usually proviQ.ed' by the firms concerned or others connected with the
particular· industry: .. When a newspaper decides to issue such a supplement 
it approaches firms engaged in the industry itself, or the concerns supplying 
capital· equipment, raw materials or stores to the industry; in the ca;;e of 
a new .undertaking, tJhe contractors, architects, furniture merchants and 
persons who have supplied other materials for erecting a new building or 
factory are. approached for advertisements. The reading matter provided 
in such' supplements• is) generally not of much interest to the readers, wh() 
devote ' less time or attention to such supplements than to the other parts 
of the newspaper. Thus th:e advertisement value of the space in the supple
ments corlsiderabl'Y lessens. · · u has been stated before us by the advertising 
a~:ericies that iri' the"maj6rity of cases the advertisers are not interested in 



97 

booking such space, not only because of its lower intrinsic value, but also 
because they do not think that they have many potential customers in the 
class of readers reached by the particular paper. In spite of this, the influ
ential papers exert pressure on such advertisers and book advertisements 
for the supplements. We agree with the view of advertising agencies that 
such supplements offer publicity incommensurate with the expenditure in
volved and has benefited only the newspapers. We therefore feel that the 
supplements of the commercial type should be discouraged. The adoption 
of a price-page schedule as suggested by us in Chapter IV should serve to 
stop the indiscriminate issue of supplements. 

268. Objectionable advertisements.-Apart from considerations of the 
space occupied by advertisements, we find that judged by their contents, 
a nun:..ber of the advertisement must be regarded as objectionable. Firstly, 
there are advertisements of proprietary medicines and drugs which tend to 
encourage self-medication of certain diseases which it is essential to get 
treated by qualified doctors. There are others which offer the services of 
quacks, abortionists, and so on. Th'ere are also advertisements of drugs 
which are dangerous or habit-forming. There are other advertisements 
which offer for sale certain drugs which may prove harmful if they are 
used indiscriminately. These are instances where the product or service 
which is advertised is in itself harmful or dangerous to the public. Certain 
other advertisements are fraudulent or likely to mislead. Some tend to 
exploit the unemployment situation in this country, the greed of the small 
investor or the credulity of the general public and make misleading offers 
of jobs to be had, profitable investments to be found or magical cures for all 
known and unknown diseases. , ~me offer the services of astrologers and 
quote testimonials of wonderful predictions. There are also those advertise
ments which offend in respect of their illustrations or the text, even though 
what they offer to the public may not be objectionable in themselves. 

269. There is a large proportion of advertisements, particularly cinema 
advertisements, with illustrations or text which can be considered objection
able. We understand that in the United States of America, film advertise
ments have also to be approved by a Central body for the industry before 
they can be released and that they cannot depict any scene of incident which 
does not find a place in the film as censored or released. It would appear 
that in the case of Indian film advertisements, no such restraint is enforced 
or observed. Such objectionable tendencies have been noted not merely 
in film notices but in other advertisements also. Even matrimonial adver
tisements have sometimes been crudely worded. But lapses from good 
taste are ·most noticeable in the case of advertisements of drugs intended 
for use in connection with women's ailments, venereal diseases or s~xual 
indulgences. Even a widely respected Hindi literary monthly carried a large 
number of such advertisements. There is the practice of advertising obscene 
publications in a manner which conveys to the reader that the publication 
is salacious, even though the wording of the advertisement may not always 
be obscene. While the bigger papers rarely commit the mistake of accepting 
such advertisements, we find them all too common in the smaller papers 
and in the periodicals. 

270. Code of Advertising.-There have been attempts to effect a reform.. 
We were informed that the Indian and Eastern Newspapers Society had 
adopted a code for the benefit of its members, but tlhough some papers had 
adhered to it very strictly and even went beyond the code, there have been 
others who took advantage of the fact that the c~de was recommendatory 
18 Mofi&B. 
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and not mandatory. The Association of Advertising Agencies and the Indian 
Society of Advertisers have both informed us that they are in favour of a 
code of advertising that would keep out advertisement of an objectionable 
or of doubtful character and are taking steps for· its adoption. They have 
mentioned that the codes, adopted by the International Chamber of Com
merce and by the New York Times are examples which are worth study 
and adaptation. These are reproduced in Appendix XXVI. We realise that 
in many cases it is possible to restrict the publication of such advertisements 
by a concerted decision of the industry itself. We would recommend to 
Indian and Eastern Newspapers Society and Indian Language Newspapers' 
Association the adoption of a strict code of advertising which all members 
'would be compelled to follow and which would be binding also on the 
Associ~tion of Advertising Agencies and Indian Society of Advertisers. Com
pliance with the code could be most effectively secured if these four bodies 
could together join to form an Advertising Council for the country which 
would concern itself with the ethics and practice of advertising. Such a 
Council may also be able to advise the Central and State Governments 
on advertising policy generally or in specific cases. This would, however, 
leave out a large number of small newspapers and periodicals which do not 
belong to either of these corporate bodies and which contain the greatest 
number of offenders against decency and morality. It is they who have 
furnished the majority of examples of objectionable advertising that veno
mous critics of this country have found pleasure in quoting in support of 
their unjustified generalisations. To abate this particular nuisance, legal 
measures will be necessary. 

271. Advertising of Drugs and Remedies.-The largest field of such objec
tionable advertising which we feel should be put down by law is of drugs and 
proprietary medicines. We have already referred to the fact that the 
volume of advertising of such commodities ranks next only to the volume 
of advertising of cosmetics. Quite a number of the drugs and medicines 
advertised are harmless if not always effective. A number of these prepara
tions are, however, offered to persons suffering from diseases for which 
drugs of proved therapeutic value have not so far been developed. The 
harm that arises trom such advertising is that the patients might be deluded 
into dosing 1lhemselves with these medicines and delay medical examination 
or advice till the disease reaches an incurable . stage. The Indian Medical 
Association have suggested to us the banning of all advertisements of medi
cines which claims to cure or alleviate any of the following diseases: 

Cancer. 
Brights' disease. 
Cataract. 
Diabetes. 
Epilepsy or fits. 

Glaucoma. 
Locomotor ataxia. 
Paralysis. 
Tuberculosis. 

In the United Kingdom, advertisements of drugs or treatment for_ these 
diseases are governed by the Cancer Act of 1939 and the Pharmacy anel 
Medicines Act of 1941. (Advertisements relating to the treatment of vene
real diseases are governed by the Venereal Disease Act of 1917.) 

272. It was mentioned to us that in the case of one or two of these 
diseases, certain Indian systems of medicine have developed ~romising 
methods of treatment and that these should be deleted from the hst above. 
This is a matter really for medical experts to decide and we shall recommend 
only that there should be a specific ban on the advertisements of remedies 
for such diseases as are finally included in the list. 
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273. Quite a number of advertisements hold out promises of lasting cure 
<t>f diseases which, though they might not fall under the classification already 
.:mentioned as requiring prompt medical attention in order to improve the 
chances of the patient, would still be of a nature in which a cure cannot be 
promised. Some of the so-called medical practitioners offer to prescribe for 
these diseases by correspondence, while others go through the formality of 
examining the patient. The objectionable feature "is that they hold out hopes 
which would be impossible to fulfil. Some offers are of talismans or magical 

·cures repeatedly stated to have been handed to the advertiser by some 
'rishi' usually in the Himalayas, which the advertiser is prepared to pass on 
for the benefit of humanity at an exorbitant price. 

274. Recommendations of the B.M.A.-The British Medical Association 
:have published the report of their Committee on proprietary medicines, 
whose recommendations on the advertisement arid sale of such medicines 
~have been passed by the Council of the B.M.A. in 1949. We are reproducing 
it in the Appendix XXVII as we consider that there· are many recommenda
tions which deserve to be embodied either in legislation or in the codes 
.appr~ved by Association of Newspaper Proprietors. 

275. One of these is that no advertisement should contain a claim to cure 
.any ailment or symptoms of ill-health. nor should an advertisement contain 
a word or expression used in such a form or context as to mean in the 
positive sense the extirpation of any ailment, illness or disease. It thus 
places a total ban on any claims to cure. Further it says that no advertise
ment should offer to diagnose by correspondence, diseases, conditions or 

.any symptoms of ill-health in a human being or request from any person 
a statement of his_ or any other pers"on's symptoms of ill-health with a view 
to advising as to or providing for treatment of suclh conditions of ill-health 
by correspondence. Nor should any advertisement offer to treat by corres
pondence any ailment, illness, disease, or symptoms thereof in a human 
being. They have also drawn up a list of diseases, illnesses or conditions for 
which medicines, treatments or products may not be advertised. This list 
is in addition to the diseases on which restrictions have already been imposed 
·by statute in the United Kingdom and to which the Indian Medical Associa
·tion have drawn our attention. 

276. Dangerous Drugs.-In the field of dangerous drugs, we noticed that 
certain drugs, the advertisement and sale of which has been banned in the 

·united States of America, (the country of their manufacture) are extensively 
advertised in the Indian Press. With so many systems of medicine prevalent, 
it is no doubt difficult to draw up a list of dangerous drugs commonly 
administered in treatment. But in the absence of an Act to control the 
sale of such drugs, any regulatiOJl of their advertisements may reduce the 

·extent of their sale but would not save the public completely from its use. 

2771 Acts to regulate advertisements of drugs and medicines.-We have 
:studied the West Bengal Undesirable Advertisement ·control Act, 1948 and 
the Bihar Drug Advertisement Control Act of 1946. We find that in the 
·west Bengal Act, there is a general ban on advertisements of medicines or 
appliances to be used as contraceptives, regardless of the manner in which 
such advertisements may be worded. We are of the opinion that in view 
of the circumstances in India and the insignificant number of cen_tres where 
competent advice on this subject is available, a ban on all such advertisements 
irrespective of the way in which they are worded requires reconsideration. 
·Further, the West Bengal Act does not specifically cover abortifacients which 
.are largely advertised in this country. 
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278. The Bihar Act prohibits specifically advertisements offering drugs or
treatment for the cure of venereal disease and such other diseases as may
be specified in rules made under the Act. This may exte.nd also to adv~r
tisements in public places and would, therefore, apply to sign boards outside
the consulting rooms of medical practitioners. 

279. We consider that. the Drugs and Magic Remedies (Objectionable· 
Advertisements) Act of 1954 though belated, would serve a very useful 
purpose in eliminating many of the advertisements that are disfiguring the
indian Press. But it falls short in many respects of what the country
needs. The. Act does not eliminate mischief even in the limited field it 
covers because of the exemptions that it provides such as, for instance, tl)e· 
permission to medical practitioners to advertise on sign-boards, or notices,. 
the treatment of any of the diseases or disorders specified in the Act . 

.280. Some of its shortcomings are understandable, since it was drawn. 
up by the Ministry concerned only with public health. We can understand 
why it bans advertisements of talismans, mantras and kavachas which claim. 
to be able to help diagnosis or cure of diseases, but does not mention talis
mans which claim to help in making friends, winning fortunes or solving 
cross-word puzzles. It covers sexual tonics but makes no mention of love
philtres which are advertised. But even as an act to safeguard public 
health, we feel it falls short of_ requirements. For instance, while misleading 
advertisements relating to drugs are covered, there is nothing to stop mis
leading advertisements about appliances or courses of treatment, and if 
a person advertises that he -would restore amputated limbs by dieting or 
by hypnosis, tlhis Act cannot be applied to check him. No ban has been 
placed on diagnosis by correspondence or treatment by post, and both of· 
these are widely represented in advertisements. Advertisements of dange
rous drugs, or of those which are habit-forming, or of certain others which,. 
when not administered under control, might lead to serious consequences,. 
have not been banned. 

281. The Act attempts to fulfil two requirements, both of equal importance· 
no doubt, one to prevent damage to the health of the citizens, and other
to prevent a shock to their sense of good taste and decency. We here are· 
concerned with both of these, as well as other considerations. We are 
anxious that the Press should not be used as a medium by hucksters who 
seek to profit at the expense of the health of the public. We are equally
keen that the contents of the advertising columns should not offend against 
decency or good taste. In addition, we would also welcome measures which· 
would protect the public against frauds who would play upon their credulity· 
or ignorance in order to rob them. The Act does not go far enough in deal
ing with many evils that exist, including in. particular the offers to diagnose
diseases and prescribe medicine by correspondence. The Act provides for
certain rules to be made thereunder and we trust the points we have men
tioned would be considered when the rules are being drafted. 

282. Other Objectionable Advertisements.-We have referred earlier to· 
other categories of advertisements which in our view need curbing. There 
is the general question of film advertisements, where we feel that the United· 
States practice of prior approval by a Board might prove very useful. Then 
we have the advertisements of pornographic publications which· we feel 
must be stopped. This is part of the wider question of the use of advertise
ments for promoting trade in commodities and services which may be con-· 
sidered against the public interest or of fraudulent intent. Numerous; 
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-examples of such advertisements were quoted in Parliament during the 
<lebate on the Central Act. It is true that in many such cases it is open to 
the person defrauded to prefer a complaint. The advertiser counts on the 
reluctance of the victim to go to court. This is where we feel that the 
Government should step in. The Act for the regulation of the Press as an 
industry should include a section which makes it an offence, p1,1nishable 
-with fine or with imprisonment, the issue o:f fraudulent advertisements for 
publication. Whenever a member of the public complains of having been 
·defrauded by means of such an advertisement, the matter should be investi
_gated and if it is found that t!Js!re was intention to defraud, the advertiser 
should be prosecuted. Government should in the same way investigate 
.advertisements of books offered to "adults only", of "birth-control clinics" 
which "treat" cases of advanced pregnancy, "massage-esta~lishments" which 

furnish "nurses" and the numerous other rackets of this nature. A section 
<>f the Press !has proved a boon to persons engaged in such activities, by 
<>ffering them the means of enlarging their field o~ operations. It is only 
proper that the Press should co-operate with investigation and help to punish 
the offenders. We would also urge upon the publishers and editors the 
wisdom of passing on for investigation any advertisements which they receive 
and which in their judgment are of this nature. 



CHAPTER VI 

SUPPLIES 

283. As we have already mentioned iri Chapter I, the Government of: 
India suggested that we might consider only those aspects of the supply of 
newsprint and machinery to the Press which could be conveniently examined 
as part of our general enquiry, and particularly the adequacy of newsprint 
and its distribution and the demand for composing and printing machinery
and its likely future trends. 

284. World supplies and consumption of newsprint.-Newsprint is an~ 

essential raw material for the production of daily and weekly newspapers_ 
Since newspapers have a short life, the paper on which they are printed 
need not possess either high quality or permanence. It must, however, be 
so cheap that it is economic to use even in editions selling in millions or 
copies daily. Newsprint is, therefore, made from the cheapest grade or 
pulp, consisting mainly of wood fibres ground up mechanically. An admix-
ture of chemical pulp is made just sufficient to give the sheet the necessary 
strength to stand the strain of modern printing presses running at high. 
speeds. Newsprint is composed of 75 to 85 per cent. of mechanical and 25-
to 15 per cent. of unbleached sulphite pulp. Out of a total world production_ 
estimated at 10 million tons in 1952, Canada accounts for 54 per cent., the
United States of America for 10 per cent., Scandinavia 10 per cent., United 
Kingdom 6 per cent., other Western European countries 13 per cent., Union 
of Soviet Socialist Republics 4 per cent. and the rest of the world for only-
3 per cent. In 1950, world exports of newsprint exceeded 5· 5 million tons
But over three-fourths of this represented export from Canada to the United 
States, which, also imported nearly 1/5 of Scandinavian exports amounting 
to 725,000 tons .. This left the rest of the world to share out the remaining 
1.1 million tons of newsprint available for export. This works out to 80 lbs. 
per head of population in United States of America, whereas the people of 
India, Pakistan, Burma, China, Indonesia, and other Asian countries have· 
had to be content with ! lb. of newsprint per head. 

285. The diversion to United States of America of the supply from Canada· 
has focussed demand on Scandinavia, and thereby rendered newsprint from 
that source scarce and dear. At times the Scandinaviap and North American 
newsprint markets form virtually water-tight compartments, with the Scan
dinavian producers enjoying a monopoly of exports to soft currency coun
tries. The relative scarcity of Scandinavian newsprint is reflected in the: 
high premium which it frequently commanded over the Canadian price. 

286. Following the outbreak of the Korean war the prices of many com
modities soared upwards without hindrance; but few of the commodities: 
not directly required fpr defence rose to price peaks as pulp and 
pulp products, above all newsprint. In many countries, newsprint deli
vered on contract doubled in price, while the spot price as much as trebled .. 
The boom was aggravated by the speculative buying up of stocks by middle
men reselling to small consumers at high prices. The worst sufferers invari
ably were the countries like India not importing much newsprint, having nOt 
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reservation contracts with the exporters, ~d dependent for supplies on the 
spot market. 

A rise in the cost of newsprint may be reflected in a newspaper in three 
ways: 

(a) raising of the price of the newspaper; 
(b) raising the advertisement rates, or 
(c) reducing the number of pages printed. 

Unable to bear the burden of the rising costs, some of the newspapers 
may have to close down, as happened in 1951. 'IIhis state of affairs is highly 
unsatisfactory as it acts as a brake on the expansion of the newspaper 
industry. 

287. One remedy is to improve the output of the existing manufacturing 
areas. Even in countries with a tradition in paper-making it takes nearly 
five years to bring a newsprint mill into productton, and it may take longer 
in other countries. The long-term solution seems, however, to lie in the 
establishment of industries in countries possessing the requisite natural 
resources for making newsprint, not necessarily from the usual raw materials 
but from local fibrous material of suitable quality. 

288. Newsprint Distribution in lndia.-India is entirely dependent for her 
supplies of newsprint on foreign"Countries. The principal supplying coun
tries are Canada, Finland, Norway and Austri_a. Table I below gives the 
country-wise quantum of imports in tons and their value in rupees from 
1947-48 to December 1953. 

'.··TABLE I 

Import of newsprint from 1947-48 onwards 

1947•48 I 1948-49 1949-50 

Country of Quantity Value in Quantity Value in Quantity Value in 
consignment in tons in in tons in in tons in 

thousands thousands thousands 
Rs. Rs. Rs. 

Canada 12,287 66,04 13,329 - 81,93 11,207 iit\70,94 
U.S.S.R .. · .. .. .. .. . . 
Finland 6,897 54,69 7.336 158,68 4,128 [23,54 
Sweden • 6,188 46,35 9,041 73>41 7,064 43,81 
Norway . 10,775 90,86 17,916 IA8,67 14,027 r 84,80 
Austria . 26 23 2,197 , 17,03 2,990 f x7,u 
Others .. 7.762 53.39 8,427 6o,86 5·323 'f29,56 

ToTAL . 43.9351 3,u,561 58,246 4>40,581 44.739 12,69,76 

1950-51 1951-52 I 1952-53 

Canada . . 8,294 61,77 12,316 1,19,13 10,559 1,06,04 
U.S.S.R. . 3>559 19,81 7,851 66,98 .. . . 
Finland . 12,140 8o,15 9,924 1,29,20 II,324 1,09,37 
Sweden 4.793 36,21 1,256 16,35 5>492 1'45>45 
Norway . . 17,376 1,19,13 9>452 1,20,85 II,233 1,o6,96 
Austria 16,305 1,15,081 3>725 43>98 9,185 72,89 
Others . 12,739 1,05,04 5>951 74,00 6,103 r 52,86 

ToTAL . 75,2061 5.37,19 50,481 s,70.49 53,8961 r4,93,51 
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Nine months-April to December 1953 

Country of consignment 
Quantity in tons I Value in thousands 

Rs. -Canada. 3>597 31,28 
U.S.S.R. 1..407 7>83 
Finland . . . 15,555 1,II,30 
Sweden . . . 4>572 33,79 Norway . II,334 85,38 
Austria • . . 7,770 55,68 
Others . . . . s,o5x 58,99 

TOTAL . . . 52,286 I 3,84,25 

289. Before the War, India imported on an average 37,000 tons a year. 
This fell to 28,000 tons in 1941-42, and to as low as 14,000 tons in the follow
ing year. There was a gradual recovery in 1944-45 when imports rose to 
nearly 22,000 tons. The war stimulated the appetite for news, creating a 
larger demand for newspapers, and in consequence for newsprint. The pre
sent demand is estimated at 60,000 tons a year, and, according to the Planning 
Commission's report, will amount up to 100,000 tons in 1960. Though our 
consumption of newsprint is not high in the world context, and is less than 
the annual quota of a large .American daily newspaper, we are dependent 
on other countries for the supply and often find it difficult to procure even 
the relatively small quantity of newsprint we require. 

290. When supplies dwindled in 1941, the first Newsprint Control Order 
was promulgated (under the Defence of India Rules) on 31st May, 1941, under 
which purchase and sale of newsprint were controlled, import quotas were 
allocated to various newspapers and the use of newsprint for purposes other 
than the publication of newspapers was prohibited. On 29th May, 1942, 
another control order entitled Newspapers Control Order was issued the 
object of which was to regulate the consumption of newsprint by fixing the 
maximum number of pages in newspapers sold at particular prices. From 
April 1943, the distribution of newsprint was also brought under control. 
In order to advise on the subjects of newsprint import, distribution and 
matters concerning control of newspapers, Government of India constituted 
an ad hoc Newsprint Committee consisting, among others, of persons from 
Indian and Eastern Newspapers Society and Indian Language Newspapers 
Association, and newsprint importers. The page restrictions, which were 
revised from time to time, were most stringent during the period April 1943 
to July 1946. By 1949, the supply position had improved considerably, sup
plies from foreign "Countries became available in sufficient quantities. and 
control was lifted from June of that year. 

291. Following decontrol, the consumption of newsprint shot up from 
3,550 tons a month to about 5,000 tons a month between July 1949 to January 
1950. This was due to three causes: (1) a large number of newspapers 
increased the number of pages in each issue; (2) a number of newspapers 
issued special supplements, and (3) circulation increased all round. From 
25th August, 1949, newsprint was placed on the Open General Licence. 
Following devaluation and Britain's refusal to issue licences for imports 
from Canada, the United Kingdom importers shifted their orders for news
print to the Scandinavian mills. The result was that the Scandinavian mills 
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:received more orders than they could meet. The price shot up from £35 
-c.i.f. a ton to £70 to £75 in January 1950 for Scandinavian newsprint. Owing 
to strikes in some Finnish mills, the production fell short of estimates. One 
.of the largest mills in Australia had to remain closed for 5 months from the 
-end of April 1951. The consumption of newsprint in United States of 
America increased by 10 per cent. In addition there was some stock-piling 
.owing to the Korean war. All these things thinned the prospects of an ade
-quate supply of newsprint for Indian requirements, while the stocks on 
hand were not sufficient to meet our requirements for more than 3 months. 

292. The general meeting of the Indian Language Newspapers' Association 
held on 23rd December, 1950 urged Government to introduce statutory price
page control. Government issued ·an order on the 26th December, 1950 
-effective from 1st January 1951 which gave stautory sanction to the volun
tary restrictions imposed by Indian and Eastern Newspapers Society on its 
members. The Order provided that the total number of pages in tlhe issue 
.of a standard size daily newspaper during any one· .week should not exceed 
·60. This order made no reference to the price at which the paper was sold 
but restricted the quantity of newsprint that could be used in any one week. 
'The total number of pages which newspapers of smaller form at could 
publish was also proportionately restricted. Proprietor of newspapers and . 
dealers were required to submit monthly consumption and stock returns. 
'The Indian and Eastern Newspaper Society, at its General Meeting held on 
2nd-4th February, 1951, recommended to Government tlhat ·the Newsprint 
·Control should provide for a price-page schedule and that the use of news
print for purposes other than the publication of newspapers should be prohi
bited. These recommendations were ultimateJy accepted. The revised News
print Control Order 1951, issued on• 8th March, 1951, .in place of the News-

-print Control Order, 1950, came iii to force on April 2, 1951. According to· 
the revised Order, the daily and weekly newspapers were classified accord
ing to the size of the page, and it prescribed tlhe maximum number of pages 
permissible for 7 -day papers, 6-day papers and weekly papers according 
to the· retail price of each copy. The Order prohibited the use of news
print for any purpose other than that of printing of a newspaper except 
under a general or special permission granted by the Central Government. To 
·enable the smaller newspapers to obtain their supplies from dealers, the 
Central Government was authorised to direct any person other than a pro-
prietor of a newspaper, to sell or otherwise transfer any newsprint in his 
-possession or under his control to such other person specified in the direc
tion. The proprietor of a newspaper or any other importer was required 
to give information within 7 days of the import or acquisition of newsprint. 
11e was also required to submit monthly returns of newsprint consumption 
.and stocks. 

293. Owing to persistent representations from the publishers of books etc., 
Government permitted the use of newsprint in sheets for purposes other than 
publication of newspapers for a period of 6 months· commencing from 15th 
.June, 1951. This concession was extended from time to time. Permission 
was also accorded to newspapers to publish extra pages on such festive 
.occasions as Diwali, Puja etc and also on occasions of national importance 
like general elections, Independence Day etc. 

294. Towards the end of 1950, it had been anticipated that only 31,000 
tons of newsprint would be available during 1951. Actual imports, however, 
-came to 64,904 tons, which was in excess of the estimated annual require
ment (60,000 tons). The scramble for stock-piling owing to the Korean war 
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seell).ed to be over, and there were reasonable prospects of adequate supplies 
coming in in 1952: The prices of newsprint also showed a downward move
ment. In the first half of 1950, the price rose from £45 to £60 a ton. In 
the second half of 1950, and in early 1951, newsprint was quoted at £74-£8() 
per ton. In September 1951, newsprint was quoted from £105-£115 per ton. 
In March 1952, the price came down to about £80 per ton, and in August 1952 
to £55. Government li~eralised the control gradually and withdrew it in 
S~ptember 1952. At present there is no control on the import, consumption 
or distribution of newsprint in the country. Both wood pulp and Newsprint 
are on the Open General Licence for import up to 30th September 1954. 

295. Manufacture of newsprint.-The possibility of manufacturini news
print in India has been the subject of study by a number of experts. Since 
it is a low-priced commodity, the successful manufacture of newsprint requires 
that raw material, water and power must be available in large quantities, at 
the factory, at very low cost. A number of trees that grow in India are 
quite suitable for the manufacture of mechanical wood pulp. The most 
commonly used trees are coniferous like pine, spruce and fir. The Indian 
varieties yield quite satisfactory pulp and it is estimated that sources in the 
Himalayas can supply up to 180,000 tons of pulp timber annually. The 
difficulty however has been the extraction of the timber from inaccessible 
heights where they grow, and the transportation to a mill. Methods developed' 
recently in Switzerland for logging timber on high mountain sites by the 
use of a skyline are being studied and the Forest Research Institute authork 
ties are understood to be planning the installation of a pilot installation for 
gaining experience of extraction under Himalayan conditions and training 
Indian workers in the method. It has been estimated that a factory located' 
at Abdullapur or Pathankot in the Punjab would be able to t!tili.;;e timber 
from the Himalayas. Until the method of harvesting the timber has been 
satisfactorily worked out, there does not appear to be any possibility of a. 
factory being established in this area. 

296. Investigation has also been made of the suitability of pulp from 
other plants not generally used in other countries for making mechanical 
pulp. One of these is the paper mulberry, pulp from which was successfully 
used for making trial batches of newsprint. The tree, however, is not native 
to India and so is not available in Indian forests in quantities sufficient for 
industrial exploitation. Experiments have also been made with timber of the 
wattle which is being planted in Madras State for extraction of the bark 
which is used in tanning, and the results showed it to be a suitable source of 
chemical pulp for adm~xture with mechanical pulp for newsprint manufacture. 
Similarly, bagasse which is a waste product of the sugar industry and 1s 
being burnt under boilers for raising steam in sugar mills can be converted 
into chemical pulp of good quality. Mills established in other countries are 
already turning out paper from bagasse pulp, and one Indian mill is already 
using bagasse as a raw material for manufacture of paper and boards. 
Chemical pulp from these sources, or from others like bamboo and eta reeds 
already in use, could be used along with mechanical pulp made from cheaper 
raw materials, but the difficulty has been to locate a suitable supplies of raw 
materials for mechanical pulp. Of the sources mentioned earlier, spruce and 
fir though available in large quantities in the Himalayan ranges, offer diffi
culties in extraction of the timber, while paper mulbery and wattle which 
can be grown in other areas have to be planted hereafter on a very large 
scale before supplies could be available in the quantities required. Certain 
processes have, however, been worked out by which bagasse can be converted 
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directly into newsprint. According to estimates based on the quantity of 
sugar produced by the centrifugal process in this country, the total amount 
of bagasse available, estimated at dry weight, would be ll million tons. T~> 
this may be added the quantity of bagasse left over from the production of 
gur. Less than two tons of dry bagasse are needed for manufacturing one
ton of newsprint. It will therefore be possible with the quantity of bagasse
available in this country to manufacture all the newsprint that can · be 
currently consumed. Before bagasse can be released for use as a fibrous;-
material, it will be necessary to convert boilers in Indian sugar mills to burn 
coal instead. Further, bagasse would be available only at a price equivalent 
to the value of the coal to replace it. Indian coal is however quite reasonably 
priced and one or two sugar mills have already started the manufacture of 
paper and pulp boards from bagasse, after converting their boilers to burn 
coal. If a drive is undertaken for large scale c9nversion of the steam boilers, 
it should be possible to release the required quantity of bagasse for use as a: 
source of cellulose. While India has adequate supplies of fuel at lew price~ 
it is very short of fibrous material generally and is at present importing 
cellulose fibre in various fo~;ms such as pulp for rayon manufacture, as 
readymade newsprint, and as superior grades of paper. Release of .bagasse- · 
to serve as a raw material for one or more of these products by replacing it 
with coal as fuel would, therefore, be in the· over-all national interest. We
understand that the Government of India have already approached manufac
turers of chemical plants in the West to draw up blueprints for chemical 
plants for converting bagasse into one or the other of these three products. 
American experiments would appear to indicate that newsprint from bagasse
not involving the use of chemical pulp from any other raw material, would 
yield a product comparable wit-h newsprint made from timber, at a price
which is not very much higher: It must be remembered in this connection 
that the United States of America has extensive areas under forest which: 
can be readily harvested, while India suffers from a lack of such resources~ 
Utilisation of bagasse on a large scale in place of timber for newsprint as 
well as for other products would overcome our shortage of cellulose material. 

297. The Nepa mills.-In 1947 -a company was floated in Bombay 'for 'the
manufacture of paper from raw materials available in Madhya Pradesh. 
Later the promoters decided to go in for the manufacture of newsprint. The
factory is located near Chandni in Madhya Pradesh and the Government ot 
Madhya Pradesh are deeply interested in the scheme. They have contributed 
a large amount of capital -and have also erected a power station near the
mill for the supply of electricity. A dam has also been put up across the
Tapti river and pumps and pipe lines laid for the supply of water to the
mill. The mill has planned to use a local wood called 'salai' .for the manu
facture of mechanical pulp. Tests carried out by Research Institutes are 
reported to indicate that salai is suitable for this purpose and the company
also plans to use another tree 'maharukh' which, it is expected could be 
grown in the vicinity of the mills to provide the necessary flow of raw 
material. Mechanical wood pulp is expected to be in production in the 
course of this year, and with the completion of the mill for the production of 
chemical pulp for admixture, early in 1955, the company expects to start the 
paper mill for the manufacture of newsprint in the course of that year .. 
Doubts have been expressed regarding the economic soundness of the venture. 
It is undoubtedly a fact that the original promoters did not have any clear
idea of the capital requirements or of the cost of production. Owing to lack 
of expert knowledge and other causes, there has perhaps been, some ex]:>endt·
ture in the construction of the Mills which could have been avoided. This-
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would add to the cost of the newsprint when it is plqced on the market. 
Some difficulties in the supply of timber or at least in the expansion of planta
tions might also add to the cost, by reducing production. Still, this has been 
the only attempt so far to manufacture newsprint in this country and so much 
-capital and effort has been spent on the venture that it would be in the 
national interest to make it a success. 

298. The production of the Mills is expected to be 100 tons a day thou,gh it 
might be some time before this figure of output is reached. Even when run
ning at full capacity it will meet less than half of the country's require
ments and in order to reduce our dependence on imports it may be advisable 
to start work on the installation of another mill. In view, however, of the 
difficulties that have been met with, we are afraid that no fresh scheme would 
be undertaken until the present mill has furnished some experience and data 
for successful working. 

299. At present the Indian Press depends for its newsprint sol€Iy on 
imports and, as we have mentioned above, this _dependence on imports is 
likely to continue for some years or longer. Many representations have been 
made to the Commission that at present under free import conditions largt::r 
:newspapers find no difficulty in procuring their requirements from abroad bat 
smaller newspapers whose requirements are not large enough to interest 
·overseas mills are obliged to buy their newsprint locally in the market through 
importers and dealers. This, they say, has placed them at a disadvantage 
since they- cannot purchase in bulk, nor make long term contracts when prices 
.are favourable. They have to buy in the spot market, and very often at high 
prices. It has therefore been suggested that all imports of newsprinj; should 
be made through some organisation which imports in bulk and distributes to 
-consumers in this country. 

300. Scheme for newsprint distribution.-In 1946 an attempt was :made 
by the Indian Language Newspapers Association in this direction by the 
formation of a Co-operative Society of small papers, but the experience was 
not satisfactory. At a time when prices were rising, members took advantage 
of the existence of the Society and purchased their requirements from the 
Society's stocks. When however prices started falling, the members preferred 
to buy in the local market and the Society was left with large .:;tacks which 
they !had purchased at higher prices and for which there was no demand. 
Obviously such a system would not work satisfactorily unless the members 
were committed to drawing their supplies from the society and had also 
deposited the necessary funds. The latter was out of the question in view 
~f the financial difficulties of the small papers, and consequently it was not 
possible for the Society to insist upon the members drawing from the stocks 
already imported. 

301. The only solution for this difficulty would appear to be State trading 
in this commodity. We are aware of the numerous arguments for and against 
State trading, but we are inclined to think that in the case of this particular 
commodity which has a vital part to play in ensuring freedom of information 
and interplay of ideas, there is justification for the State to come to the help 
of the industry and the advantages of State trading would outweigh U1e 
-disadvantages. The Indian Langt:.age Newspapers Association have also sup
ported a proposal of this nature. Further, the prospects of sale of the news
print produced in this country would be problematical in view of the f::>rtors 
that tend to increase its cost of production. It might therefore be of advantage 
if a State Trading Corporation took over the entire output of the mills en a 
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fair basis, and sold it, along with imported newsprint, at equated ptices. It 
would be necessary for the Press to bear to some extent the cost c.f develop
ing the Indian mill and putting it on a sound basis and this can best be done· 
by ensuring that the products are sold through an organisation which slso. 
controls all imports from abroad. 

302. The trading organisation would have to be in the form of a public
Corporation with a Board of Directors which includes representatives of the
publishing world who can provide expert knowlede;e of the requirements of" 
the Press and of the sources of supply abroad. Capital for the venture will 
have to be found by the State and adequate stocks will have to be maintained 
at ports. These stocks can, however, be covered by advances from banks, and 
so the capital required to be provided by the Corporation can be much less 
than is required for financing the purchase from individual sour-::es as at 
present. The arrangement could be expected. to prove advantageous both 
to large and small papers and would even out the fluctuations in world prices. 
which appear to be beyond our controL - -

303. We are suggesting elsewhere the levy of a small surcharge on the
cost :of all newsprint sold in this country in order to finance the establish
ment of certain organisations that we consider necessary for the healthy 
development of the Press. We would suggest that this Corporation should 
set apart from its sales the percentage we have suggested and turn the sum 
over to the body to be set up. 

304. Composing Machinery.-In a large number of newspaper presses the 
matter to be printed is set up in type by machines instead of by hand. The
use of such type-setting machines offers certain advantages. It is possible to 
set up type much faster by m~~hines than by hand. The type thus set up. 
is cast afresh by'the machines for each occasion of use, and so the characters 
are always well-formed and without any broken types. A newspaper whose
typesetting is done by machine is, therefore, able to present later news and 
also to produce a well-printed page which is easy to read. Typesetting: 
machines may be divided into two major categories, in one of which a whole
line of type is cast in one piece for the full width of the column, ..,.;bile in. 
the other the types are cast separately but along with spaces wide er.ough 
to make up the full width of the column so that they have only to be
assembled, line by line. Three makes of machines are at present sold in the
market: two of the line-casting type and one of the . type that casts single
characters. The former has certain limitations on the number of different 
characters that can be operated from the keyboard. The maximum which is 
90 characters in some machines and 124 characters in other models is quite
adequate for setting type in English where the number of characters is
smaller, but presents certain difficulties in the case of Indian scripts which 
have so far been using a very much larger number of characters. The
machines that cast type singly are able to provide a much larger number of 
characters, 225 in the old models ·and 255 in the latest models. They have· 
therefore been more popular with the Indian language papers eyen though. 
their speed of operation is not as high. Attempts have been made to bring 
the total number of characters normally used in Indian scripts, within the 
capacity of the line-casting machines. In the -case of Bengali characters the 
process has been so successful that pages set up by the machine are accepted 
as standard. In the case of Tamil, the attempt has not succeeded to the 
same extent -and in Hindi the machine. is finding only gradual acceptance. 
Typesetting machines casting single types are available for Devanagari, Urdu. 
Bengali, Gujarati, Tamil and Telugu. 
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305. These typesetting machines have been evolved and perfected over a 
Jong period, and are complicated mechanisms which call for skill and special
ised knowledge for their. manufacture. Many of the component ~arts need 
io be made to a high d.cgre of accuracy, and in some cases the tolerances 
permitted are no more than one-ten-thousandth of an inch. We were told 
ihat there are only three firms manufacturing such machines, who have 
1actories in the United Kingdom and in the United States and that in spite 
-of the very large number of advanced count-ries in Western Europe which 
·.use the same characters as in the English-speaking countries, it has not been 
.found worthwhile to establish any more factories on the Continent of Europe. 
lndia's consumption of mechanical typesetting machines is estimated at 50 
per year, which is said to represent only about 1 per cent. of the total output 
.of the three companies. The manufacturers would, therefore, not be interested 
in setting up a plant in India for such limited demand. We understand that 
.manufacturing plants in this countrly ·are not at present equipped with 
.machinery for such high precision work and that therefore it would be difficult 
io undertake the manufacture of these machines even in collaboration with 
-one of these three firms. The major difficulty in undertaking manufacture is 
ihe very small number of machines that would be needed. This &pplies with 
.equal force to the manufac~ure of spare parts, though at present it is p:Jssible 
to undertake the manufacture of small parts and the simpler accessories. 
Actually, at present spare parts such as rubber rollers, fibre-pinions, 
.and carbon brushes are being manufactured locally for one make of line
·casting machines. The importers of another make of machines told us that 
their imports and sales of spare parts has ranged in value between 4i lakhs 
:and 8 lakhs per year during the last five years. It will be seen that the 
-volume of imports of spare parts is by no means very heavy and their r,1anu
:facture indigenously may not be justified as a sound economic proposition. 

306. Machines for use in the Indian scripts are practically identical with 
machines for other scripts. In the case of line-casting machines. however, 
it is essential to use, for Indian scripts, machines which are fitted with 
.auxilliary magazines accommodating 34 additional characters in order to cover 
.all the characters in normal use. Hence in the case of Indian scripts, line
·casting machines of the more complicated type with a side magazi!le have 
·to be used instead of the simpler machines which handle only !10 characters. 
In the case of all machines, whether casting in line or in single characters, 
ihe major difference is in the matrices which cast the type. This represents 
·only a small part of the 1 total cost of the machines and even though such 
matrices for Indian scripts have no sale outside this country, the makers have 
.not found it practicable to undertake their manufacture in India straightaway 
owing to the lack of the precision 'machinery required. This however is a 
matter for further investigation. If it is possible for committees to be set up 
io consider dispassionately the methods by which these scripts could 
be simplified and the number of characters reduced to a reasonable figure, 
ihe possibility would exist of Government being able to insist that the copy
right of the scripts should be made available to the manufacturers of type
setting machines only on condition that the matrices are manufactured in this 
country. 

307. Printing Machines.-The majority of the printing machines in use in 
ibis country can be divided into three major categories according to the 
method used for taking an impression of the type on the paper. In the first, 
·known as the platen press, the type is set on a flat surface and the paper is 
:also kept flat when an impression is taken. In the second, known as the 
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:flat bed machine, "the page of type is still in the form of a flat surface but the 
paper is wound round a cylinder which rolls over the type; hence this is known 
also as a cylinder machine. In the third category, called the rotary press 
the type is cast in the form of a cylindrical plate, while the paper is also 
wound round cylinders, the two revolving in contact to produce the impression. 
"The first category is not capable of producing a large number of impressions 
per hour, particularly when sheets are fed by hand, and the size of the page 
is also limited. So these machines are not used for the printing of news
papers generally though there appear to be some small weeklies in Indian 
languages which are produced on these. The bulk of the production ol 
weeklies and of many of the smaller dailies is carried out on the flat bed or 
-cylinder machines. Almost all the larger dailies and a number of weeklies of 
large circulation are produced on rotary presses. 

308. Imports from abroad.-No statistics are a::vailable of India's require
ments of any of these categories of machines. Both for the purpose of import 
·licensing and for maintenance of customs statistics many varieties of machines 
;are grouped together along with accessories, spare parts and ancillary 
machines. The figures of import for the last few years are given below: 

Value of imports during last four years 

1948-49 
1949-50 
1950-51 
1951-52 
1952-53 (April to September 52). 

(In thousands ofRs.) 

Rs. 
2,09,80 
1,46,49 

81,86 
1~16,05 

27,51 

Imports, indicating the value of imports from each country 

Country 

United Kingdom 
Switzerland 
Germany . 
United States of America 
Others . 

TOTAL 

( Vaiue in thousands of Rs.) 

1 1948-49 1 1949-50 1 1950-51 I 1951-52 I 1952-53 
(upto Sept.) 

s8,69 

57'''1 
40,46 s6,s5 I 17,77 

1,30 66 IO 9 . 
2,70 5.39 1·70 25·44 5,66 

1,43.57 74.95 18,18 12,27 61 
- 3.54 8,31 15,42 21,70 3·47 

' 
2,09,80 1 81,86 1 I· 1,46,49 1 1,16,o5 27,SI 

309. Manufacture of printing machines.-Manufacture in this country is 
confined mainly to the first type of platen machines. Though Indian produc
tion was fairly large at the end of the war and there was a considerable 
amount of pent-up war time demand to be filled, production appears to have 
fallen off recently. We have heard some complaints also from witnesses who 
appeared before us, of the poor quality of these machines. We ':.lnderstand 
that import of such machines has been restricted to 25 per cent. of the 
previous figures in order to encourage Indian manufacture. No f.ttempt 
seems, however, to have been made to carry out tests of the machines pro
duced here and to collect the opinions of users who have had r·xoerience of 
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these machines for a n.umber of years. Printing machines are exuensive and 
are normally kept in use over a very long period of years. U the quality is 
defective, the printers are placed under a serious disability; they may not be 
able to get rid of their defective machine and go in for another but might 
have to continue to produce unsatisfactory work or in the alternative, close 
down. In the circumstances we consider it very necessary that the iepart
ment of Government responsible for developing the production of irdustrial 
machinery in this country should make arrangements for evaluation of their 
quality. Production of flat bed or cylinder machines appears to be confined 
to two manufacturers in Calcutta. We understand that proposals were placed 
before the Government for the establishment of a third factory at Delhi but 
no progress seems to have been achieved so far~ Here too, Indian produ~tion 
is very small and the quality has not found wide approval. These machines 
are used not merely for the production of small newspapers and journals but 
also for job-work. It is necessary that the quality of work that they tum out 
should be comparable with that produced on imported machines. The essen
tial factors are use of good material and precision methods of manufacture. 
We are anxious that Indian production should be encouraged so as to make 
the country independent of imports. This encouragement should, t:.owever. 
be backed up by a service of testing, and manufacturers should also be 
induced to accept methods of quality control_ so that their products can be 
purchased with confidence. 

310. Rolary Presses.-Rotary presses are generally heavy machines whic:b 
represent a considerable amount of capital investment but which in tum can 
produce a very large number of ·copies in a short space of time and also 
produce continuously uniform work. These machines are made in various 
sizes to suit the requirements of large and small papers. All the r1~chines 
in use in this country have been imported, from Germany, United Kingdom 
or United States of America. It is estimated that there are about 100 rotary 
presses in use in this country of different sizes and we do not anticipate that 
annual demand for replacement, and for installation in those :papers which 
want to change over from flat bed printing to rotary printing, would exceed 
half a dozen machnes a year. It would obviously not be economical for an 
Indian manufacturer to start on the design of such a machine solely in order 
to meet the Indian demand. We suggested to the Ministry of Commerce and 
Industry that they should ascertain whether Indian manufacturers of heavy 
machinery would be interested in undertaking the P'-"Oduction of s..!itable 
machines. In reply to their circular letter, five out of six manufacturers failed 
to show any interest. The sixth realised that such a venture would need the 
co-ope~ation of an existing manufacturer abroad whose designs and l:lue-prinb 
could be used for the local construction of the machine. He is reported t\l. 
have attempted to secure such co-operation but· has not succeeded. We 
consider it useful if the work of bringing together Indian manufacturers and 
foreign firms is undertaken by Government after a study of the requirements 
and the evolution of a standard design of 8-page capacity. Machines of th~ 
:;ize are offered abroad for about Rs. 2llakhs exclusive of foundry equipment. 
We feel that if such a standard design is developed, even large newspapers 
could be persuaded to ptirchase several units of this size to replace their 
larger machines when such replacement falls due. 

311. In order to consider whether the installation of such machines would 
be economical even in cases where large flat bed machines of imported cons
truction are at present being used, we requested the experts ·Of the Ministry 
of Works, Housing and Supply to work out the comparative cost CJf produc
tion on the two types of machines. According to their calculations, which 



118 

tally also with the workini costs of many newspapers in this eountry, it 
would be more economical where the circulation is 10,000 copies cr more, 
to install a rotary press costing about Rs. 21 lakhs instead of flat bed machines 
costing less than one lakh even on the grounds of labour charges and paper 
costs. To this we may add that the advantages of rapid production within 
a very short time and of printing .from stereo plates should also be considered 
decisive factors favouring the installation of rotary presses. It is perhaps 
the limitations of finance that prevent many newspapers from modernising 
their presses by the installation of rotary machines. We have discussed this 
matter with the Industrial Finance Corporation and are informed that finance 
could be made available to newspapers for the installation of printing 
machinery on the same terms as for the expansion of other industries. If the 
manufacture of rotary presses in this country is started with assistance from 
government in the form we have mentioned befQre, it should be easier still 
for the Industrial Finance Corporation or other .such bodies to help news
papers to reduce their printing cost and improve the service they provide 
to the public by installing such machines. 

111 M\lfl&B. 



CHAPTER VII 

COMMUNICATIONS .AND TRANSPORT 

312. In the course of our enquiry into the workfng of the Press, we hav~ 
looked into the facilities for communicatkm that exist in this country and 
the extent to which they meet the requirements of the Press. We have als& 
examined the facilities for distribution of newspapers ·and periodicals, and 
the part they play in the economics of the Press. 

313. Postal Services.-The postal services are being used largely for trans
mission of reports from district correspondents, and of periodical t;ews letters 
from special representatives. We find that while introduction of air tr;ms
mission of letters has greatly speeded up the handling of such material, the 
postage concession which is granted for surface transport of manuscripts and 
report:; for publication has not been extended to airmail transmission. It has 
been represented to us that this extension would greatly reduce the cost of 
transmission; at present urgent despatches have to be paid for at the same 
rates as charged for personal correspondence -or, in the alternative, have to 
be sent by surface transport. We realise that the extension of all the con
cessions for surface transport of book" packets and manuscripts to air transport 
also would involve a substantial loss to the post office. We feel, however, 
that it should be possible for the post office to grant the concession in respect 
of material addressed to registered newspapers. In order to avoid abuse of 
this concession, they might even stipulate that the packets containing manus
cript material for publication should be addressed, in each case. not ly name 
but by designation, to some specified official on the staff of the :1ewspaper. 

314. Telephones.-The telephone net-work of the country is fairly extensive 
and is extended every year. It has been represented to us that difficul
ties are still being experienced in obtaining installation of telephones for the 
offices and residence of employees of newspapers. We understand that such 
connections are at present being given a fairly high degree of priority and 
that because of the general shortage of exchange equipment and instruments, 
some delay is bound to exist till production and insta!lation catch up with 
the demand. In the matter of trunk telephone calls, the Press is being granted 
a rebate of 121 per cent. on all telephone calls terminating at newspaper 
offices, irrespective of the time at which they are made. Newspapermen 
represented to us that they should be given, in addition, a special concession 
for calls put through during specified hours which ·would suit the times of 
going to press. We have put this suggestion to the Postal and Telegraph 
authorities and are informed that such a concession would not be feasible, 
since traffic is very heavy during the periods mentioned and a concession would 
mean a substantial loss of re"enue. We are, therefore, not pressing; the pro
posal further. 

315. Telegrams.-In the matter of telegrams, we have heard many com
plaints that the handling of traffic is not sufficiently quick and that long 
delays occur in the transmission of telegrams. While this is a matter of impor
tance to newspapers, we are confident that the authorities, who are wnscious 

11-4: 
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-of the present delays, would be taking necessary steps in order to ensure 
.speedier handling of telegrams and that improvements may be expected in this 
odirect:on. In the matter of tariffs for Press telegrams, the present rates in 
1his country are not merely quite low but ·compare favourably with similar 
·rates in many other countries. Once the collection and delivery of telegrams 
is speeded up, we are sure that greater and more profitable use of Press 
telegrams would result also in increased revenue to the Telegraph authorities. 

316. In this connection, it was mentioned to us that a certain amount of 
·discrimination had been practised in the handlmg· of Indian Press telegrams, 
-preference having been given to foreign Press telegrams. As an instance, it 
was mentioned that Press telegrams from Nepal to Indian newspapers and 
news agenc:es had been held up on one occasion in order to give priority 
to similar telegrams addressed to newspapers and· news agencies in the U.K. 
We looked into the matter and have been informed that instructions have 
been issued to telegraph offices that "urgent" foreign Press telegrams should 
t.ake their turn with "express" inland Press telegrams and similarly "ordinary" 
foreign Press telegrams should take their turn with "ordinary" inland Press 
telegrams as far as their transmission is concerned. .we were also told that 
in this particular instance the complaint had arisen because these instruc
tions for the transmission of Press traffic had not been conveyed to the 
wireless station resulting in the delay complained of. We are also assured 
that in future such difficulties would not arise. While we are anxious 
that India should be developed as a distributing centre for Press traffic 
intended for other countries, such development should not take place· &t the 
-expense of the Indian Press traffic. We trust, therefore, that the instructions 
referred to above would be kept i-6 mind by all telegraph offices. 

317. In the matter of Press telegrams addressed to multiple addresses, 
eertain concessions are allowed in order to assist news agencies or rorrespon
-dents who wish to transmit the same message to a number of papers. For 
.additional copies delivered from the same office as the original, only a copying 
fee is charged, but in the case of deliveries from other telegraph offices, 
charges are levied, though not at the full rates, for each additional copy. It 
would appear that formerly the concession in respect of additional copies on 
payment of only copying charges was available for telegrams delivered from 
any number of Post Offices anywhere in the country. A plea has been made 

. for the restoration of this concession. The Telegraph authorities have pointed 
-out that the claim for this concession is unreasonable, since a considerable 
amount of additional labour is involved in the transmission of telegrams to 
:more than one office. The present concessions of 3/4 of the charges for 
·the seeond post office, 1/2 of the charges for the third post office, and 1/4 
of the charges for the fourth and subsequent post offices is, they say, as much 
.as can be economically allowed. We agree with this view. 

31~. Teleprin!ers.-The Telegraph Department rents out telegraph circuits 
to individual users between one point and another in the same city or between 
different centres. T~e charges for such circuits in the case of individual users 
are: Rs. 60 per mile per annum for the first 25 miles, Rs, 45 for the next 475 
miles and Rs. 30 thereafter. This covers 24 hours usage, but for part-time 
renting the charges recoverable are 1/6 of the full time rental for the first 
hour and 1/24 for every additional hour. Newspapers and news agencies 
are, however, charged at the minimum rate of Rs. 30 per mile irrespective of 
the distance. These rates, which were fixed before the war and have r.ot been 



116 

raised since, compare quite favourably with rates in other countries. The 
UNESCO recently made a comparison of the rates in different countries and 
taking as their standard Norway, which had the lowest rental, have arrived 
at the following relative figures: • 

Norway . 1"0 
Denmark 1·os 
France 1•23 
Swedea 1·zs 
India 1'3S 
Holland 1·so 
United Kingdom 1"52 
Germany 1'79 
Belgium • z·Sz 
Switzerland 3'-43 

We understand that further reduction in the rates prevailing in India would 
be uneconomical. 

319. It has been suggested to us that a distinction should be made between 
news agencies and newspapers in the rental charged for such circuits and 
that news agencies which function on behalf of a number of newspapers 
should be charged a lower rate than individual newspapers. We are unable 
to accept the logic of this ariUment, since on the grounds advaneed it might 
well follow that news agencies should pay a higher rate and not lower! The 
suggestion was that the reduction should be made as a measure of assistance 
to news agencies. While we agree that news agencies should be helped to 
put themselves on a sound footing, we feel that assistance should not be 
provided by a subsidy of this nature from a commercial undertaking like the 
Telegraph department. 

320. Instances have been brought to our notice where the lines rented out 
to news agencies and newspapers have been misused and private and business 
messages have been transmitted on these circuits. This has naturally been a 
legitimate grievance for the P. & T. Department who feel that in the name of 
the Press they are thus deprived of their proper revenue. The management 
of the news agencies have admitted that this practice has come to their notice 
and have assured us that they are taking steps to put a stop to it. We 
consider' that the Telegraph Department would be justified in monitoring those 
circuits w'hich they suspect are being misused and in taking strong action 
against the offenders. 

321. We were informed that a State Government had entered into an 
arrangement with a news agency whereby press releases, issued by that 
Government, are. distributed by the news agency on their teleprinter network 
to the District Publicity Officers of the Government. The news agency were 
said to be receiving a substantial payment for this service. We are not quite 
clear whether such use of their circuits is permitted or contemplated by the 
agreement with the Posts and Telegraphs Department. We were informed 
that these press releases very often held up the lines and, as a result, the 
normal news services distributed by the agency were delayed and .1ewspapers 
sul'fered in consequence. We are, therefore, not in favour of such arrange
ments. 
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3:ill!. For use on these telegraph circuits the Telegraph Department rent 
out teleprinter machines on an annual rental of Rs. 1,000 per instrument. We 
understand that, at present costs, there is not much scope for reduction of 
these c:1arges. Even now this rate is considerably lower than that charged 
by the news agencies for similar renting of instruments. The Posts and 
Telegraphs Department have assured us that they would have no objection 
to renting out instruments for the reception of messages from news &gencies or 
even to the news agencies themselves. We hope that newspapers and news 
agencies would make greater use of this facility, particularly for handling 
press telegrams also, and that with the growing use of teleprinter instruments 
in major cities and towns, the overhead charges on maintenance and servicing 
of equipment would be reduced making it possible for the Telegraph Depart
ment to reduce their charges for the renting of teleprinters. 

323. The first cost of the instruments is high, ·.and expenditure on spare 
parts is also substantial. We understand that the. Telegraph Department is 
contemplating the setting up of a factory for the manufacture of teleprinters 
in this country and that proposals have been called for from leading manu.:. 
facturers in Europe to associate themselves with this project. When the 
schemes have been examined carefully, we trust it would be possible to arrive 
at a satisfactory arrangement for the manufacture of these instruments in 
India. We note that according to the present proposals it is the intention that 
teleprinters manufactured in this country will be available for sale to the 
public as well as to government offices. This should substantially reduce the 
cost of teleprinter operation both for news agencies and for newspapers where 
they prefer to buy their own instruments instead of renting them. 

324. Teleprinters for Indian Scripts.7 At present, teleprinters are &vailable 
only in the Roman script, but with growing importance of Indian languages, 
the question has been raised of teleprinters for Indian scripts, principally 
devanagari. The Telegraph Department are engaged on the design of suitable 
teleprinters for the nagari script. We understand that technologically the 
problem has been solved, but more is yet to be done to make the instruments 
economical in operation by increasing the speed of transmission. In view of 
the considerable similarity that exists between the alphabets of Indian 
languages, we expect that a solution for nagari would automatically read to 
su:table solutions for the other Indian scripts also. 

325. We understand that recently Hindustan Samachar have take11 over 
two of these machines at a nominal rental of Rs. 10 for a period of six months, 
to be tried out on a circuit between Delhi and Patna, which has been rented 
for a period of three hours per day. Hindustan Samachar is not using any 
other machines on that circuit and would not find it possible to say whet:'1er 
difficulties, which they may experience, are associated with the line itself or 
with the instruments. A report is expected from the agency at the end of the 
period and this might help further development of Hindi teleprinter operation. 

326. In this connection we have been rather surprised at the attitude 
reported to have been taken by responsible individuals in the rr.atter of 
adaptation of the script for use on teleprinters And typesetting machinery, A 
great deal has been said in praise of the "scientific nature" of Indian scripts 
and of their beautiful appearance. A distinction should have been made 
between the alphabet, which is almost identical for all Indian languages includ
ing Sanskrit, and which is perhaps the most logical in the world, and the 
scripts which, though originating probably from a common root, have deve
loped differently in different parts of the country. According to the media 
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used for writing, scripts have been modified locally from the original forms in 
stone inscriptions, to suit the nature of the varieties of palm leaves t.sed, and 
further modified after· the introduction of paper. It certainly cannot be said 
t:1at any of the scripts, much less all of them, are "scientific" in the real: 
sense of the term. Moreover, the feeling qf "beauty" which presumably aU 
of them inspire in their users, is, to a considerable exteni., based on familiarity, 
and it cannot be said that one is more beautiful than the other, or even that 
any one of them is based on aesthetic considerations. On the other hand it 
can definitely be said that from the point of v:ew of fast reading, some ot 
t:1e scripts are definitely not functional in that they do not permit quick 
identification from partial perception. A certain degree of adaptation to the
use of new media would be not merely logical but in ac~ordance with history~ 
since no script has remained unchanged for all time. 

327. An interesting development, pending the introduction of teleprinters 
for Indian scripts has been the use of Roman script on teleprinters for the
~ransmission of messages in Indian languages. While we reaHse that this 
cannot be a long term solution and that the develo;;m1ent of teleprinters for
Indian scripts must be expedited, we must congratulc:te those who have 
bro~ght suc:1 transliteration into everyday use. 

328. Overseas Radio and Cable.-We have referred so far only t:J mternal 
communications. A substantial proportion of the ~ontents of newsp:tpers. 
comes from abroad in the form of both news agency messages and corres
pondents' despatches. In the case of the former, the practice usually is for 
the agencfes abroad to transmit the news for multiple address reception .. 
leaving the recipients to make their own arrangements for picking up the 
messages. Reuters send out their news service by Hellschreiber, and Agence 
France Press which at present is using morse code transmission is tmderstood
to be planning to introduce teletype (teleprinter) operation shortly. Both. 
these services come·by radio and not by cable, and are picked up by wireless. 
receiving stations established by the Telegraph Department in Bombay and 
"Delhi respectively. News agencies in India pay the Department a charge
based on the monthly wordage handled. The tariff is given below: 

Rs. As. Ps. 

4,000 words per month 0 I 0 

Second 4,ooo words per month 0 0 9 
Third " " " 0 0 6 
Next I4,000 " " " 0 0 4 
Above 26,000 " " " 0 0 I! 

This tariff is subject to a mm1mum charge of Rs. 1,500 per month which, in 
fact, makes the tariff look illogical; no significance can be attached to t'~e 

earlier slabs since the minimum charge covers more than 30,000 words. We
have been unable to obtain from the Telegraph Department an estimate of 
what the operation of the rec~ving stations actually costs, but we feel that 
the present charges are very high. 

329. Under the international agreement whic~ was concluded at tLe 
Bermuda Telecommunications Conference of Decembe1· 1945, and which was. 
reaffirmed and extended at the London Conference in August 1949, Govern
ments of the United States, United Kingctom and Canada agreed to yermit. 
w:-thin their respective territories, the private reception of multiple address 
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press radio communications either through the recipient's own radio receiving 
installations or through other private installations. The principle is very 
important for the development of such services, but is far from being generally 
accepted. India had no doubt said, even at the Bermuda conference, that she 
was prepared to arrange for reception only by Telegraph stations and insisted 
on retaining the power to exercise discretion as to the granting of permission 
to private recipients for the reception of such communications. In tht! objec
tion to private installations, India's position was shared by other Common
wealth countries, such as Australia, New Zealand and South Africa, and even 
the United Kingdom claime.d this reservation in respect of colonial territories. 
If t":ere are any fundamental difficulties in the way of permitting private 
reception of multiple address news services, we recommend that they should 
be examined again and means found to get over them. If this is not possible, 
it is essential that the tariff should be revised and the charges substantially 
reduced so as to cover only the cost of operati<Jn. 

330. In the case of despatches from corresponctents abroad, transmission 
is by radio or cable at press rates. Between countries of the Commonwealth 
the rate is 1 d. a word or its approximate equivalent. The charges for trans
mission to ot:1er countries are, however, considerably higher. Some e:xamples 
are quoted below with the charges for transmission to and from London also 
quoted alongside: 

Cairo 
Teheran 
Djakarta 

Indian rates 
Rs. 

0 s 6 
0 s 0 

0 6 6 

London rates 

· 3l d. per ·word. 
4 d. 
6 d. 

331. Owing to such disparities in tariffs, it becomes more economk::~l in 
many cases to route the messages from or to India via London, so that one 
leg of the journey is covered at the Commonwealth rate of 1 d. a word and 
the other leg at the special rate charged by London. As a result of this 
position, a considerable volume of messages even though coming from 
countries adjacent to India with which India has considerable contacts, 
is now being routed via London. We are informed that the questi<Jn of nego
tiating bilateral arrangements with different countries so that rates for 
transmission either way are substantially reduced has already been taken up 
by the Government of India. We are convinced that an early solution which 
brings about a substantial reduction in international telegraph charges is 
essential for the development of the Press and of news agencies in this 
country. We are confident that the Indian news agencies would then be able 
to extend their coverage to a number of countries in Asia and Africa, thereby 
fostering mutual understanding. We expect it will be necessary at the same 
time to improve the existing technical facilities for transmission and 1·eception, 
so that messages are not held up for long periods awaiting the opening of 
the beam service to particular countries. We understand that at present this 
lack of a service round the clock is a handicap to the P.ress Trust of India in 
devclo;>ing the sale of their news service abroad. 

332. Transiiortation of newspapers.-The distribution of newspaper copies 
t:1rough public means of transportation is r.arried out mainly through postal, 
railwav and air services. Of these the postal service is utilised mainly for 
reachi~g stray subscribers in remote areas, while railway and air ~ervices are 
eti1i,.ed for di~t.dbution of copies in bulk to agents or sales representativ7s 
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who undertake the reteil delivery of copies to regular subscribers and 
customers. 

333. The charges for transport by post are very low in this country. It is 
no doubt necessary for a paper to conform to certain re2ulations prescribed 
by the Post Office but once this has been done, the periodical is registered and 
thereafter it is entitled to the concessional rates of postage which is only 3 
pies for the first unit of ten to las. According to the calculations of the Post' 
and Telegraph Department, it costs the post office more than six times this 
amount to carry and deliver a single copy of newspaper, and the loss to the 
post office in 1952-53 on account of this concession was Rs. 112 lakhs. The 
concession given to the Press is thus really substantial, and there appears 
to be no case for lowering the rate. 

334. The Post Office also undertakes transport of copies in bulk to agents 
on certain prescribed conditions, but at present this facility does not appear 
to be availed of to any considerable extent, probably because in the case of 
despatch of a sufficiently large number of copies, railway transport works out 
considerably cheaper. Some other concessions available for postal despatch 
of newspapers in · other countries have also been made available in this 
country, such as despatch with the minimum of wrapping or packing. Others 
such as the right to hand over of large batches of copies to the post cffice for 
house to house distribution are not available. In view, however. of the high 
cost of distribution that the post office has to incur, we are unable to recon>
mend the grant of the last concession here, particUlarly since distribution 
can be effected through a news agent much more economically where a large 
number of copies are involved. 

335. For transport by rail. the charges in the case of newspapers are the 
same as for certain other categories of commodities falling under the ~arne 
classification. These charges are reasonable and no case has been made out 
for any concessions. It was, however, brought to our notice that the .ninimum 
charge in the case of railway transport is as for 10 lbs. which in the case of 
average newspaper of 6 to 8 pages would mean about 100 copies. It was 
said that in the case of parcels containing less than this number e>f copies. 
the charges, work out proportionately much higher. It is for consideration 
of the railways whether the minimum weight charged for could be reduced 
and, if so, whether any "statistical" charge will have to be made on each 
consignment to cover administrative expenditure on the handling of J,:lC'ckages, 
which would be constant irrespective of the size of the package. 

336. Air transport-In the case of transport by air, newspapers are sent 
as freight at the regular cargo rate. The Air Transport Association of India 
have agreed to a concession of 25 per cent. in the case of newspaper parcels. 
The minimum freight charge would be as for 5 lbs., but the statistical charge 
is waived in the case of newspapers. Taking newsprint of a substance of 
52-54 grams per square metre and of the standard size of 17"' X 23"'. the follow
ing number of copies wou~d go within the limit of 5 lbs.: 

12 pages 
10 pages • 
8 pages • 
6 pages • 
4 pages 

27 copies 
33 copies 
40 copies 
54 copies 
So copies 
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Here. as in the case of railway parcels, the number of coples required to make 
up the minimum package is rather high, but in view of the fact that air 
transport is used only for reachini major cities and towns where the number 
()f copies to be sold would be hiiher than the average, there seems to ue no 
reason to make any chan1es. 

337. It has been represented to us that while the average cost of distribu
tion of a copy throu1h the post or railway does not exceed 10 per cent. of the 
net value of the papers, and has been accepted as expenditure to be borne by 
the publishers, the charges for air transport, which proportionately are very 
.much higher, should really be passed on to the consumer as a surcharge. 
tQtherwise, financially strong metropolitan papers would, if they make r.o sur
charge, be in a position to compete unfairly with provincial papers. We 
understand that the majority of metropolitan papers have agreed to charge 
half an anna on each copy delivered by air beyond a certain distance and 
-:that the complaint made to us applied only to one or two papers which, in 
-order to gain a footing in new territories, had waived the surcharge. We 
•consider such a practice undesirable as it constitut'es unfair competition and 
.should be stopped. The distance up' to which no surcharge is levied should 
:also be fixed and should not, at current freight charges, exceed 500 air miles. 

338. Road Transport.-We came across instances where .certain newspapers 
;had employed their own road transport for despatch of copies to other centres. 
'In the United Kingdom, papers are despatched from London by special trains, 
:but the arrangements are shared by a number of national newspapers {:'Ublished 
from that city and expenses are divided. The use of road transport in India 
has, however, de.veloped ~s a purely individual venture aimed at ~ecuring, 
for one paper, advantages not avai}able to others. We have no desire to dis
courage initiative but would suggest that even in the case ()f road transport, 
a co-operative arrangement on the lines of the United Kingdom practice 
might be more beneficial to the industry as a whole. 

339. In areas where train services are not available or are ·1;ery slow,. 
small batches of copies are distributed by regular bus services. We feel that 
greater use should be made of road transport in order that newspapers can 
reach remote towns and villages quickly and economically. It is understood 
that such use of transport greatly assisted the development of newspapers in 
Travancore. In one particular instance, of transport from Bombay to Poona, 
it was represented to us that transport of metropolitan papers by State bus 
transport to Poona affected the development of local papers. We are unable 
to accept this contention. We have found that in every part of India, local 
papers. when they have something special to offer, either by way t•f local 
news or comment on topics of local interest, have always succeeded in compe
tition with metropolitan papers which lack such local colour. To ban the 
transport of newspapers by any one particular means of public co.weyance 
appears illogical and unnecessary. The results of the Sample Survey have 
shown that a large number of households in rural areas are at present doing 
without a paper only because distribution of copies is not done efficiently and 
they cannot readily get copies in their locality. We would therefore urge the 
circulation departments of all newspapers to pay special attention to this 
.aspect and to utilise every means of transport to its fullest capabilities. 



CHAPTER VIII 

News Agencies 

340. Function of news agencies.-A news agency has been defined by the
United Nations Educational, Scientific and Cultural Organisation as "an under
taking of which the principal objective, "whatever its legal form, is to gather· 
news and news material, of which the sole purpose is to express or present. 
facts and to distribute it to a group of news enterprises and, in exceptional 
circumstances, to private individuals with a view to providing them with as. 
complete and impartial a news service as possible, against payment and under· 
conditions compatible with business laws and usage". The. basic function of" 
a news agency is to provide news reports of current events to the newspapers
and others who subscribe for its service. As would be apparent from this 
description, it acts only as an agent for collection. It is, therefore, expected 
to have integrity Qlld disinterestedness. The All India Newspaper Editors'" 
Conference defines the function of a news agency as providing objective and 
comprehensive news coverage to its subscriber-newspapers. The Federation 
of Working Journalists and the Press Trust of India Employees' Unions accept. 
the responsibility of news agencies to collect and distribute factual news to
newspapers.. But we consider it essential that the service provided by the· 
news agency should be objective, comprehensive and accurate. 

341. Selection of news.-8ince it is obviously impossible for a news agency
to report every happening, it is inevitable that there should be a measure of 
selection, and such selection must be based on certain principles. The guiding.: 
factor is usually taken to be the "news value", which the All India News
paper Editors' Conference defines as what interests the public. We feel that 
news value does not mean merely the appeal to the readers and that the 
significance of the event ·should also be taken into consideration. Selection of 
news takes place at many stages. The primary selection is carried out by 
the correspondents who act under the general directions of the headquarters 
of the news agency. The news received at the headquarters is then edited. 
and a further selection is made before distribution to subscribers. Since the 
correspondents also see a copy of the item as finally edited and distributed,. 
they become aware of what has been discarded or retained. This acts as a 
sort of directive to the correspondents, giving them an indication of the type 
of items that are considered acceptable by the headquarters and the manner 
of presentation that they favour. So even where no special directions are 
given to the correspondents, their daily contact with the service tznds to 
guide them along certain lines even in the primary selection of materiaL 
This process has thus a cumulative effect and after some time leads to cor
respondents keeping b'ack items which they apprehend would not be distri
buted by the headquarters: This process of guiding the correspondents \vcu;d 
be unobjectionable if the editing at the headquarters was confined only to the 
rejection of trivial items which do not merit report. It may, on the other 
hand, result in diffusing the editorial bias at headquarters to every corres
pondent. Then the subscribers·. and through them the public, have a right to-

122 
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object. We have referred elsewhere to the instances where the ·bias of the
reporter and of the headquarters of the news agency has tended to stress 
certain items or to exclude others. The reporter is often politically minded 
and consequently his despatches tend to give greater weight to politics. 
Since the news agencies also have not adjusted themselves to the new set-up. 
where politics, though still the most important sector of public interest, has: 
to share space with items of economic, social and cultural interest, the re-
ports tend to give far too much emphasis to political subjects. including. 
political speeches. · 

342. In the selection of political news, we are glad to be able to say that· 
the Indian news agencies have been generally fair to various points of view,. 
and, in the cot.:rse of the evidence, we came across very few complaints on 
this score. But while the opposition had been treated fairly, there prevails
an impression that it had not been treated equ~tably in the matter. of length · 
of coverage and that, in consequence, oppositidn points of view do not get. 
as much publicity as they deserved. While thil> is not a subject on which. 
it is posslble to be specific and pin-point instances, we would draw the atten
tion of the news a2encies to this impression on the part of the subscribers: 
and the public. 

343. Freedom from bias in selection.-We have referred in the chapter on< 
· l"ressu:-e and Bias to the fatt that news agencies have not been immune to 

outside influences and that where big business interests are involved in 
criminal prosecutions, there has been no noticeable alertness on the part ot: 
these news agencies to cover such cases as promptly as the public has a 
right to expect. As purveyors of news, the news agencies should not merely· 
keep themselves free from bias and follow strictly the principles of integrity •. 
objectivity and comprehensivent!ss in the coverage of news, but it should 
also appear clear to the newspapers, and to the public, that the news agencie&. 
are maintain ng such a course. 

344. It follows from what we have already said that a news agency 
should not have any specific editorial policy of its own in the sense in which
the term is generally understood. The All India Newspaper Editors' Con
ference have emphasised the fact that the agency has to cater_ to subscribers
of diverse and contradictory political views and therefore it is suicidal. for 
an agency to trim or select its news to suit the interests of any particl<lar · 
set of clients. The Federation of Working Journalists have also emphasised 
the necessity of not being influenced by the interests of prejudices of clients;
it should be left to them to pick and clhoose from the news supplied. It is. 
true that a large proportion of the revenues of the news agency comes from 
those papers which favour the majority point of view and that the tempta- · 
tion to please these clients would always be present. It should, however •. 
be the responsibility of the editorial staff of a news agency not to let them- -
selves be insidiously drawn into favouring a particular point of view. 

345. News value.-On the question whether the news agency should be 
guided solely by consideration of news value of the event or should also· 
keep in view certain overall interests of the state or of society, the evidence 
has not been quite unanimous. All are agreed that a news agency must 
abide by the laws of the country as well by the code of professional conduct .. 
The All India Newsp~per Editors' Conference have also stressed in addition' 
the responsibility of the news agencies to society and to the state, and certain· 
State Governments have also emphasised this aspect of the matter. The 
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.!Federation of Working Journalists had no specific comment to offer. The 
Federation of Press Trust of India Employees' Unions have stated that due 
-consideration should always be ~:iven where national or social interests are 
involved. The view of the Principal Information Officer of the Government 
of India is that "as social, political and economic changes take place, as 
.demo'cracy develops, and as loyalty to a larger area or a larger number of 
people begins to develop, news value must undergo change. Old news values 
cramped by limited loyalties or narrow interests, if mechanically or deliberate
ly adhered to, can only run contrary to the broad currents of national life, 
thus creating a conflict without serving any enduring human interests". We 

.are in agreement with the view that the broader interests of state and 

.society must be present in the minds of every reporter and editor, whether 
in a news agency or in a newspaper, but we cannot agree that any evil that 
is present would cease to exist if every one would refrain from talking about 
·it, reporting it. or publishing reports of it. Conformity with the broad cur
·rents of national life cannot, in our opinion, be a criterion of news value. 
·we wish to stress in this connection the. requirement that the news agency 
·service should be both comprehensive and adequate, and to merit this des
cription, it should not refrain from reporting an event which goes against 

·the general trend or disturbs national self-esteem. A mood of self-satisfied 
~-complacency such as can be induced by persistently ignoring reversals in 
·the trend or local deviations therefrom can prove more dangerous than even 
·the mild confusion that might be created by a picture of all the conflicting 
trends in the country. After all, it. is for the newspapers themselves to 
·present these reports in a coherent picture of the country and to draw the 
.attention of the readers to the real significance of the events. It is not for 
1he news agency to take upon itself this responsibility. 

346. In the matter of reporting we have considered the question whether 
·the news agency should confine itself to a selection of the facts which they 
consider are of news value or report all relevant facts of any significance. 
A certain degree of selection is inevitable, and however proper it would be 
for the news agency to give all relevant facts, practical considerations re

·quire that some be left out. A selection has therE'!fore to be made on thP. 
'basis of the importance and priority attached to individual facts. 

347. Comment in reporting.-On the question of comment, there is wide
spread agreement that news agencies should eschew aD.y comment in their 
-services, and we accept this view. The privilege of commenting should be 
left to newspapers. But while the news agenry reports what has happened 
without condemning or justifying the event, a certain amolbllt of objective 
reporting explaining how it came to happen would appear to be legitimate. 
Where the correspondent quotes the comment of some one else, o;uch ccm-

.ment would be proper provided the source is definitely attributed in the 
despatch itself. While we would prefer that there should be no comment 

·from the reporter, we are also aware that such comment can, without being 
·specifically made be implied by the wording of a despatch. To say that 
one person made' an "impres.sive speech" or that another "let loose a tirade" 

·-would be expressions of personal comment. In cases where such comment 
.cannot be eliminated from the despatch, we feel that the source of such com
ment should be made clear. Newspapers often fail to identify the source 
tiy a credit-line, but where a published report rontains comment, explicit 
or implied, it is only fair to the reader to point out that the comment ill 

·.from the correspondent of this news agency or that. 
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348. International news.-The need for objectivity and accuracy coupled\ 
with freedom from any sort of bias or comment is most pronounced in the-· 
case of international news. In this connection it is necessary to emphasise· 
that there is no news agency of a truly international character which can
be expected to cover such news without any aational bias. 

349. Before World War II, a small numbf!r of big agencies had shared• 
out among themselves the functions of news collection and distribution in· 
the principal regions of the world. Today the activities of these news agencies .. 
have extended both in the national and in the international sphere, and 
their service has improved through the resulting competition. Still, it can
not be said that these services have really acquired an international outlook. 
or got rid of their national character. The six world news agencies operating 
today are Reuters in the United Kingdom, Agence France Presse in France, 
Associated Press of America, United Press of America and International News-; 
Service in the United States, and Tass in the· Soviet Union. These have· 
set up organisations which cover more or less 'the entire globe and have 
been aided in such expansion by the fact that the countries in which they
have their headquarters are very highly developed technically and have also 
a strong Press which demands and can pay for a world wide news service. 
Expanding from this domestic market, they have undertaken distributiont 
of their services in a great number of countries either directly or through 
the national agencies functioning in these territories. Their capital, their· 
chief executives, and the majority of their staff are, however, drawn from1 
their own countries, and the news they collect and distribute is also selectedr· 
written up and presented almost entirely to suit the requirements· of their· 
own nationals; as matters stand.at present, it is not possible for any news
paper anywhere in the world to obtain reports of world events except as 
seen through the eyes of their employees. It follows that however impartial' 
they might try to be, and however strictly they conform to the professionar 
code of ethics, they will necessarily judge news and present it from the· 
viewpoint of their own countries. 

350. An international agency.-The United Nations Educational, Scientific· 
and Cultural Organisation, in their recent publication on the subject of News· 
Agencies, have asked whether these news agencies which are international 
only in the scope of their activities may not one day find it necessary to-· 
adopt a policy of international co-operation and also look at news from a
truly international standpoint. Having rejected the possibility of creating: 
a world agency under the appropriate body of tlhe United Nations as likely 
to meet the opposition of the majority of the profession (who would refuse· 
to use the services of an agency organised even indirectly under govern-· 
mental control) they have recommended the possibility of a world co
operative agency in which newspapers and broadcasting stations of all coun
tries would be shareholders, countributing an assessment in proportio~ to their" 
circulation in the case of newspapers, and in proportion to their national. 
audience, in the case of the broadcasting stations. They express t'he hope· 
that as the capital structure, the directorate, the editorial staff, the corres
pondents and the operators, are thus made international the news agency· 
would be able to collect and distribute a news service in a manner, as free
as possible from any national influence. Their suggestion is that this co
operative international news agency should draw upon the services of a
large number of national' agencies thal: exist today and that spurred by the
rivalry of t'he major world agencies at present in existence, ·this cooperative
agency would be able to provide a service competitive in speed. and quality_ 
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"We are inclined to consider it extremely unlikely that the pronouncedly 
mationalist~c viewpoint of the bulk of the world's newspapers would provide 
the proper atmosphere, in which such an agency can be brought into exist
-ence. 

351. Views of Press on present world agencies.-Summing up the evidence 
that has been placed before us on the character .of the services now provided 
iby the world news agencies, we are of tpe view that tlhe news service sup
plied by Reuters is accepted by the Press as objective except 
where British interests were principally involved. News supplied by 

"Tass, the Central News Agency of China, and the Agence France 
_Presse was considered to be influenced by the foreign policy of the 
country to which each agency belonged. The Associated Press of 

_America does not function at present in this country as a source 
·Of international news and the United Press of America has shown 
a definilte slant wh.tch was particula'l'ly pronounced in the news des

-patches from Korea, where, by reason of their special advantages, they were 
:able to provide a service well in advance of that from other agencies. Of 
·the other services, the Globe (Near and Far East News Agency) service is 
-valued only for the "human interest stories" and "fillers" that it provides. 
"The Arab News Agency does not have any newspaper subscriber. 

352. Freedom of international flow of news.-This general verdict of the 
.Press whic!h we have quoted should not, however, be taken as indicating 
..our agreement with everyone of these impressions or as suggesting that there 
:should be any interference with the operation of the foreign news agencies 
·whose services are made available to the Indian Press. We are convinced 
·that it is essential for an Indian Agency to develop its coverage of foreign 
~ews by installing its own correspondents at the major foreign capitals and 
using their despatches to supplement and correct, wherever necessary, the 
.services of the world agencies. But there should be no restriction on the 
flow of foreign news from whatever source it comes. It should be left 
-entirely to the discretion of the editors of Indian newspapers to accept or 
reject material supplied by foreign news agencies or even by the Indian 

;agency. 

353. There has been no evidence of any discrimination being exercised 
:in favour of or against foreign news agencies or of their competing unfairly 
-with Indian agencies in this country. In the matter of technical facilities 
·within the country, we are of the opinion that while priority s:hould be 
:given to domestic news agencies, once their requirements have been met 
·the needs of foreign agencies should be freely satisfied. Such an arrange
. ment would be in conformity with the convention on International Trans
:mission of News adopted by the United Nations General Assembly ·in 1949, 
which under Article XII provides inter alia. "Nothing in the present con
·vention shall be construed as preventing a contracting State from taking 
:measures to help the establishment and development of independent domestic 
:information agencies or to prohibit practices tending to create monopolies." 
:In the matter of employm_ent in these foreign news agencies, we find that 
~the number of Indians engaged as reporters, correspondents or editors is 
very small. Moreover, in certain cases, they have been employed purely on 
linguistic grounds because the nationals of the country to which the agency 

. belongs could not provide one who kno\vs the particular language required. 
We feel that this is not sufficient and that more than in tlhe case of foreign 
commercial or industrial concerns operating in this country, proper repre
sentation for India is essential on the staff of news agencies. We suggest-
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-to Government that they should call for periodical returns of the number 
.of Indians thus employed, in India, by the agencies which operate here or 
which sell their services here and insist on India being properly represented 
in eaclh category of the editorial staff especially in the higher ranks. The 
.Convention on International Transmission of News to which we have already 
.referred, contains a reservation that nothing in the said Convention should · 
be construed as prejudicing the adoption by a contracting State of any 
.legislation requiring that a portion of the staff employed by foregin enter
prises operating in its territory shall be composed of nationals of that State. 
Jn the case of Tass we were informed that it is the invariable practice of 
that agency to employ in the reporting and editorial s~aff, only nationals 
.of the Union of Soviet Socialist Republics in every part of the world. We 
feel that whatever its policy might be in the general case, it would be proper 
to insist that a portion of the staff employed within India should consist 
.of Indian nationals. · 

354. Indian news agencies.-There are at present in his country two 
major news agencies, the Press Trust of India and the United Press of 
India, and a third, Hindustan Samachar, which is not really comparable to 
the other two and which at present can provide only a meagre service, 
though it has some features of its own. Before we go into an examination 
.of these individual news agencies, we may at the outset state certain funda
mental points regarding news agencies as a whole. 

355. However objective a news agency sets out to be, there are certain
drawbacks which arise from a monopoly and which could be obviated only 
by a competitive service available freely to all users. We are of the opinion 
that it is therefore necessary to have more than one news agency functioning 
in the country. The second new§ agency can always serve as a check on 
the first. In most other advanced''countries, the major newspapers have such 
.an extensive staff of correspondents in every large city or town 1Jhat it is 
-possible for them to bring out their papers without depending much on the 
news agencies. In India such a development does not appear to ·be likely 
in the immediate future. The total circulation of all newspapers depends 
inevitably upon factors like literacy and national income, which are capable 
·Only of gradual improvement and this sets a definite limit to the resources 
that can be diverted to the function of gathering news. As a direct conse
.quence, it will be necessary for most, if not all, newspapers in India to 
,<fepend very greatly on the service of a news agency. In many cases, district 
papers do not have representative even at the capital of their own State 
and even some provincial ·papers are unable to afford a correspondent at the 
-eapital of the Union. Most papers depend greatly on news agencies. It is 
therefore necessary to have at least two news agencies, and each of them 
should be adequate and also reliable. We would not, therefore, accept the 
.assumption that if one agency is satisfactory, the other can be neglected. 

356. State control of news agencies.-Another fundamental point that we 
-would emphasise is that the news agencies should not be state-owned or_ 
:state-controlled. Referring to foreign news agencies, we have had occasion 
to mention the suspicion (the existence of which the United Nations Educa
tional, Scientific and Cultural Organisation has recognised) of the Press all 
over the world in the matter of Government interference with news agencies. 
The fact that the Government is our own does not make the slightest differ
ence to the basic objection to any sort of Government control or interference. 
Witnesses who have appeared before us have also stressed this point and 
urged that Government should not participate in the ownership or control 
.of any news agency. 
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357. State assistance.-This does not necessarily rule out ~e possibility 
of mews agencies obtaining assistance from the State. Assistance has been 
provided in other countries when a national news agency found itself in 
difficulties. But it is essential, it Indian agencies are to function satisfac
torily, that any assistance from the state should have no strings attached 
and the state should not have any voice in the control of the agency either 
edito~ially or administratively. 

358. Present coverage of Indian and international news.-We have carried 
out an analysis of the full services provided by the Press Trust of India 
and United Press of India on 14 days selected at random in the first quarter 
ef 1953. For the purpose of this analysis, we divided Indian news coverage
into two sections; national news, and State and local news, on the same
lines as for our analysis of the newspaper content, described in Chapter XIV. 
Under each of these categories news is classified under ten different heads. 
An abstract of the position is given below in Table I which gives the ntimber 
of lines of messages creeded by the Press Trust of India and United Press. 
of India under different heads. (An average line of teleprinter message
contained about nine words.) 

TABLE I 
Average output in lines per day 

N atioMl Mflls 

(z') Political 
(iaj Cultural • . • 
(iis) Social and educational • . . 
(iv) Financial, commercial and economic 
(v) Sport . . . . • • 
( vJ) Scientific, technological and industrial . . . 
(viiJ) Law (including Law Courts and Police), crime, acci-

dents and natural calamities. 
(tliis) Statements and speeches 
(ix) Personalities . . 
(x) Other subjects 

State and Local news: 

(i) Political 
(ia') Cultural . . . . 
(m") Social and educational . • 
(ito) Financial, commercial and economic 
(v) Sport • • • · · 
(m') Scientific, technological and industrial . • . 
(vii) Law (including Law Courts, and Police), crime, acci-

dent and natural calamities • • . · 
(m'ii) Statement and speeches 
(ix) Personalities . . 
(x) Other subjects 

Press Trust United Press 
of Indi4 of lndi4 

average lines average lines 
per day per day 

289•7 192'3 
22'9 6·7 
86·4 I9'0o 

318•7 114'5 
246'4 57'9' 

s6·x 28·1 

s8·2 21·6 
245'5 246·9-

82·6 42'3 
U7'0 :t-9'C 

1533'5 778•3 

Press Trust United Pre-
of India nf Tndia 

average lines avcra&e lines;. 
per day per day 

411'9 
z8·4 
50'2 

157'1 
195'0 
27'3 

120·8 
216·4 

29'3 
105'1 

. 1331' 5 

142'0 
7' (; 

17•1 
34'S 
51·6-
5'7 

5}'9• 
58·9 
11'9· 
26'9 

4I6·I 
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Similar analysis of the foreign news distributed by these two agencies yield
-ed the following figures:-

TABLE II 

Average output in lines per day 

International news Press Trust United Press 

(i) Political 
(il) Cultural 

'(iii) Social and educational 
(iv) Financial, commercial and economic 
(v) Sport 
(vi) Scientific 
(vii) Law (incl~ding law courts and Police), Crime, acci-

dents and natural calamities. · 
(viit) Statements and speeches 

(ix) Personalities 
(x) Other subjects 

of India 

1078 
17 
23 

274 
338 
25 

134 
240 
56 
46 

2231 

of India 

361 
3 
s 

39 
33 
10 

54 
IIO 

30 
16 

664 

359. Review of coverage.-Certain facts are obvious from a study of these 
figures. The first is that the service provided by the Press Trust of India 
is of greater volume than that provided by the United Press of India. In 
the case of Indian news the United Press of India service averaged only 
40 per cent. of the Press Trust or' India service and in the case of international 
news, the proportion was only 30 per cent. Even among items of Indian 
news covered by the United Press of India, those that could be considered 
as regional news made a much smaller proportion of the total than in the 
case of Press Trust of India, though in the case of both agencies, national 
news figured more prominently than regional news. 

360. International news.-Taking the daily output of international news. 
it will be noticed that the proportion, with reference to all news distributed, 
was very high in both cases. This is not to say that the quantum of inter
national news was in itself high. Figures of similar random sampling of 
international news flowing into any ot:her country were not available to us 
but we have made some use of certain analyses carried out by the Inter
national Press Institute. In their case, they have not taken a random 
sample of days but they selected four weeks in advance on a random basis
October 25-31, November 24-30, December 10-16 of 1952, and January 
5-11 of 1953, while our analysis is for fourteen days selected at random 
in the first quarter of 1953. Still their figures make an interesting com
parison. The published figures are in terms of cumulative teleprinter pages 
for the four weeks total and have been converted into average number of 
lines per days allowing for differences in the type of teleprinters used in the 
United States and in India. The figures are as follows:-

International news flowing into United States of America 

Agency A 1,356 Lines per day, average. 

Agency B 2,292 Lines per day, average. 

Agency C 2,243 Lines per day, average. 

Agency D 2,309 Lines per day, average. 
18 1\!ofl&B. 
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It will be n9ticed that the agency with the smallest output delivered a 
wordage twice that of the United Press of India and in the case of the other 
three news agencies the wordage was roughly equal to what Press Trust of 
India had provided in India. It would, however, be obvious that with the ' 
total service of a national news agency made up of nearly 45 per cent. of 
international news and only the balance left for national and regional news, 
the editor wlho depends on the agency is severely handicapped in balancing 
the contents of his news pages. We have already stressed the point that 
owing to the economic circumstances prevailing in this country and the 
comparatively small circulation of newspapers, it would not be possible for· 
any paper to set up an extensive net-work of correspondents. It is only the 
news agencies, who can divide their costs over a large number of papers, 
that can and should provide Indian news in sufficient quantity. 

361. Looking at it in another way, the large flow of international news 
that is being handled by the Indian agencies might have an indirect effect 
on the quantum of Indian news that can be circulated. The services to most 
of the centres are carried over ·a single circuit and since the handling of 
messages is not fully mechanised, the large flow of international news might 
delay the transmission of Indian news. Even at the maximum speed which 
the teleprinters are able to handle, the total wordage that is distributed every 
day by the Press Trust of India would engage the lines for about eight hours 
daily. Since the speed of transmission is rarely up to the ma'Ximum and 
since the bulk of the news is sent out during certain parts of the day, the 
lines are clogged with unnecessary wordage, and there is delay in trans
mission. Also, where it might otherwise have been possible to rent the 
lines only for a limited period of the day, this excessive wordage adds to. 
the expenditure on line rental. 

362. The remedy for the present state of affairs is for the Indian agencies. 
to screen more rigorously the wordage that comes from Reuters or Agen<'e 
France Press so as to include, in their local distribt:tion, only those items 
which are of sufficient importance, and also to condense the wordage so that 
it is brought down to approximately 60 per cent. of the present wordage. 
Such editing and condensation would, no doubt, involve some expenditure on 
editorial staff but considering the needs of the industry as a whole, it would . 
be obvious that if the selection and editing is carried out by a common 
organisation on behalf of all newspapers, this would ultimately be cheaper 
for the industry than to have the selection done at each place. Editing ot 
news at one common point no doubt implies a certain degree of regimenta
tion in the selection and it is for this reason that we have suggested that the 
condensation of the material should leave at least 60 per cent. of the present 
wordage so that newspapers have still an adequate choice of items to print 
and others to leave out. 

363. Indian news.-A detailed analysis of the output of the Press Trust 
of India is given in the Appendix XXVIII. A synopsis is given below: 

364. The total quantum of Indian news will have to be increased very 
greatly and part of this increase can be achieved even with the existing sta1T 
by a more liberal selection of day-to-day events for reporting to the Press. 
A substantial increase iu the output would, however, have to be achieved 
by more extensive collection from additional centres not at present covered 
and by more detailed reporting of each event. Thot:gh on the figures, politi.-:s 
account only for 25 per cent. of the total wordage, there is not a correspond
ing increase in emphasis on subjects which are not receiving proper atten
tion at the hands of newspapers such as culture, society, education, science. 
art and technology, which together account only for 10 per cent. of the 
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wordage today. Nearly 20 per cent of· the total wordage is concerned with 
reporting of speeches and statements by important personalities as well as 
news about the personalities themselves. The proportion of speeches is 
roughly 19 per cent. Comparing the attention devoted to speeches in Reuter 
c:werage and in Press Trust of India's internal coverage, it is seen that the 
emphasis is 50 per ceht, greater in the latter case. We may refer in this 
C1Jnnection to the findings of the Readership Survey which, wnile indicating 
the popularity of speeches, al::.o shows that the readers feel that they are 
Ot'mg reported at too great length. Some effort should be devoted by the 
editorial stal! to condense the reports of speeches so that they do not contain 
disproportionate wordage. 

36'1 Regional news occupies less space than national news, and if account 
is taken also of the fact that there are at least .half a dozen distinct and 
dif!'<:>rePt regions in the country with their own rocal interests not merely 
in political and financial affairs,· but also in social, cultural and scientific 
matters, the paucity of regional news becomes even. more noticeable. Com
paring national and regional news, it is noticed that attention to politics is 
much greater in the latter while in the reporting of local cultural or other 
artivities, where we would normally expect much greater coverage of local 
happenings, the proportion in regional news is 7 per cent. as against 11 per 
r.ent. in the national news. The former does not therefore reflect sufficiently 
the diversified interests of the peoplt. Speeches unfortunately ac
cou.lt for nearly one-fifth of regional news as they do of the national news. 
Effective coverage of these social aspects as well as of local politics can, in 
our opin:on, be provided only if the total lineage of regional news is expand
ed to a volume greater than the present lineage of national news. At present 
the pat:.city of Indian news in the' Press Trust_ of India services is made 
~ood to some extent by the news collected by correspondents of particular 
newspapers, but, as we have emphasised, the possibility of engaging a number 
of correspondents ex:sts only in the case of large newspapers. 

366. The remarks that we have made with reference to the Press Trust 
of India coverage would apply mutatis mutandis to the United Press of India · 
service also and the changes that we have suggested in the character of the 
Press Trust of India service should also be adopted by the United Press of 
India. The Agence France Press do not have comprehensive coverage of 
financial, commercial or economic news, though they excel Reuters in the 
attention devoted to speeches and statements! Similarly, in Indian news, 
rPgional coverage is poorer than in the case of Press Trust of India, and it 
is surprising to find that statements and speeches of national interest were 
actually reported in as great length as in the Press Trust of India service, 
tnough the total wordage of all news reported by the United Press of India 
is only half of the Press Trust of India's total. 

::l67. Development of regional news.-It is the responsibility of a news 
a~ency to collect news economically and for the benefit of a number of news
pape:-s whic'h cannot pay individually for the cost of news collection. At 
present the news agencies are discharging this function mainly in the field 
of national news and we feel they should extend their efforts in the field of 
regional news in order to reduce the handicaps that stand in the way of the 
cr0wth of small newspapers. 

368. We would lay great stress on the need for expanding regional ser
vic·es in urdcr to encourage the development of district newspapers· and 
nlsn in orcl?r to hel;~ existing newspapers, now excessively preoccupied with 

' 
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foreign and national news, to present to their readers a picture of happenings 
tn· their own region. Asked for their views on the possibility of developing 
such regional services, Press Trust of India wrote to us: 

"The question of regional service as expressed in your letter is receiv
ing attention of the Press Trust of India though I do not think 
we shall be able to organise such a service nor do I think will it 
be possible for any other news agency for the simple reason of 
the uncertainty of the clientele coupled with costs and trans
mission difficullies. Some of the Indian language papers have 
specialised in this in their own regional areas and any effort 
such as mentioned in your letter under reference will have to fact:! 
very stiff competition from the beginning". 

"At present we have our own regional coverage which is of provincial 
as well as of national interest but for purely local news I am 
afraid Press Trust of India may not be able. to do mt:ch in the 
near future". 

369. It is, of cou:::se, true. as they have pointed out, that the development 
of a purely local service would not fall within the scope of a news agency 
operating on an all India basis. What we envisage is that in addition to the 
service which is now available to all newspapers in the country, Press Trust 
of India should also have supplementary services which would suit the 
needs of newspapers within a particular region cons:sting, of course. of mor" 
than one State or linguistic area. Such a service may be able to secure 
clients among a sufficiently large number of newspapers to justify the cost 
of distribution. An additional service of regional news through the Agency 
would, in all probability, be welco~d even by newspapers with an exten
sive organisation of correspondents. while others would be grateful for it 
and ready to pay for it. 

370. We must mention here that the United Press of India has developed 
such a regional service very successfully in Bem~al. They maintain a number 
of correspondents in East and West Bengal and are in a position tn oroville 
very good local coverage to the Calcutta papers. It is open to news!Japer<; 
in Calcutta or elsewhere to take or not to take this regional service and tae 
tariff is fixed accordingly. They have not attempted a similar development 
in other regions, and they told us that elsewhere the newspapers preferrer:l 
their own individual arranzements. Even if there o.re well-established papers 
in Bombay, Madras or Delhi, who have their own correspondents to cover 
the districts. this should not deter the agency. from trying to augment its 
service to the subscribers. Provided the agency organises regional coverage 
on sound lines, it would be able to please existin~ subscribers and to get 
new clients. 

371. Two suggestions have been made to us for improving regional cover
age without considerable expansion of the staff of the existing news agenciei>. 
One of them is to t:rtilise much of the material already available to new'4 
agency reporters, whicl1 at present is not considered of sufficient importance 
fur distribution on a national scale, but which might still prove usetul to 
local newspapers and could be distributed regionally. One obvious difficulty 
in the way of an expansion of the Press Trust of India's regional coverage 
in this manner is the present practice of centralization of editing at Bombay. 
ltems of news even if intended purely for a State or local net work of suh
scribers would now have to be sent to Bombay for editing and rewritir:g. 
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where necessary, and then transmitted back to the regional centre for dis
tribution. Such an increase in traffic between regional centres and Bombay 
mi2ht make it necessary to rent more circuits from Bombay to. say, Delhi, 
C:tlcutta and Madras. The proper solution would be decentralisation ;)J: edi
torial responsibility and delegation to regional centres of the task of classify
ing items into those which they consider as of all Indian importance and 
others for distribution only to their own region. This may perhaps result 
in a temporary lack of uniformity of editorial practice in respect of items 
coming in from various quarters of the country, but such uniformity is sure 
to develop in the course of a few months of operation. 

372. In their regional service in Bengal the United Press of India .have 
h'ld the advantage that their editorial offices are located at Calcutta which 
is also the principal centre of p1:blication in that region. If they develop 
regional services at Bombay, Madras and Delhi, "it would be necessary for 
them also to decentralise editing at least in respect of regional news and 
arrange for their distribution from these other centres. 

373. One other suggestion that ·has been put forward is that all material 
· filed by correspondents of different newspapers in the area should be pooled 
and that th~!;'e papers should permit Press Trust of India to select material 
therefrom for distribution to all their subscribers. An arrangement on these 
lines would obviously permit of an immediate beginning being made without 
any large commitments in the way of staff or line rental. It would, however, 
require thE:' co-operation of at least two or three big newspapers in each 
area before it can be organised successfully and since the scheme is intended 
mainly to benefit their rivals such co-operation may not be forthcoming with.:. 
out much persuasion. We expect;" however, that if one of the news agencies 
would make an earnest attempt to secure newspaper co-operation, they 
might be able to get the skeleton of a regional service straightaway. 

374. Classification of Press Trust of India services.-The Press Trnst of 
lndia provides three categvries of services, A, B and C which are intended 
to meet the specific requirements of newspapers of different classes. The 
'A' service is the fullest service they provide. The 'B' service is considerably 
s'torter and the 'C' service is an abbreviated service especially suited to 
small papers which can use only the barest outlines of the news. According 
to Press Trust of India, the classification of news items into 'A', 'B' and 'C' 
services is on the basis of both ·wordage and the importance of the news 
items. The 'B' service, according to the Press Trust of India, is intended to 
c::Jrry 50 per cent. of the 'A' service and the 'C' only about 25 per cent. AU 
"supreme" news items are stated to be covered in the 'C' service in a brief 
fvrm. The 'B' service is stated to get the 'C'. service plus "amplification", 
vr additional details of items given either in full or in summary form. The 
'A' service gets the full wordage of the 'C' and 'B' services as well as addi
tional details or "amplifications" of the items and also -other news items 
not noticed in the 'B' services such as stories relating to "routine sports" as 
well as economic and commercial stories which are not considered important 
enf)ugh for the other services. The Press Trust of India told us that the 
wordage is not worked on any hard and fast basis; thus if on any day there 
!'Ire many important stories or some heavy wordage of importance for even 
small papers. the 'C' service might get well over 25 per cent. of the wordage. 
fre extent of summarising, apart from the criterion of news value; would 
depend also on the heavy or light character of the news file expected for the 
day. They !>aid that the 'B' and 'C' services are prepared as a genera! rule 
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from the original material but in the case of running stories in the interest 
of continuity and completeness the entire material is issued in the 'A' service 
while special summaries are drawn up for the 'B' and 'C' services. 

375. In crder to have an idea of the comparative wordage of the diiierPnt 
s~rvlces, the Press Trust of India was requested tc make available to us a 
co1lection of their news file for a particular period. They, however, toiJ 
us that owing to shortage of accommodation, their news files are destroyed 
within a very short time after issue. We were, therefore, compelled to refer 
to the news file on record with All India Radio for the purpose of our 
analys1s. We might, however, express our view that an agency of any stand
ing should maintain complete files of their service for at least one year from 
ic;s"Ue. 

n6. We had an analysis made of the 'A', 'B' and 'C' services for ce-rtain 
random dates as already mentioned and this analysis shows that whatever 
the intentions of the Press Trust of India were, the wordage of the 'B' sen ice 
was 60 per cent. of the 'A' and the 'C' service was 40 per cent. of the 'A' 
service instead of 50 per cent. and 25 per cent. respectively. These percentages 
a!JDlit>d both to national news as well as state and local news over the period. 
tho~1gh there were large variations both in the quantum and in the proprn·
tion from day to day. A full analysis is given in Appendix XXVIII. We 
sh:::ll confine ourselves here to an examination of the defects in the J·1y to 
day classif.cation that have been brought to our notice. These criticisms 
apply both to the international news received from Reuter and distributed 
by Press Trust of India, and to the Indian news collected and distributed by 
Press Trust of India, and are concerned. mainly with the exclt:,sion of f'Crtain 
ite>:ns or details from the 'B' service, even though the total wordage is 6!1 per 
cent. instead of the 50 per cent. planned by Press Trust of India. In the 
case of sperts, the complaint is that the definition of "Supreme" sports is 
too r~strictive and that it is taken to exclude quite a numb€'r of items in 
which the 'B' subscriber would be interested, such as the principal horse
racing event-; at home and abroad, international cricket matches, and termis 
tournaments. Even where the item was included in the 'B' service, cover~ge 
was inadequate, as in the case of Calcutta League and I.F.A. Shield matches. 
Similarly in the case of commercial news, the items included in the 'B' 
l>en•ice were few and the coverage poor. The Press Trust of India had not 
shown en awareness of the development of the Press both in English a11d in 
In<1i~,11 languages and the increasing importance given to sports an~ <.om
mr-rcial news. In the field of political news the omissions from the 'B' sen·ice 
are even more serious. For instance, in the report on the meeting uf the 
Disarmament Commission (New York April 20th, 1954), the 'A' service c:J.r
ricd 34 column inches including a full report of Mr. Vyshinsky's speech in 
support of his amendment The 'B' service carried only five lines in which 
Mr. Vyshimky could find no place, and there. was no reference at all to his 
plea for consideration of the Prime Minister's statements on the subject of 
u1sarmament. Other instances of insufficient cover::~ge in the ·B' servi<:e were 
notirPcl in the reports of. the action of the Egyptian Trade Unions in the 
r~rent ooliti.cal conflicts (Cairo, March 30, 1954), the demand from 100 Labour 
f;lembers of the British Parliament that their GovPrnment should tak<:! step~ 

to prevent the setting off of more Hydrogen Bombs (London, March 31, lr54). 
In thel'e cases the coverage in the 'B' service was no greater than the 
coverage in the 'C' service. Even in Indian news there have been i.Pstances 
where the 'B' service carried no additions to what had been issued in the -
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.. C' service; for instance, in the reports of Parliamentary debates on the 
Defence Budget (March 27, 1954) the 'A' service carried thirty-eight CL'lumn 
inches of Sri Mahavir Tyagi's reply, while the 'B' service carried less than 
8 inches. Similarly, the speech of Sri Purshottamdas Tandon on Mardh 23 
extended to 10!" in the 'A' service and 3" in the 'B' service. In fact, a 
correction to the earlier report, which was issued in the 'B' service, referred 
to item~ which had not been previously reported in that service at all and 
ran to about 6!", i.e. much more than the original report jtself. When asked 
about such anomalies in classification, the Chairman of the Board of Press 
'Trust o1 India admitted in his evidence before us that he had himself come 
across many such instances and that they were trying to eliminate them. 
Su-~h instances are so numerous that we are forced to the conclusion that 
there is lack of any proper system in the classification of news items. and 
that 1here might even be a tendency to force the- 'B' subscribers to go in for 
the 'A' service by giving them a very poor coverage. 

377. Employees of the Press Trust of India have complained to us about 
the trouble involved in the classification of news for the different classes of 
service, but any trouble that they take is wasted if the principles of classifi
cation have not been properly laid down or if they are not clearly under
stood and followed. Judging from the wordage and assessing the additional 
work involved in condensing 'A' service for the 'B' subscribers. we feel that 

·there i:.; not adequate justification for a distinction between these two ..lasses 
of service. There will always be the need for an abbreviated service hr the 
~mailer newspapers which cannot make use· of the full service and which 
canrot also un'ord the editorial staff which would be required to extract from 
the full service the bare outline.l that they would themselves need. We. 
therefore, feel that classification of the service into two categones wotold 
be quite sufficient. and would result both in a prompter service to these now 
receiving 'B' service and would reduce editorial work for the Press Trust of 
India. The question of tariffs is being discussed later. 

378. Condensed service for District newspapers.-It has- been suggested 
that in order to meet the needs of District newspapers for a condensed 
service of international. national and regional news, Press Trust of India 
should revive what was formerly known as the I.N.A. service provided by 
Associated Press of India in which news summaries running to a maximum 
of 2.000 wcrds per day were put out at different times of the day in order 
to meet the needs of Government offices and even small newspapers. The 
preparation of such a summary would involve some amount of editorial work. 
It would, however. considerably lighten the work in the editorial office3 of 
the smaller papers that may subscribe to SU'ch a service, and even if it is 
decided that the cost of preparing the summaries should be recovered directly 
from snch subscribers. there will be a certain degree of saving conseque'l.t 
on the fact that the Press Trust of India would do the editing for a number 
of newspapers and the incidence of cost on each paper would be reduced 
thereby. · The 'C' service today gets an average of 15,000 to 20,000 words and 
the proposed service would have only a fraction of that wordage. The ulti
mate effect of such an arrangement would be in the direction of confinin!'t 
the choice of news for the smaller paper to those that the news agency con
sidered fit to include in the summary. One obvious objection tu such a 
proposal would therefore be that this would bring about a greater unformity, 
or even "regimentation" in the selection and presentation of news than exists 
1oday. 
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379. The distribution of such a service to district centres would also in
volve certain difficulties. Most of the district telegraph offices depend on 
manual transmission and aural reception, and the handlini of about 2,00(} 
words <~,dditionally every day may over burden them to such an extent that 
all messages would be considerably delayed. The cost of telegraphic trans
missiOn w0uld also be considerably higher than for transmission by tele
printe4·. Teleprinter facilities will have to be extended to many more centres 
than at present. 

~80. News distribution through AU India Radio.-Extension of the tele-
printer network to cover all publishing centres would require to be done 
over a period of . years and though the cost of transmission is lower than 
for press telegrams of any appreciable wordage, it would still be a substan
tial amount and a definite burden on new district papers. The suggestion 
has therefore been put .forward that newspapers should be freely permitted 
to take down from the radio the news bulletins put out several times a day
by All India Radio and to reproduce it directly or in translation in their 
papers. It is stated that even at present a number of small newspapers 
indul~e in such piracy of news, paying no royalty fee to the Press Trust 
of India. The suggestion is that the position might as well be regularised 
by authorising the republication of news picked up from the radio, Press 
Trust of India being compensated by increasing the subscription from All 
India Radio or from Government, to cover a fair royalty for the publication 
of such news. Being transmitted over the radio and picked up directly 
by thP. u~er, the additional cost involved on account of distribution would_ 
be negligible and the royalty paid by government or by All India Radio to 
news agencies can be assessed purely on the estimated circulation of sucll 
papers. The wordage used by All India Radio in the bulletins in different 
languages varies to a great extent, according to the genius of the languageS; 
and the speed- at which it is normally spokt:m. The highest equivalent 
\\Ordage is in English where All India Radio uses on an average between 
3,500 and 5,000 words per day, the actual figure for any day depending upon 
th~ fall of news. After translation, the wordage in most of the Indian lan
guages would be slightly higher, and if further allowance is made for the 
fact that Indian language papers use larger type and wide spacing between 
the lines, the material thus available would be sufficient for ten to fifteen 
columns of standard size. There would, in consequence, be still some scope 
for further selection by the smaller newspapers. These papers would also. 
have to make their own arrangements for coverage of local news. 

381. A possible objection to this arrangement would be the greater con
centration, in Government hands, of the distribution of news. Today AU· 
India Radio is estimated to reach about eight lakhs of homes, while the 
combined circulation of all the newspapers is barely twenty-five lakhs. or 
the latter figure, the papers that subscribe to one news agency service or 
the other account for 21 lakhs and the others, with a total circulation or 
thr ~e lakhs, have> no ostensible source of news. If all papers in the latter 
r.ategory (ancl perhaps SOJ!le of the former also) become dependent on what 
they pick up from All India Radio, the number of homes in the country
who are fed with news by All India Radio would be a substantial proportion 
et all home'> which receive a news supply in one form or another. 

382. Another drawback to this scheme is the liability to error as a con
sequence of an item being misheard or misunderstood. If a listener to the 
radio makes such a mistake, the consequences are confined to one person 
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or one household. But if the same kind of mistake occurs in a newspaper 
oflke, the consequences are much more serious as the incorrect report would\ 
be carried in thousands of copies of the paper. Any attempt to use spoken 
radio transmissions as the means of distributing a news service to news
papers should be made only where provision exists at the receiving end· 
to record tht> transmission and such recording is used to check the short
hand transcript. For the present we do not recommend the adoption of 
the srh<:!mt- we have discussed, and we suggest that if the proposal is to
be taken up in the future, the drawbacks we have pointed out should first. 
be eliminated. 

383. There is, however, one possibility which might be further explored .. 
We understand that under the present contract between All India Radio and. 
Press Trust of beLa, the right of publication it;1 printed form of the All" 
II,dia rcaclio bullt:lins is vested back in the Press J'rust of India, who there
L y C{'ntrol the rights bath in the news items and in the form and shape 
t:lJt All India Hadio give to it. In the circumstances, there should be noth
ing in the way of Press Trust of India providing a summary service based 
primarily on the bulletins that All India Radio prepares several times a day,. 
re-edited where necessary and supplemented by items that the agency con
siders ·should have been included. This may be distributed by Press Trust 
of India to all its offices for issue to small newspapers who would be in
terested in it. Where the Press Trust of India do not have their own 
teleprintt::r office, the bulletins could be delivered by telegram for the pre
sent. This would save the Press Trust of India the bulk of the cost of 
preparing these bulletins, which we understand from All India Radio is 
quite high, and would also give.·~ real value to the assignment of rights · 
that we havt- referred to above. A total of about 4.000 words per day 
could be distributed in four instalments which would occupy the lines for 
abJut fift<:!en minutes on each occasion. In addition to the smaller papers. 
som~ State Governments which at present subscribe for a summary service
might find their requirements fully m1~t by the AU India Radio summaries. 
which may perhaps be supplemented by the special regional summaries 
that All India Radio have started at several centres and propose to extend 
to others also. 

38-!. If the suggestions above are adopted, the Press Trust of India can 
provide three categories of service to newspapers, the full service (equivalent 
to the 'A' service at present), a brief service (equivalent to the 'C' servic& 
at present) and a summary service (similar to the former I.N.A. servic& 
but based (Ill All India Radio summaries). We have suggested (Appendix 
XXX) what we consider to be suitable tariffs for these three services, for 
papers published in the language in which the service is distributed and 
for papers published in other languages. We are makinl: the distinction 
in this form since we anticipate that an attempt will soon be made for the 
distribution o~ news services in Hindi, and later in other languages also. 
h O'.l't' view, the difference in tariffs according to language should be based 
on the fact that the newspapers will have to translate the news after 
they have edited them to suit their requirement, or combine the • 
work of translation with that of editing. In either case they would have 
to incur expenditure on putting the news into the language they use. and 
the cost or such translation should be deducted from the subscription they 
pay so that they are not at a disadvantage in comparison with others who 
publish papers in the same language as is used by the news agencies. 
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385. United Press of India services.-In the case of the United Press of 
'India the classification of services does not appear to be regulated by any 
well-defined lines of· demarcation and the main distinction would appear 
to be between those papars (mainly located in' Calcutta) which take the 
full "local" coverage that United Press of India provides and others which 
do not require this special service. Another special feature of the United 
Press of India service is that it can be taken with or without the inclusion 

--of foreig:"l news, the latter apparently being intended for the convenience 
·of these papers which take the Press Trust of India service and are satis
fied' with Reuter's coverage of international ev~nts. {The Hindustan 
Samachar would appear to provide only one class of service.) 

386. Tarifl's.-The three categories of Press Trust of India services are 
·r.hargeJ for r-n the basis set out below:-

'A' Service Rs. 3,6oo per month. 
'B' Service Rs. z,ooo per month. 
'C' Service Rs. 1,200 per month 

''The;;e rates ·apply to newspapers published in English. For Indian language 
newspapers the rate of subscription is half that for the same category of 
service for English papers, i.e., 'A' service Rs. 1,800. 'B' service Rs. 1.000 
and 'C' service Rs. 600. These charges were &Jopted on the recommenda
tions of a committee that the Press Trust of India had appointed to brin!l 
about a standardisation of the subscription charged for newspapers. 

387. We tried to ascertain the reasons for fixin~ a lower subscription 
in the case of the Indian language papers and asked the Press Trust of 
India whether in fixing a lower rate for Indian language newspapers any 

-allowanr:e was made for ,the cost of translating the material into the lan
_guage required before it could be used. Their reply was: 

. "For obvious reasons it does not come within the ·purview of fixation 
o.f tariffs whether the language paper incurs furth~>r exoenses 
on translation or translations, and whether the translation into 
one language from English is less costly than that of the other. 
'fhese are matters purely for the publishers to calculate and 
adjust the price of the newspapers accordingly". · 

388. While these rates are applicable to newspapers situated at certain 
centres such as Bombay, Calcutta, Madras, Allahabad. Patna. Lucknow and 
Ambah. the Press Trust of India charge a higher rate for their service at 
other centres. Their justification is that where they have "adequate arranze
ments for the distribution of the service and where the rate of subscription 
could be enforced" these tariffs would apply. When a single newspaper 
appe'lrs in an isolated distant place. a number of facts have to be considered. 
In the first place, a teleprinter line may not be available. and, secondly. 
even so the life of newly started newspaper is highly problematic. It is, 
therefore. difficult to decide on lonl'!-term arrangements. On these grounds 
they have been charging rnuch higher rates to newspapers situated at centres 
other than those mentioned above. In certain cases when new subscribers. 
came uo at the same centre. a slight reduction is made in the subscription 
charged to the earlier subscripers. In other cases this concession does not 
appear to have been given. The reasons given by the Press Trust of India 
do not appear very convincing. For instance, they have decided to charge · 
the standard rate of subscription at Ambala. As far as we are aware, they 
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parable with the others they have mentioned. There are five subscribers 
at Kottayam and each of them is being charged Rs. 150 more than the 
standard wbscription. In Indore, one paper is charged the standard rate, 
while two othen; pay a surcharge of Rs. 100 per month. Similarly, of the 
two papers in Jullundur, one pays Rs. 100 more than the other. In Nagpur 
where the Pre>.s Trust of India have a number of subscribers, three of the 
four papers in Indian languages are charged Rs. 50 more than the fourth. 
In Poona we have the instance of three papers being charged below the 
standard rate. We consider such disparities in subscription indefensible 
and likely t.J shake the confidence of the newspapers in the Agency. It 

.should be the policy of the Agency to quote a specific rate for a particular 
service and to make no distinction between one subscriber and another in 
the matte:- of subscriptions charged for the same. category of service. 

38<l. The tctal subscription realised for all categories of services from 
English papers and from Indian language papers· is approximately equal. 

'The subscription revenue in respect of the 'N, 'B' arid 'C' services is roughly 
in the proportion of 3:3:2. 

390. Complaints had been made to us that large chains and group have, 
by virtue of their holding of shares in Press Trust of India, been able to 
manipulat~ the tariff to their own advantage after having secured control 
of the organisation and that their contribution to the revenues of the P:ress 
'Trust of India is kept down. We have examined in a note in the Appendix 
XXIX whether there is any truth in these allegations and have come to 
the conclusions: (a) if the rates favour some subscribers rather than 
others, the situation has not nece~sarily been brought about by the voting 
power of the favoured subscribers; (b) that the Press Trust of India de-
pends for more than half its revenue on a few big newspaper organisations 
and that all the other papers together contribute less than half its income. 

391. Thi.>, however, is not to imply that the tariffs as they exist are satis
factory or fair. The Press Trust of India have themselves realised that the 
subscription they collect should bear some sort of relationship to the number 
of persons t;) whom the newspaper sells the news. They have, therefore, 
introduced fro·:u 1st April 1951 a system of surcharges by which· a newspaper 
is assessed in addition to its regular subscription, as mentioned above, an· 
additional sum based on its circulation as follows:-

'A' service . 

'B' service . 
'C' service . 

Rs. 200 o o 

Rs. III I 9 
Rs. 66 IO 8 

per mensem for 
every s,ooo copies in 
excess of 30,000. 

Do. 
Do. 

Indian language papers subscribing to any one of these services pay a sur
charge at half the above rates. 

392. Our v:ew is that while the Press Trust of India have established 
th'lt subscription paid by a newspaper should be related to its circulation, 
(they apply this principle also in fixing the charges payable by All India 
RadiJ for the use of the Press Trust of India services), the tariff mentioned 
above does not give sufficient weight to the circulation. We have suggested 
a tariff (Appendix XXX) which we recommend to the Press Trust of India 
for adoptioa. Our recommendations are that the Press Trust of India should 
cficr two categories of service, in place of the three at present, and also 
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offer a summary service based on All India Radio bulletins, and that the
tariffs for these should be as follows:-

Fixed 
charges 
per year 

Royalty per I Royalty per 
copy sold copy sold 
per ye1r per year 
(English (Indian 
papers) language 

papers) 

--·-----------------------------:------
Class I service 6,ooo 2 o o I 
Class II service 3,000 I o o 
Summary service 2,400 nil 

I 4 0 
0 IO 0 

I,iJ 

Newspapers not exceeding twenty-four pages per week of standard size and 
havin_g less than 5,000 circulation, may take the summary service; those 
pilblishing a larger number of pages but not · exceeding thirty-two page~ 
per wee:\: may take the Class II service, and others publishing more pages 
per week. should take the Class I service. A reduction of 25 per cent. on 
the royalties should be allowed to any newspaper that subscribes also t() 
a service from the United Press of India. 

393. In making the recommendations our aim has been that the tariff• 
should be so devised as to represent an equitable allocation of the cost of 

. news collection and distribution to th~ various newspapers and other liOUb

scribers. (The present tariffs do not, in our opinion, reflect either the co•t 
to the organisation in respect of each category of service or t!,e value to the 
newspaper of the service they take.) Under the former head, we have 
attempted to make a distinction between certain fixed charges connected 
purely- with the distribution of the services and other charges connected with 
news gathering which, in our view, require to be expanded considerably in 
order to improve the quality and quantum of news provided. In asses.;;ing 
the value to the newspaper itself, we have tried to allow for the differences 
between English r..ewspapers who could make use of the agency service 
direct1:1 after editing and the Indian language papers who have both to 
translate and to edit. We have also tried to determine the cRtegory of 
service in relation to the size of a newspaper so that the larger papers have 
an adequate ·wordage from which to make a selection for each day's issue. 
We have also suggested a more direct relationship between circulation of a 
pap~l' and the subscription that it pays to the news agency. Our recom
ment1atiom are, therefore, based on the general conclusions that we have 
set out so far, and we expect that if adopted they will result in revenues 
sub&tantially higher than the Press Trust of India receive at present. whil~ 
at the same time the burden will be redistributed among the newsoapera 
more equitably, each newspaper paying a share proportionate to the use
that it makes of the news. 

394. IIJ. the case of United Press of India. the official tariff provides for
four different rl<1sses of subscribers:-

A. I 

I 

English papers 
Indian Language papers 

Rs. 1 

2,000 I 
I,200 

A.2 

Rs. · 
I,OOO I 

150 1 

B. 

Rs. 
750 
500 

Rs. 
550 
300 
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News service of th<: first category is stated to include the service of interna
tional news obtained from the Agence France Presse as well as "local and 
provinchl news". This re~ional service covers mainly the State of West 
Bengal where the agency has a number .of correspondents in the districts to 
renort on local events. These reports are sent by mail to the agency and 
sometimes by telegram or telephone. This category of service is taken by 
newsp:.tpe•s located in Calcutta who find the regional covera~e useful. The 
seconcl. category excludes this local service but includes the bulk of the 
Indian news as well as the international news. The 'B' service is an abbre
viated service. and the 'C' service is delivered by hand and not distributed 

·through a teleprinter. There are, however, so many individual variation!! 
in the type of service given to different newspapers that we would quote the 
·united Press of India who have said "Our Indian service. meaning thereby 
the all-India !nternal service, has been taken by. us as the basis for classifi
cation though a few sub-sections or sub-divisions are no doubt admissible 
in all categories (J! service". The position is not':tnuch clearer in the matter 
of subscription collected. There are so many variations in the rates charged 
for what the agency has classified as the same type of service that we prefer 
agab to quote the United Press of India themselves: "It might be stated 
that concessions iu rates have got to be allowed to some of the subscribers 
·taking into con~ideration their capacity to pay and importance and circula
tion they command in their zones. It becomes therefore difficult· to lay down 
a de:u cut criterion for all classes of subscribers ... " In the case of the 
Press Trust of India we have referred to many instances where the subscriber 
has been charged more than the nominal tariff. In the case of the United 
Press of India the variations run the other way, and there are numerous 
instances where tht> subscriber i~ charged less, sometimes much less. than 
the nominal tariff. W£> have asked the management why tlrls practice has 
been necessary and were told that in many cases the United Press of India 
desireJ to assist the paper and therefore accepted a lower rate. While this 
may be so in a few instances, we received the impression that in the majority 
of cases the subscription was fixed upon, after some bargaining, at whatever 
the pa-per would finally agree to pay. We need not emphasise how unfair 
such a practice is to the newspapers who accept the demand of the agency 
an(i pay the full ratt>. If the management consider it r,ecessary that they 
should build up a clientele, and that during this period they should offer 
their service at low rates in order to get an entry into the industry, the pro
per course wou!d appear to be quote low rates uniformly to all its sub
scribers and not to discriminate between willing and unwilling clients. 
Our suggestions for a revision of their tariffs are summarised below. In 
this case too we recommend that the tariff for their service be divided into 
two parts (vide para. 392), a fixed service charge of Rs. 3,000 per annum and 
a royalty, payabie per copy per annum, at the rate of Re. 1 for English 
papers and Re. -/10/- for Indian language papers. The royalties wot•ld be 
-subject to a rebate of 25 per cent. where the nevrspaper subscribes also to 
a servlre from the Press Trust of India. 

395. Commercial Services.-In addition to the services provided to news
papers, both Press Trust of India and United Press of India provide a com
mercial service to individual subscribers. The nature of the service is modi
fied to suit the needs of the customer; one may be interested in cotto-n 
market rates, another in the stock exchange, some may receive only bullion · 
prices and so on. Though a service of commercial news is provided to the 
ne,vspapers also, that is usually in the form of a report on opening and • 
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closing prices with a review of the transactions effected. In the case of the 
individual subscribers, the service takes the form of a continuous ticker
service showing the. fluctuations in the particular commodities cover
ed. Some witnesses have questioned the propriety of such services being 
provided by news agencies. It is true that in some other countries, such a 
service, even if carried on by the same parent organisation as the news 
service, is usually conducted by a different unit with its own staff and 

·capital. On the other hand, it has been held that the operation of a ticker 
service adds to the revenue of the news agency without adding much to its 
expenses and thus serves to reduce the cost to the newspapers of the service 
they take. We see no objection to the news agency conducting also a ticker 
service, provided this is done in the proper manner. We have, however, 
heard numerous complaints that clients to the ticker service have been 
permitted to use the teleprinter lines for private communications of a nature· 
not permitted on these lines. It has been alleged that the lines are used 
for private operations on the markets. The Post and Telegraph Department 
stated in evidence that they have been able to secure proof of misuse of 
the lines and the Directors of the Press Trust of India also admitted that 
misuse existed and they were trying to put a stop to it. It should be the 
first task of the Press Trust of India to put a stop to such practices and take· 
action agal.nst the guilty persons. We should, in this connection, caution 
the Press Trust of India management not to place too much dependence on 
this source of .revenue. If the allegations of misuse are justified, as they 
appear to be, it seems to us that when the malpractices are stopped, the Press 
Trust of India might lose some at least of their present clients. In any 
case it seems to us essential that the agency should place their finances on 
a sound footing which will not be seriously affected !JY the loss of such. 
client:~ 

396. The question has been raised whether lines rented for such ticker· 
services should be charged for at the concessional rates applicable to the
press, which are lower than the rates for circuits' for private use. Where a 
circuit is used for both press and ticker services, it should naturally be 

, charged at the lower rate, but where a line is used exclusively for ticker 
services, we see no justification for the claim to the concession. 

397. The United Press of India also provide a ticker service more or l2ss 
on the same lines, and also depend upon the revenues from this service to. 
a greater extent than we would like. Complaints of misuse of the lines 
have been at least as numerous in their case also, and we would repeat in 
their case whatever we have said about the Press Trust of India. They do 
not have the comprehensive commercial service that Press Trust of India 
buy from Reuters, and their position as purveyors of commercial intelligence 
is therefore even more vulnerable. 

398. Government subscriptions.-Next to newspapers and the commercial 
·subscribers, Governments, State and Central, form an important group of 
clients for the news agencies. The Central and State Governments sub
scribe for different categories of news services for the information of their 
Cabinets and officers, but there is little uniformity either in the type of 
services bought or the subscriptions paid. 

399. The Government of Jl:ladras pays Rs. 350 per month (excluding tele
printer rental) and receives a "summary" service. The Government of East 
Punja0 is charged Rs. 1,000 per month for the same service, and the Gov-
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ernm~nt of Bhopal Rs. 1,100. The Principal Information Officer of the
Government of India who receives the 'A' service pays Rs. 500 for it, _y.rhile 
the Bombay Government pays Rs. 1,800 for the same service. We have 
mentioned elsewhere that such excessive payments, or rather the fear of 
losing them, can act as a source of pressure which affects the objectivity of 
the news service. We would suggest to the Government of India that they 
should take up with the State Governments the nature of the services that. 
they require and the points at which these have to be made available, and 
then negotiate with the Press Trust of India for a uniform tariff which would 
be fair to both parties and which would not contain such glaring anomalies as 
at present. Certain suggestions for rationalising Government subscriptions. 
are given below. The requirements of Government departments can be ade
quately met by one or the other of the regular services of the Press Trust. 
of India and the subscription for the three categories may be:-

Class I service, Rs. 9,000 per annum. 

Class II service, Rs. 4,500 per annum. 

Summary service, Rs. 2,400 per annum. 

400. The Central Government also purchases news services for the pur-. 
pose of distribution. The Ministry of External Affairs obtains the Press 
Trust of India service for distribution to Indian missions abroad, and through 
them, to newspapers and individuals in the countries served by each mission. 
The use made of this service is reviewed later in this chapter. The Ministry 
of Information and Broadcasting, through its broadcasting organisation, AlL 
India Radio, purchases news from a number of agencies for distdbution 
through the radio both in India and abroad . 

. • 
401. Dependence on subscript:oh from Radio.-Brief notes about the fin-

ancial set-up of the three agencies, Press Trust of India, United Press of· 
India and Hindustan Samachar are given in the Appendix XXXI, and it 
would be sufficient to say here that none of them is operating on a sound 
economic basis. The prime cause of this financial distress is of course the· 
lack of development of the Press as a whole. With a total revenue of about. 
eleven cro;:-es of rupees a year, the amount. that can be spared for a sub
scriptions to agencies would not exceed 5 per cenL or 55 lakhs. The annual 
budget of the Press Trust of India is round about 50 lakhs at present, and 
that of the United Press of India is about fifteen lakhs. (Hindustan Samachar· 
spends less than half a lakh a year). Hence arises the dependence of news.· 
agencies on the revenue from Commercial Services, and the large part that 
subscriptions from the radio play in the balancing of the budgetfi Our· 
recommendations for rationalisation of tariffs would inerease the overall. 
revenues of both Press Trust of India and United Press of India and might. 
also compensate for some fall in Commercial subscriptions. Dependence on 
subscriptions from All India Radio would hardly be reduced. This is per
haps inevitable, owing to the very limited circulation of newspapers in this 
country. The problems of news coverage are determined by the size of the
country, the population and the extent of its activity. While this sets the 
lower limit to the exP,enditure budget of news agencies, the upper limit to 
their revenue is set by the number of people who pay for the news, or in 
other words the combined circulation of newspapers. While this is growing· 
from year to year, such growth is not rapid at present because of wide
spread illiteracy and poverty, both of which can be overcome only gradually. 
As a consequence, it will be necessary to depend to a greater extent on 
revenue from the radio. 



402. Tariff for radio subscriptions.-We were informed that when select
:ing a news agency and when fixing the subscription to be paid, All India 
.Radio has generally been guided by a number of considerations among which 
are: 

(1) the scope and utility of the service; 

(2) the standing of the agency and its reputation; 

(3) the general level of t:he subscription paid for the same service by 
newspapers . 

. A statement of the news agencies with whom All India Radio have arrange
:ments for the supply of news for broadcast and the terms of payment in 
each case is included in Appendix. XXXII. In our recommendations for 
revision of the tariffs, we have suggested a revision of the subscriptions paid 
by All India Radio on the same lines as proposed for newspapers. The fixed 
·charge would be as for the Class I service to newspapers published in 
.English, and the royalty would be ten annas per annum per licence, the 
number of licences in force being calculated as at present. Payment for 
use of t.ihe news in External Services may continue to be fixed ad hoc. It is 
true that the representative of All India Radio did express the view that if 
:faced with an increase in the subscription to the news agency, it may be 
_preferable for All India Radio to run its own news collecting agency; but 
in the interest of the newspaper industry, we think it would be expedient 
for Government to use the agency services as the basic source, even if they 
.have to pay somewhat higher rates than at present, and to employ corres-
pondents of their own only to supplement these services as newspapers do, 

403. Basis for assessing radio subscriptions.-At present the tontribution 
from the radio is proportionately lower than for instance in the United King
dom. There, the number of licencees is roughly 40 per cent. of the total 
·circulation of newspapers, and we are informed that the radio pays 30 per 
-cent. of what the newspapers pay. In other words, radio pays, in respect 
-of each licence~ roughly three-fourths of what the newspapers pay in respect 
·of each substriber. In India the number of licences is roughly one-third 
of the circulation of all newspapers, and on the same proportion as in the 
United Kingdom, they should contribute one-fourth of what the newspapers 
pay. On the basis of the present revenues of the Press Trust of India from 
newspapers, radio's assessment in respect of domestic services comes to 
less than one-eighth and our recommendations would have the effect of 
bringing it up to well over one-sixth. The tariff we recommend for the 
radio and for the newspapers takes into account the fact that all newspapers 
accept paid advertisements, while the radio does not, and that the adver
tisement revenues vary between English papers and Indian language papers. 

·Our recommendations should cover t.'le normal course of development of 
both radio and newspapers. If however our expectations about the growth 

· ol small newspapers are exceeded, and in consequences the average revenue 
of the news agencies per lakh of circulation is reduced, the proportion of 
revenue from tbe radio should be raised from 0.75 of that average, recom
mended above to 0.8. 

404. Supplementing present sources of foreign news.-We have referred 
. earlier to the drawbacks of depending upon foreign news agencies for the 
supply of international news for Indian newspapers. Until the Press in this 
country has expanded to many times its present size, it may not be possible 

·for the Press Trust of India with the revenues that they can command to 
•extend its network of correspondents to cover the world and provide our 
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papers with objective reports which are not slanted to suit the interests of 
other countries. For the present the Press Trust of India may have to 
continue their arrangment with Reuters for the supply of international news, 
though they could with advantage add to it some other sources of supply. 
We have already suggested that Press Trust of India would have to edit 
more effectively the news that they receive from abroad. Once their edito
rial arrangements are improved, it might become possible for them to handle 
messages from more than one source. We were informed that their present 
arrangements with Reuters stipulates only that that source should be treated 
as the basic source of international news, but there is apparently no obstacle 
to their supplementing the Reuter service with news from other sources. 
Judging from the views of journalists, it would appear useful if Press Trust 
of India would examine this matter as soon as their financial and stafl 
position permits them to do so. 

405. Appointment of correspondents abroad.-A more important direction 
in which they should direct some effort, and one perhaps more likely 
to yield the results we look for would be to supplement the service from 
Reuters by despatches from special representatives stationed abroad. Undel 
the old agreement with Reuters, it was the responsibility of Press Trust of India 
to gather all news from over a wide zone extending from Cairo to Singapore, 
on behalf of Reuters. Though this agreement has now been terminated, and 
Press Trust of India have been withdrawing their men from the centres 
where they had been stationed, they have retained the services of the 
men who had been working abroad, and when finances permit, it should 
be possible for them to open their offices at some of tlhe major· capitals of 
the world. Our recommendations fat' the improvement of Press Trust of 
India finances should in our view enable them not merely to re-organise 
their operations"' in this country and meet the claims of the employees, but 
also to open a few overseas centres. In addition to London and New York or 
Washington, such offices should be opened at a few centres in the Middle 
East and South East Asia. If the negotiations for reciprocal reduction of 
press rates for radio and cable messages, which we have referred to in 
Chapter VII, reach a satisfactory conclusion at an early date, the financial 
burden of getting news direct from these centres would be substantially 
reduced. Once such centres are established, it may be possible to come 
to an arrangement with the national news agency in each of the countries 
covered, for an exchange of news from those countries and from India. 

406. Briefing of foreign correspondents.-In addition to the few corres
pondents working abroad for Indian news agencies, some of our ~apers 
have their own correspondents at London and New York who work Side ~Y 
side with the agency correspondents. All of them however work under certam 
handicaps which we feel can be removed. At present, these correspo~dents, 
whether representing agencies or individual newspapers, lack cont~u~us 
contact with their head offices since the distance makes commumcatlon 
expensive. As a result, when ·some event happens or some pronouncement 
is made on which they would like to ascertain local reaction, they may not 
know which aspects to cover as they might not have tlhe full background. 
We would consider it therefore helpful if the Press officers of the Indian 
l"'issions abroad could keep in touch with such correspondents, and on all 

· ~cessary occasions, brief them about the background to the matter so that 
th~:: correspondents can make an informed selection of the sources whom tlhey 
rpproach and the material that they gather. When Dr. C. P. Ramaswaml 
Aiyar was in London last ye~r and c:liscussed with the Indian correspondents 

18M of I&B. 
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their difficulties, they stressed this matter of briefing and mentioned one 
or two instances -when they could not sound local opinion on certain steps 
that India had taken, because they lhad no background information beyond 
what was carried in foreign agency reports. We understand from witnesses 
that in certain cases, where there had been sudden developments in the 
situation it was possible that the head of the Mission might not himself 
have received the full background information before the news broke. We 
expect however tlhat in the majority of cases it would be possible to give 
the correspondents such help as they may ask for. Later in this chapter, 
we are reviewing the Press services; sent out daily by the Ministry of 
External Affairs for the use of our Missions abroad. These services would 
appear to include selections from background material or press releases issu
ed in this country, but ar;>arently the needs of Indian correspondents abroad 
have not so far received any special attention nor has material been prepared 
specially to meet their needs. We trust that this omission will be remedied 
in· the future. 

407. Working of the Press Trust of India.-We have considered carefully 
various details relating to the working of the Press Trust of India. Certain 
witnesses had made statements before us that the Press Trust of India Board 
could not Junction effectively on account of divisions and factions. It is 
difficult to say how far each allegation is justified, but it seems clear that 
apprehensions of this nature are widely held in the newspaper profession, 
and the ·trend of the evidence tendered by those connected with the Press 
Trust of India Board has created the impression that these apprehensions 
a.re not unjustified. 

408. Outstandings from newspapers.-From a study of the budgets 2nd 
statements of revenue and expenditure of the Press Trust of India, it is also 
clear that where certain directors are concerned, the Press Trust of India 
has allowed relaxation of the rules regarding collection of subscriptions. 
thus giving them a financial advantage over others who regularly pay their 
subscriptions and satisfy their commitments to the Press Trust of India. 
While granting credit to the directors, we find that the Press Trust of India 
at the same time had to incur commitments in respect of its overdraft 
accounts with banks. We are surprised that this· procedure should have 
been followed by the directors who ought to have set a higher standard 
in their dealings with the organisation. On the 28th February, 1954, the 
total outstanding from newspapers considered good for recovery exceeded 
Rs. 3! lakhs. This is surprising when the rules require that all payments 
of subscription should be made in advance of the period to which it refers. 
Out of this sum, an amount of Rs. 66,000 was outstanding from directors of 
the Press Trust of India. Suits have been filed in respect of another of 
Rs. 50,000 of arrears, and were being filed also in respect of another Rs. 30,000 
where the chances of recovering the sum were not so bright. In addition, 
a sum of over Rs. 90,000 has had to be written off as irrecoverable. 

· 409. Subscribers as Directors.-An allegation was made that one of the 
Directors had been availing himself of the 'A' service while paying only 
for the 'B' service. This was admitted by the other Directors, but the 
gentleman concerned tried to bluster his way out of answering questions 
we put to him and had to be asked to withdraw. (This was the only 

. occasion in the whole of the inquiry when we had to ask a witness to with
draw.) Another Director, who published multiple editions of 'his paper 



147 

(printed in the form of supplements at centres other than the one in respect 
of which a subscription was being paid to the Press Trust of India) had 
not beep charged for these supplements and the other Directors had over
looked the matter. We consider it undesirable that a Director should be in 
charge of the day to day working of the agency. 

410. Meeting demands of employees.-In the matter of their negotiations 
witJh their employees on the question of emoluments and amenities, it has 
been brought to our notice that certain adjustments or compromises have 
been arrived at between the management and employees which have increas
ed the commitments to the extent of Rs. H lakhs per year. The settlement 
is an interim one and a final adjustment of their agreement would possibly 
need another lakh or so. It is difficult, however, to see from the balance 
sheets made available to us how this extra commitment is proposed to be 
met and no definite proposals !have been put forward before us for the 
purpose of dealing with this deficit in their finances.· 

411. Whereas the Directors, past and present, of the Press Trust of India, 
who appeared before us, were practically unanimous in saying that the 
services of the Press Trust of India should be extended to many Asiatic 
and some non-Asiatic centres, yet they could suggest no satisfactory method 
by which this result can be achieved. Most of them could not go beyond 
two demands-that tJhe Government of India should reduce the charges 
made for line rental and reception, and that it should increase the payments 
made on behalf of All India Radio. 

412. Lack of plans fol'l mte future.-It is clear to us that the present 
Board of Directors .have no well for.:rhulated plan for meeting the growing 
demands which are made on the service and that if the present state of 
affairs is allowed to continue, the Press Trust of India would continue to 
drift in uncertainty. We do not propose to deal in detail with the allegations 
of improper management and nepotism that !have been brought to our notice, 
or elaborate on complaints that have been made by witnesses that where 
certain business interests are concerned, the Press Trust of India has shown 
willingness to accommodate them by not covering news which might effect 
them adversely, and that in some other cases Press Trust of India has gone 
out of its way to cover news which might publicise certain private interests. 
There is a substratum of truth in several of these allegations. There has 
also been admitted laxity in the supervision of accounts. They appear to 
have taken no steps to secure additional capital, which, according to them, 
is required for the conduct of the business, nor have they been able to 
augment their revenues so as to cover their expenditure. We are convinced 
that it is essential, especially in the present international and national cir
cumstances, that the news agency should work at the maximum of efficiency 
and integrity and for this purpose we recommend tJhe setting up of a public 
corporation to take over the running of the Press Trust.. of India. 

413. A public corporation formed otherwise than on the basis of a co
operative effort by the newspapers may be open to the danger of news
papers not taking a service from them. The corporation has, therefore, 
to be built up on the present foundations, whatever may be the changes 
in its control and operation. 

414. Reorganisation of finances.-We expect that when our recommenda- · 
tions for the revision of newspaper tariffs and All India Radio subscriptions 
are implemented the revenues of the Press Trust of India would be on a 
sounder basis, and would permit, even after absorbipg a certain amount 



148 

of loss of commercial revenues, of a much needed increase in the expendi
ture on staff. The reduction in reception charges to the level of bare cost 
would release a substantial sum for current expenditure on increments over
due. Another item of overhead charges whiclt we feel should be got rid of 
is the interest on debentures. We would recommend that the Post and 
Telegraph Department should take over the existing stock of teleprinters 
and spares at current valuation, and pay for these to Press Trust of India. 
This slhould place the agency in sufficient funds to pay off immediately a 
great part of the debentures. • 

415. Transiler of responsibility for teleprinters.-Our suggestion is that 
the t~leprinters should be hired by the Press Trust of India for ·use in their 
offices, and by the newspapers directly for the reception of the news services. 
In the early days of the development of the news agency, when the Post 
and Telegraph Department had not introduced teleprinters for handling 
telegraph traffic, there might have been some justification for the Associated 
Press of India to install their own teleprinters. Today when the Post and 
Telegraph are using a large number of 'teleprinters and are also contemplat
ing the establishment of a factory for their manufacture, there appears to be 
no more necessity for individual users to buy their own instruments than 
there is for them to run their own telegraph lines. The Posts and Tele
graphs Department would be the proper authority to provide these instru
ments.. Apart from tlhe immediate relief to the Press Trust of India because 
they would not have to finance this capital investment, there would be the 
long term advantage that the Posts and Telegraphs Department as a large 
scale user would be in touch with modern developments and take precautions 
against obsolescence in a manner which individual users cannot manage. 
The practice would be then the same as in the case of telephones, that the 
Posts and Telegraphs Department provide the instruments at both ends on 
a rental and charge for the connecting lines on the basis of actual usage. 
We have heard it said that the Posts and Telegraphs Department may find 
themselves faced with administrative difficulties if they have to hire out 
both the instruments and the line. We do not attach much value to this 
objection. As we !have mentioned earlier, the Department do just what we 
have recommended in the case of telephones, and instances are not unknown 
where the Posts and Telegraphs have hired out telephone circuits on an 
annual basis. On the contrary we feel that the Post and Telegraph would 
be in a much better position if even the instruments at each terminal belong 
to them and are let out to the user on specific conditions. We car.not esti
mate what the current value is of the teleprinters in the possession of 
Press Trust of India or whether it would fall short of the book value. We 
would however suggest that in the interests of rationalisation of the internal 
communications in this country the Posts and Telegraphs Department should 
now take over what has been left too long in private hands. We fully 
expect thai the newspapers would also benefit greatly by this transfer, 
because owing to the better organisation that the Posts and Telegraphs can 
provide for maintaining these instruments in good condition and repairing 
defects, the frequent periods of faulty operation, failure, and delay in 
restoration of circuits would no longer occur. We recommend that if the 
installation and maintenance of teleprinters is taken over by the Posts and 
Telegraphs Department, there should be a reduction in the fixed charge 
payable by newspapers to Press Trust of India to the extent of Rs. 1,000 
per annum. This is the rental charged by the Posts and Telegraphs Depart
ment at present, and the newspapers would therefore incur no additional 
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expenditure because of the transfer. If subsequently the Post and Tele
graph Department are able to make a reduction in this charge as a conse
quence of a widened scale of operations, the benefit will accrue to the news
papers. We have reason to believe that owing to various factors, the actual 
cost to the Press Trust of India of installing and maintaining these machines 
is higher than this figure and more than it should properly be. The result 
of tlhe transfer would therefore be to wipe out the deficit that the Press 
Trust of India is probably incurring under this head at present. Paper for 
use in the machines can be supplied by the Press Trust of India at actual 
cost, or if the newspapers prefer to buy it directly, the news agency may 
allow a further rebate on the fixed charge of Rs. 600 per annum in the case 
of subscribers to the Class I Service and Rs. 300 per annum to those taking 
the Class II Service. 

416. Loan from Govemment.-This transfer of teleprinters would release 
a substantial sum, and if combined with efficient collection of the arrears 
due from ·newspapers, including those controlled· by Directors of the ·Press 
Trust of India, funds should be released which will enable Press Trust of 
India redeem their debentures promptly. To take care of any balance that 
may be left over, to pay off other sundry liabilities that they have incurred, 
and tci provide a certain amount of working capital, we recommend that 
Government of India should pay the Press Trust of India a long-term advance 
without interest for say, thirty years, of such amount as may be found 
necessary, up to a sum of Rs. 10 lakhs. 

417. Change in Constitution of Press Trust of lndia.-This assistance 
from Government in the form of revision of all Government and All India 
Radio subscriptions, reduction · iri reception charges, taking over teleprinter 
stocks, and finally the interest-free long-term advance should be conditional 
on tlhe shareholders of Press Trust of. India approving certain changes in the 
constitution and management of the Press Trust of India. The existing 
organisation should be transferred to a Public Corporation established by 
an Act of Parliament or operating under a Charter from the President. 

418. We feel confident that the spirit of public service which induced 
a number of newspapers to subscribe the capital required for taking over 
the Associated Press of India at a time when Reuters were no longer inte
rested in running it, would persuade them today, when Press Trust of India 
is in difficulties, to agree to the transfer of the organisation as it stands 
to the new public corporation. Ultimately the purpose of the agency is 
only to serve the newspapers, and its success depends solely on the dis
interested manner in which they further their common interests by helping 
the agency to grow. 

419. The Press Trust of India has in the course of its working incurred 
losses amounting to a substantial proportion of its capital. We would like 
to emphasise in this connection that the losses we refer to are not really 
losses in the usual sense of the term. The newspapers themselves are the 
shareholders, and if the agency has been recovering from them, as sub
scriptions, less than what it cost the agency to provide the service, the 
shareholders have had the benefit each year of the amount that is now 
f;hown as an accumulated loss. Each year, they have paid for the services. 
less than in equity they should have, and have thus got their money back 
in instalments. The loss, if any, is only to those shareholders (publishers 
of monthlies and periodicals) who did not take a news service and could 
not therefore get their capital back in this manner. We expect· also that 



when the steps which are now reported to have been taken to recover 
arrears are completed, it will be found that the organisation has to write 
off more sums than have been provided for, and would be left with only 
a sum of a lakh of rupees out of its original capttal that would be repre
sented by its miscellaneous assets and the building in New Delhi. The 
present shareholders might agree to take shares in the Corporation of one
fourth the value now held by them in the Press Trust of India and continue 
as shareholders, or they might be paid off the equivalent sum in cash and 
transfer the assets to the Corporation. We would ourselves favour the 
former even though it would mean the continuance of a "proprietorial" 
interest in the agency. The proper form of organisation for a news agency 
is a non-profit cooperative owned by newspapers, and the new Corporation 
may well have this form, the only change from the present position being 
that the control is vested in a Board of Trustees constituted as set out below. 
Whatever success the Press Trust of India has achieved so far and whatever 
goodwill it has built up in India or abroad is due to the efforts of its mem
bers and we would certainly like that connection maintained. The change 
from a board of directors to a board of trustees has been recommended in 
order to eliminate the effect of individual self-interest on the operation of the 
agency, to create public confidence and to permit Government to make a 
long-term loan. We trust' that our recommendations would appeal to the 
shareholders of the Press Trust of India and that they would agree to the 
transfer of the agency to a Corporation set up as suggested by us. 

420. Press Trust of India as a public corporalion.-The entire responsi
bility of the management of the new Corporation should be entrusted to the 
Board of Trustees. The Chairman of the Board should be appointed by the 
Chief Justice of India. Fifty per cent. of the members of the Board, exclud
ing the Chairman, should be persons unconnected with the newspaper indus
try. (One of us thinks that they should be 75 per cent. of the total num
ber.) The remaking Trustees should be selected from the industry itself, 
giving representation to newspapers, big and small, and working journalists 
generally. At least one of the Trustees should be an employee of the Press 
Trust of India. The members of the Board will be nominated by the Chair
man and will hold office for three years. 

421. No individual having personal interest in the revenue and expen
diture of Press Trust of India should be connected with the management. 
No Trustee should concern himself with the day to day management of the 
Corporation. The Trustees should appoint a Manager who will be in sole 
charge of the entire organisation. They should also appoint a Chief Editor 
who would be responsible to the Trustees for the output of the News Agency. 
To provide him with the necessary professional advice, the Trustees should 
appoint a panel of editorial consultants at the four metropolitan centres. 
This panel should meet once a month and forward their written suggestions 
and criticism of the previous month's output to the Chief Editor for guidance. 
It would be the responsibility of the Chief Editor to answer to the Trustees 
regarding the manner of his compliance with the suggestions offered. Our 
recommendations for the revision of tariffs of the Press Trust of India, the 
transfer of the responsibility for purchase and maintenance of teleprinters 
to Government, a concession in respect of reception charges, and an increase 
in the subscriptions paid by All India Radio, should all be taken together 
along with our recommendations for the reconstitution of the Press Trust of 
India as a public Corporation, managed by a Board of Trustees. 
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422. Need for a competing service.-We have earlier stressed the neces;;ity 
of having at least two news agencies each competing with the other, and also 
serving as a corrective to the other. 

423. United Press of India is the only other news agency which affords 
competition to Press Trust of India. However,- the adv1;1ntages that could be 
derived from two competing agencies are denied to Indian newspapers to 
some extent, because the news coverage of United Press of India is not as 
extensive as that of Press Trust of India. Our analysis has shown that the 
average wordage of the Press Trust of India's service is a little under three 
times of the full United Press of India service. This appears to be the main 
reason why the number of papers depending exclusively on Press Trust of 
India is much larger than those depending only on United Press of India. 
We therefore recommend that the United P:('ess of India should increase 
the volume of news so that the Press has at its disposal two news agencies 
of comparabl«: standing. 

. 424. Regional ~ervices from United Pl!ess of India.-We have already 
referred to the regional service that the United Press of India has developed 
in Bengal. We believe it will be possible and aiso desirable for the United 
Press of India to develop similar regional services in the areas around Delhi, 
Bombay and Madras. Such regional services can form a special feature 
of United Press of India and would improve the value and utility of the 
service. We suggest that the United Press of India undertake this because 
we feel that the expansion of the overseas coverage by the appointment of 
correspondents at different world centres which we have recommended in 
the case of Press Trust of brClia would fully absorb the manpower and 
financial resources of that organisation. We would therefore prefer the 
development of regional services to be undertaken by the United Press of 
India. 

425. United Press of India tarift's and services.-We have already referred 
to the numerous instances where the United Press of India !have deviated 
from the tariffs prescribed by them for the various classes of service. They 
have told us that they take into account in each case the capacity of the 
paper to pay as well as the importance and circulation of the paper. It 
seems clear that the agency has been willing to accept in certain cases much 
lower subscriptions than they demand in others. We consider that such 
a state of affairs is unsatisfactory and would recommend that the 
agency should adopt a rate of tariff which is uniformly applied to all the 
papers. Considering the present needs of newspapers, we suggest that United 
Press of India should have only one class of service. This would cover the 
international, national and regional news. The foreign and all-India news 
would be common to all the papers while the regional news would be exclu
sive to each region but ultimately of roughly the same volume in every . 
region. The United Press of India may adopt the same tariff as has been 
recommended for Class II serv:ce of the Press Trust of India. Such tariff 
on the present strength of subscribers would bring in an annual revenue of 
about Rs. 9 lakhs from newspapers as against Rs. 6 lakhs at present. We 
expect that the newspapers would be willing to pay the increase of about 
Rs. 3 lakhs in their subscription if the definite improvements in the service 
which we have suggested in respect of volume as well as the extra coverage 
of regional news are broug:ht about. The increase in revenue would suffice 
to wipe out the present deficit a,nd provide sufficient surplus for improving 
the output of the agency and organise the regional news services. · -
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426. Organisation of the (;nit.ed Press of India.-The United Press of India 
is a public limited company. Some of the proprietors of newspapers are 
directors of this company. In cur opinion, this form of management is not 
desirable in the case of a news agency of national importance. A good 
deal has already been said about the various unhealthy trends exhibited 
by this form of management in the case of Press Trust of India, and the 
same observations would apply perhaps with greater force in respect of 
United Press of India. We do not however recommend for it the same 
form of ownership as recommended for Press Trust of India. We would 
suggest a trust form of management for United Press of India wherein 
the management is entrusted to a Board of Trustees in which there should 
be representation for subscribing newspapers and the staff of the United 
Press of India. 

427. We find that in the organisational s'lt-up of United Press of India, 
the same person is in charge of the editorial as well as the managerial side. 
We have discussed at length the need for separation of these two functions 
in the case of newspapers in order that proper standards of journalism may 
be maintained. The observations made in that connection apply with much 
greater force in the case of news agencies. It is essential for the objective 
and unbiassed presentation of news that business considerations do not enter 
in editing of news and this can be properly achieved only if the persons 
in charge of editorial and managerial sides are different. We have already 
recommended that the Press Trust of India should employ two executives, 
a general manager and a chief editor, and would recommend this for the 
United Press of India also. These two would be responsible, directly to 
the Board of Trustees. 

428. Concessions from Government-We are recommending below certain 
measures, that the Government could take, to help in putting the economy 
of United Press of India on sound lines. These measures are recommended 
in the expectation that the United Press of India brings about a change in the 
form of control and organisational set-up as recommended above. 

429. We have already referred to the heavy landing charges which tJhe 
news agencies have to pay to the Government and have recommended their 
reduction in the case of Press Trust of India. The same considerations would 
apply to United Press of India also .. We would also recommend that the 
Posts and Telegraph Department should take over the present teleprinter 
machines of the agency and look after their maintenance. The agency has 
stated tp us that since 1948, when the teleprinters were installed the revenue 
has not been able to keep pace with the expenditure and the agency has 
consistently incurred losses. The reason was that the agency could not 
increase the rates charged to newspapers sufficiently to cover the extra cost 
which it had incurred consequent on the installation of teleprinters. In any 
case it would be more economical for the Posts and Telegraph Depart.-nent 
to run the teleprinters. Any additional assistance needed to help United 
Press of India out of the difficult position in which they are at present could 
best be given by an adjustment against the amounts outstanding against 
them in the accounts of the Posts and Telegraph Department in respect of 
past periods when they have been operating under a large deficit. 

430. The Directors of United Press of India lhave expressed to us their 
feeling of grievance in respect of payment made to them by All Indi~ Radio 
for their news services. This is now Rs. 50,000 per annum, and the directors 
said that this amount compares very unfavourably with the amount of Rs. 3 



lakhs received by the Press Trust of India and that in fairness the share ol 
United Press of India should be substantially enhanced. We have examined 
this point in some detail and we find that in actual practice, All India Radio 
utilises the United Press of India news service sparingly while the Press 
Trust of India service is much more freely used. However, it would be 
inequitable to pay the two agencies in the proportion of volume of news 
utilised. The two services would naturally have a good portion of their 
news on common topics, and even if the reports of one agency are utilised, 
the other is needed as a corrective. We have already indicated that, in 
general, All India Radio is paying much less than its due share to the news 
agencies. In our recommendations in the Appendix XXXIII for revision of 
United Press of India tariffs, we have suggested that All India Radio should 
pay a royalty to United Press of India at the flat rate of annas two per 
licence holder for the use of their service. This would double the present 
revenue of United Press of India from this source. ·,If, as suggested by us, 
United Press of India develo:p'their regional services in different parts of the 
country, and make it available to All India Radio, or make their· present . 
service more comprehensive in other directions, Government will no doubt 
consider the question of revising the tariff further. 

431. We have confined our examination so far to the two major Indian 
news agencies. The third agency which is also operating in this country 
is the Hindustan Samachar, which specialises in providing a service to small 
·newspapers in the language of the paper itself. They have a few offices 
distributed over certain states, where the news is received and translated, 
for distribution by hand to the subscribing papers. At one time this agency 
counted among its. subscribers the tlnited States Information Service, who 
were paying a higher subcription than was paid by newspapers. We are 
informed that this subscription has now been discontinued. 

432. In addition to the news agencies we have discussed, there are a 
few agencies, operating in the Uttar Pradesh and in Hydetabad, which supply 
a news service to the papers. These agencies consist very. often of only one 
free-lance journalist, who supplies copies of his reports to three or four 
newspapers. Some of them employ correspondents in the districts and cull 
items from their reports for inclusion in tfrieir daily service. Their sphere 
of operation is however generally restricted, and the majority of them 
cover only the town in which they work. They carinot therefore .be· con
sidered news agencies as that term is usually understood. A description 
of the agencies that have come to our notice is included in the Appendix 
XXXIV. While these agencies may serve a useful purpose, the fact that 
they are organisationally and financially weak renders them very liable 
to external influences and we have had occasion to refer to this aspect 
elsewhere. 

433. Service to newspapers outside India.-We consider it one of the 
functions of Indian news agencies to provide a service of Indian news for 
the use of newspapers in other countries. It is no· doubt true that at pre-· 
sent, coverage of news from other countries is very small in the· case of 
papers published in Europe or America. The srnalli}ess ~f the space allotted 
is not entirely the fault of the news agencies. A survey conducted by 
the International Press Institute indicated that newspapers, particularly in 
the United States, exhibit scant interest in foreign news and that they do 
not make use even of what the news agency ·provides. They are perhaps 
justified in doing so by their knowledge of the taste of their readers. (There. 
is a story of a Cauadian paper which published, for five days running, the 

18 Mofi&B. 
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same telegraphic despatch from Korea but excited no comment from its 
readers. This was at a time when Canadians were fighting and shedding 
blood in the Korean war, and it could legitimately be expected that the 
majority of readers would take some interest in news from that front.) 
There are no national newspapers as such in the United States, though 

. copies of a few East Coast papers are sold over large parts of the country. 
Even in Britain-the proportion of space allotted to foreign news is very small 
except in the 'Times' and in the 'Manchester Guardian', and these two papers 
depend predominantly on despatches from their own correspondents. The 
bulk of the papers, especially the mass circulation papers, present only 
news originating from within the country, very often in a sensational form. 

434. We would like to quote in this connection certain figures compiled 
by the International Press Institute. In the period of four weeks during 
which they conducted the study the space ~iven to news items with a foreign 
date line in American newspapers ran~ed f~m 0.7 of one column a day 
for one paper to 32 columns a day for another. For 93 papers surveyed 
the average was 4.4 columns a day. This is rougfrlly 4 per cent. of the 
total wordage distributed by the news agencies. Certain papers which main
tain their own correspondents abroad did however print more material 
ranging from an average of about 36 columns per day for a paper with a 
high proportion of foreign news and 7 columns for another with a low 
proportion of fore~in news. Correspondents working in India for foreign 
newspapers said in evidence that in the case of newspapers which maintain 
their own correspondents there would be a tendency to use only his des
patches and to ignore a~ency reports. It would, therefore, appear to be a 
difticult matter for any news a~ency to place a lar~e volume of international 
news into American newspapers. Some of them are not interested in forei~n 
news and therefore print very little of it. Others have varying degrees 
of interest but they depend on despatches from their own correspondents. 
The position in Europe is also not very satisfactory from the point of view 
of pr:::cntation of Indian news. 

435. Mea:re covera:e of Indian news abroad.-During the period re-
viewed, ftve principal news a~encies which supplied the European Press 
carried on their lines the following percenta~e and totals of Indian news: 

Percentage of Total column 
all foreign inches 

news (1°=35 words) 

Agency A 1'2 266 

Agency B r·r 264 

Agency C 0'9 324 

A&ency D . o·S 148 

A&ency E o·I 14 

TOTAL 1,016 

-------
436. In each of the countries named below one paper of high circulation 

and one of low circulation gave the following totals and Ji)roportions of Indian 
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news as compared to all foreign news material during the four weeks re
ferred to: 

Indian news in eight West European newspapers 

(In percentage of total foreign text and in column) inches: I inch = 35 words). 

Belgium 
France 
Italy 
Netherlands • 
Sweden 
Switzerland . 
United Kingdom 
Germany 

High 
Circulation 

Papers· 

Per cent Col. 
inches 

o·s 49 
0'1 6 
0'4 26 
1'3 79 
o·o 0 
o·S 61. 
o·5 20 
0'4 17 

Low 
Circulation 

Papers 

per cent Col. 
inches 

0'9 45 
o·S 21 
0'2 5 
1'5 44 
o·o 0 
0'4 14 
2•3 43 
0'9 20 

437. Distribution of Indian news throu:-h Reuten and Agence France 
Presse.-These difficulties of getting lhdian news published would not, how
ever, take away from the responsibility of the news agencies to make avail
able to the editors, for use at least as reference material, a day to day picture 
of happenings in every part of this country. Formerly when the Press Trust of 
India were partners of Reuters, the bulk of the service of the Press Trust of 
India was made available to Reuters for distribution by them within . the 
United Kingdom and abroad. Evidence on the extent of use made of such 
material has been conflicting, but there is general agreement that in the ear
lier period of the partnership, Reuters did make much use of reports and des
patches from India, while later it became increasingly . difficult for the 
Indian representatives at London to exercise any influence on the selection of 
material for distribution. With the conclusion of the new arrangements with 
Reuters, it is not merely impossible to exert any influence for securing a fair 
hearing for India, but it is also not possible for India to ascertain whether 
any use is being made at all of the material sent and, if so, in what manner. 
No doubt Reuters are at present employing an Indian at their London .Desk, 
but this is more or less in the capacity of an adviser on the selection of 
material to be sent to India, and this adviser has no status on the editorial 
board. Similarly, in the case of the Agence France Presse, the news file of 
United Press of India is at their disposal, but there never has been, nor is 
there at present, any means of ensuring the use of vital despatches from India 
or even of verifying what has been said in the Agence France Presse's service 
to other countries. 

438. We consider that it is a very unsatisfactory state of affairs when we 
cannot ensure that our own reading of current events in this vast country 
secures entry into the editorial offices of newspapers in other countries. The 
Press Trust of India is at present attempting to extend its activities to Afgha
nistan, Nepal and Japan. In the first two countries, journalism is very little 



156 

developed. In the case of Japan, the free flow of information would un
doubtedly help to build up mutual understanding. China, for instance, de
. pends greatly on the Tass service for supplementing the reports filed by its 
own small news agency and might be interested in a more comprehensive 
service from India, but so far no attempts have been made to develop this 
link. We understand, however, that the Press Trust of India is at present 
handicapped by the high cost of transmission as well as by the poverty of 
technical facilities at this end. We would refer in this connection to our re
commendations in paragraph 405 for reciprocal arrangements with the 
national news agencies of different countries . 

. 439. News distribution through Government of India.-Supplementing the 
service of Indian news sent abroad by the news agencies, the External Pub
licity Division of the External Affairs Ministry of the Government of India 
·prepares daily bulletins of current news which are sent out in morse Code 
by wireless to Indian Missions abroad. The morsecast takes place five times 
a ·day. (on Saturdays there are only the first three morsecasts, and on other 
holidays there is only the third morsecast) as follows:-

Tjme (Indian Region Appro xi-
No. Standard Time) mate 

words 

I. 0900 hours South East Asia 6oJ 

2. 1200 
" 

.Middle East . 6oo 

3· 1400 , General Service I 1,200 

... 1800 
" 

World News Summary 6o:J 

5· 2000 , General Service II 1,200 

440. The two bulletins for South East Asia and the Middle East feature 
items of specific interest to the target area and supplement the general service 
sent out twice daily. The World News Summary is intended particularly for 
the needs of the Missions in South East Asia and the Middle East and presents 
the world news from the lndi&n !lngle. Each Indian Mission picks up these 
transmissions through its operatol' ~nd prepares copies of the bulletins for its 
own use. It also issues selected item~ as a hand-out daily to the local press 
and otners interested in the country Jn which it is situated. These hand-outs 
are iss\led in English and or the most appropriate language. Such hand-outs 
are ~sed either directly by the press in the region concerned or used as back
ground material. In addition to these daily hand-outs, Indian Missions abroad 
bring out buUetins which are issued weekly or fortnigl1tly, either printed or 
c.Yclostyled,· e.:; .~l}9wE- !!} ~he Appendix ~V. ·· · · 



CHAPTER IX 

FEATURE SYNDICATES 

441. The term "Feature Syndicate" is applied to organisations which 
supply newspapers and periodicals with articles photographs, comic strip::~. 
cartoons or other editorial matter and which derive their principal source of 
income from these activities. According to the statistics that were made avail
able to us, there were 34 of such Feature Syndicates operating in this coun
try. Our enquiries, however, elicited the information that 14 of the Indian 
syndicates and 9 of the foreign syndicates had discontinued operation some 
time back, and there exist today only 9 Indian Feature Syndicates and 2 
Foreign Feature Syndicates supplying Indian newspapers and periodicals. 

442. Indian Feature Syndicates.-Three of the Indian Feature Syndicates 
are located at Bombay-the India Press Service the National Press Syndicate 
and the Asian Press Service. The first two deal with general subjects, politi
cal economic and of cultural importance, both Indian and foreign, while the 
last one specialises in Indian photo features having markets in foreign coun
tries. There are two feature syndicates in Delhi-the Press News Feature~> 
and the Indian News and Feature Syndicate. These Syndicates deal with a 
var:ety of subjects, both Indian and foreign. There are two Feature Syndi
cates at Calcutta-the Asian Pres's, and the Trans-Asiatic News Service J.tn. 
They generally deal with Indian topics.' At Lucknow there are' two Featur~: 
Syndicates and· they distribute articles in Hindi. They are Nava-Sahitya 
·samiti dealing with Indian topics and Cine News and Feature Syndi~ate 
dealing with Indian Films. 

443. Foreign Feature Syndicates.-The two Foreign Feature SyndicatP.8-
the King Features Syndicate, New York, and the International News Photos. 
New York, operate in India through Messrs. Advertising Films of India Ltd., 
Bombay who are their sole selling agents in this country. Both these Syndi
cates are privately owned. The King Features Syndicate covers a wide range 
of subjects, including politics, cinemas, sports, fashions, etc. It also supr>lies 
daily strips, colour comics, puzzles and pastimes etc. Articles on Indian 
subjects are also distributed by it from time to time: The International 
News Photos supply news photos covering news of interest from all parts of 
the world. It distributes magazine pictures, photo stories etc. Indian subjects 
are covered by this· organisation from time to time. It also undertakes special 
assignments, such as Sri Nehru's visit to the United States in 1949 and the 
Commonwealth Prime Ministers' Conference held in London in January 1951. 

444.• Scope for Feature Syndicates.-The Indian feature syndicates in India 
are of recent origin; two of them were established during World War II 
and seven others came into existence after the end of the War. They employ 
verv little staff and the svndicates are mostly "one-man shows." They do not 
hav"e any organisation for collecting material from a number of freelance 
writers and distributing it to a large number of papers, but. on the other hand. 
are engaged mainly in the distr~bution of· the output of one or two person,s 
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who form the "syndicate". This naturally detracts from the value of the 
matedal that they could supply and reduces their importance as a source of 
features. The Trans-Asiatic News Service Ltd., started with some capital 
behind it and appears to have made· an attempt at developing into a regular 
Feature Syndicate, devoting its full time to this work, but is reported to have 
been }1andicapped by serious losses. 

445. They have no uniform basis for charging the newspapers for the 
articles, nor any regular method of paying to the outside contributors. Some 
of the Feature Syndicates have stated to us that a few of the newspapers and 
periodicals make use of their material but do not pay; some of them even 
do not send a copy of the issue containing the articles to the Syndicate. In 
their turn, some of the Feature Syndicates pay a definite remuneration to con
tributors, while some others pay only a percentage on net earnings on their 
articles the percentage varying from 50 to 75. In some cases article are re
ceived free by the Syndicates. We have also heard the complaint that con
tributors to the Syndicates often offer their articles directly to newspapers at 
a cheap rate and thus it becomes difficult to produce syndicated material for 
general distribution. We find that the use of syndicated feature articles is m
creasing in our Press. The increase is more marked in the use of foreign 
features, comic strips and cartoons. Though in general the use of syndicated 
material has so far not proved harmful, some of the foreign cartoon strips 
are likely to create a deplorable psychology among children. The method of 
presenting a story by a series of cartoons seems to us unobjectionable and 
has apparently proved a very useful technique, but we feel that often the 
themes serialised are undesirable. Some of them glorify crime, and others 
with a cultural background alien to India, tend to create a confusion of 
values. We find that the Press has not encouraged and in most cases not 
attempted to utilise Indian humorous art in comic strips and cartoons. We 
feel that such an attempt should be made and encouraged by the Press. 

446. Feature syndicates can certainly perform a useful function for the 
Press as a whole. Considering the present requirements, the output of Indian 
syndicates is not adequate. The foreign syndicates have been able to place · 
much more material before the public than Indian syndicates have been able 
to do. The Indian syndicates can, if they exert themselves, obtain good 
articles from competent writers in India on subjects of current interest and 
make them available to a large number of newspapers; this will enable the 
pap"ers to publish really interesting and worthwhile material. But this they 
have signally failed to do so far. The success of the foreign syndicates is 
due to the more suitable quality of material that they offer and, to some 
extent, to the lack of enterprise on the part of Indian syndicates. 

447. One of the handicaps of Indian feature syndicates is the overlapping 
circulation of Indian newspapers, particularly the large English dailies, which 
so far have been the main consumers of syndicated material. In countries like 
the United States, most papers have only a local circulation, and it is possi
ble for a Syndicate to enter into arrangements with a number of different 
newspapers spread all over the country for the publication of the syndicate's 
material. In fact this has gone to the extent of syndicated leading articles on 
topical subjects which are sent out by the syndicates for the benefit of news
papers which cannot secure suitable writers on intricate subjects. Similarly, 
many of the daily columns put out by well known "commentators" in the 
United States of America are syndicated all over the country. In India, mos1 
of the English papers sell in competition with one another and cover over
lapping territory. A,.s a consequence, Indian publishers generally insist that 
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any articles supplied to them must be guaranteed to be exclusive to them 
before they would consider it. This narrows the scope for expanding use of 
syndicated material. In consequence, the cost of Indian syndicated material 
works out much higher than that of foreign material which can have a 
number of customers throughout the English-speaking world. Because of 
this insistence on exclusive rights, many writers prefer to submit their con
tributions directly to newspapers rather than to feature syndicates. It has 
been alleged that some writers have thus offered their material direct, after 
they had entrusted it to a syndicate for distribution. Such difficulties arise out 
of the fact that the syndicates have not established themselves as part of the 
Press and we expect that if they can really provide a service both to the 
writers and to the publishers, there is no reason why both of them should not 
make greater use of their services. We would like to emphasise that there 
appears to be considerable scope for syndicated· material issued simultane
ously in various Indian languages. The cost of such an attempt would be high 
because it will be necessary for the syndicate to have the material rendered 
into different languages by competent writers. On the other hand, it would 
get over the difficulty created by overlapping of circulation and it should be 
possible for the syndicate to arrive at a regular arrangement with at least one 
newspaper in each language for publishing its output. It seems to us essen
tial that in addition Indian feature syndicates should also increase the pro
portion of really topical material that they issue. At present it would apperu. 
that there is too great a tendency to emphasise the type of article that can go 
into a magazine at any time, rather than that which deals with topics that are 
currently in the headlines. Indian syndicates should also increase the range 
of their subjects. We find that lighter material circulated by foreign syndi
cates finds more ready acceptan~ from the public than the serious subjects 
which most often form the sole fare available from Indian syndicates. It is 
necessary to keep in mind that the bulk of this material is intended for 
publication in daily newspapers and should therefore be adapted for that 
type of readership. 

-
448. Foreign Markets.-One outcome of the lack of encouragement from 

the Indian Press has been' the tendency of some Indian feature syndicates to 
look to markets elsewhere for their output. This would be praiseworthy but 
for the tendency that we have noticed in one or two instances for the syndi
cates to ignore or soft-pedal the Indian point of view in the treatment of the 
subject or to adopt a sensational manner or an approach not in keeping with 
the dignity of this country, perhaps in the hope that this would make it 
easier for them to ~ell their material abroad. While we would not suggest any 
outside check on their activities, we would certainly appeal to them to keep 
in mind the fact that any adverse conclusion that may be drawn from theii 
articles or photographs would be doubly harmful for the reason that it 
comes from an Indian source. 

449. Contributions by Government officials.-We would like to mention 
in this connection the considerable differences in practice in the distribution 
to the Press of articles and features written by employees of the Government 
of India and high dignitaries of States. In some cases we find that these 
articles have been distributed free to all newspapers in the form of hand
outs and are published by the newspapers not as hand-outs ·but as articles 
appearing with a by-line. In other cases such contributions have been sent · 
by the writers to Feature Syndicates for distribution- and we were told that 
in certain cases the feature syndicates charged the newspapers for the publi· 
cation rights even though they had themselves received the cqptributions free 
of char~e. 
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450. Feature Services by News Agencies.-Some of the news agencies used 
to run feature syndicates in conjunction with their news service and ~ome 
foreign news agencies are still running such syndicates abroad. We think it 
a particularly useful addition to the activities of a new agency; having the 
machinery for distribution and an established set of clients, and being in the 
main current of news collection they would be able to judge which subjects 
are topical and place them readily. It seems to us, therefore, a pity that 
neither of the major Indian news agen::ies has at present developed a feature 
service. 



CHAPTER X 

LIAISON WITII GOVERNMENT 

451. Government and the Press.-With the ever increasing part that the 
state plays in the daily life -of the people, newspapers. today are concerned 
more and more with the functioning of the state and ·the policies that it 
follows. It is their responsibility to observe and report the activities of the 
state and to interpret them to the people; it is also their function to criticise, 
wherever they consider it necessary. 

452. We find that there is some appreciation of this fpnction of the Press 
in Government circles, and it is generally agreed that such appreciation of 
the duties and responsibilities of the Press is greater at the Centre than in 
the State Governments and in some State Governments more than in others. 
There is, however, an excessive tendency to consider the Press as a neans 
of publicity for certain selected activities of the State or for certain indivi
duals, and insufficient importance is attached to the functioning of the Press 
as reporter and interpreter acting for the people. This is evidenced by the 
continuing expansion of the scope and activities of Press lnform:1tion and 
Public Relations organisations in the State Governments and the comparative 
neglect of machinery by which reprt:tlentatives of the Press could observe 
for themselves and report in their own way. 

453. Accreditation of Press Correspondents.-The Central Government has 
laid down certain rules in respect of accreditation of correspondents. These 
rules, while generally satisfactory, require certain modifications in order 
to meet the difficulties that the Press has experienced and to avoid the 
complaints that have been made ... The most important is with respect to the 
Committee t:1at advises Government regarding accreditation. At Qresent this 
Committee is nominated by the All India Newspaper Editors• Conference. 
Numerous complaints have been made regarding the lack of representative 
character of this Committee and its inability to sense the difficulties of work
ing journalists. It would appear that some at least of this criticism is based 
on the fact that the associations of working journalists do not have any 
representat:on on the Committee. We would recommend the formation of a 
special Accreditation Committee in consultation with the different organisa
tions of newspapermen, the committee to consist of six to eiiht members 
normally resident in Delhi, of w:hom 50 per cent. may be working editors, 
elected or nominated by· the all-India organisations of Editors, and 50 per 
cent. correspondents and working journalists elt!t!ted or nominated by the 
all-India organisations of working journalists, all being of at least ·five years 
standin~. · 

454. The tests laid down in Rule 5 of the Central Accreditation Rules for 
accreditation appear to be adequate but the conditions prescribed as to 
minimum circulation of a paper entitling it to be considered for accreditation 
should be relaxed in the case of periodicals dealing with economic and political 
affairs. Rule 2 would require modification to substitute this Accreditation 
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Committee In place of the Centrai Press Advisory Committee. The decision 
to refuse or cancel· accreditation should also be taken only in eonsultation 
with the Accreditation Committee, and rule 7(2) is required to be modified 
for this purpose. Rule 14 may also be modified to provide that no accredita
tion should be withdrawn or cancelled unless the editor of the paper con
cerned has been consulted in the matter. 

455. We have heard a number of complaints regarding accreditation of 
individual papers forming part of a chain, group or multiple unit. We feel 
that newspapers which belong to a chain or group should not be given 
separate accreditation for each unit if this affects adversely the claims of 
single unit papers with the requisite qualifications. Where, however, t'here is 
no restriction on the total number that may be accredited, we see no objection 
to separate accreditation for each unit of a chain or group. In the case of 
multiple editions of the same paper, there appears to be no difficulty in o.ne 
correspondent being accredited for all local editions, and we are not in favour 
of separate accreditation of a correspondent for each publication unit. 

456. Accreditation is given to a correspondent only as representative of a 
particular newspaper. If there is a lapse <>n the part of the correspondent, 
he may be disaccredited after consultation with the editor concerned, but if 
t:1ere is a lapse on the part of the newspaper which he represents, the 
question whether the paper should be given accreditation at all would have 
to be discussed with the Committee before any action is taken to v1ithdraw 
accreditation. Disaccreditation should not be utilised as a method of punish
ing habitual indulgence in scurrilous . writing or persistently inaccurate 
reporting. The grounds on which a newspaper can be disaccredited sbould 
be wilful publication of false reports emanating from the centre where t:1e 
correspondent is stationed, mala fide and incorrect reports and abuse of 
confidence. 

457. In the case of State Governments, we found that the rules Ior accredi
tation, where they had been formulated, were not sufficiently comprehensive 
and left too much to the discretion of the efficers responsible. We would 
suggest, in their case also, the formation of local committees to advise the 
Governments and the adoption of rules based on the Central Government 
rules to govern accreditation and disaccreditation. 

458. Access to official sources.-Complaints have been made t'hat access to 
<>fficial sources of information has been denied in some cases to accredited 
correspondents. The State Governments have explained to us the ~::lministra
tive difficulties that might arise in the case of unrestricted access to all offices 
and departments of Government. Having considered these difficulties, we 
recommend that press correspondents should have the right to meet Tvlinisters, 
Chief Secretaries, Secretaries to Government and Heads of district adminis
tration. They should also be•permitted free access to such centres as railway 
platforms and airports subject only to t:1e requirements of security. .\n0ther 
of the difficulties of correspondents has been the multiplicity of permits and 
passes required for visiting various places. It should be the function of the 
Accreditation Committees. as soon as they are formed, to examine this point 
and suggest measures whereby one permit issued by the competent authority 
would be sufficient to ensure identification and admission of a press .represen
tative to all sources of news. 

459. Press Conferences.-In the case, of official press conferences, the 
practice has been to invite only accredited correspondents. It has been 
suggested that there should be no such restriction on admission, l!aving in 
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view the practical difficulties. we do not recommend any change in the present 
pro.cedure. The question of off-the-record conferences dealing with high 
policy and any restriction on admission to such conferences even of accredited 
correspondents should be left to be decided by Government in consultation 
with professional organisations. In this connection, we would like to refer 
to the question of lavish parties held by foreign Information Services and 
other foreign organisations. An instance was mentioned in evidence ·Of how 
all the correspondents in a particular theatre of war practised abstinence 
from alcoholic drinks for a number of days in order to guard against involun
tary disclosure of any details of General Eisenhower's plan for invading 
Europe, in respect of which they had been taken into confidence. A former 
Director of Military Intelligence Services in another country has recently 
remarked that cocktail parties are the greatest headaches of security officers. 
While we see little danger of Indian correspondents losing their < bjectivity 
or being biased a$ a result of such parties, the tlanger does exist of their 
making incautious statements at such parties, and Government would be quite 
justified in excluding from such off-the-record conferences those correspon
dents who would be doubtful risks from the security point of .view. 

460. Press facilities.-The facilities placed at the disposal of the Press at 
Delhi by the Government of India are inadequate and should be improved. 
While we cannot say how they compare with similar provision in othe.: 
countries, it is obvious that by themselves they are not sufficient to meet the 
needs of the press representatives. We are· inf-ormed that the facilities at 
Madras and Lucknow are satisfactory, but that at Calcutta they are not. We 
were unable to inspect these facilities ourselves but would suggest that the 
local Accreditation Committees should pay special. attention to this aspect. 

. .·' -
461. In Parliament, the present Press Gallery facilities are satisfactory. 

At present the Speaker is advised in the matter of Press Gallery. Tickets by 
an ad hoc committee appointed by him for this purpose. It would appear 
from the evidence placed before us that the Press Gallery Association, consist
ing as it does of the reporters who attend the session of Parliament, would 
perhaps be in a better position to help the Speaker in this matter if he 
consults them. Also such questions as seating in the Press Gallery, about 
which complaints have been made, can probably be settled quite satisfac
torily by such consultation. The present rules for the issue of passes . to the 
Central Hall and to the Lobby require that a correspondent, to be eligible, 
must have functioned in Delhi for a certain specified period.. It has been 
represented to us that this rule would automatically exclude representatives 
of foreign newspapers and news agencies who are invariably engaged for 
service in India for a period shortertthan that prescribed for eligibility. We 
are confident that if this difficulty is brought to the notice of the Speaker, 
some means could be found for removing their disability in this regad. 

462. Despatches of foreign correspondents.-We have considered carefully. 
and rejected the suggestion that despatches sent by cable or wireless by 
foreign correspondents located in India should be scrutinised in the first 
instance by some responsible authority and permitted to go out only if COP·· 

sidered unobjectionable. Any scrutiny of this sort would amount to censorsbin 
which is not at all desirable. 

463. Quite a great deal· of what the correspondents send out does not get 
printed, and even if it does, it should be the responsibility of the Indian 
Missions abroad to keep a watch on what appears in the foreign Press and 
to correct or contradict any inaccurate presentation. We are not sure if 
this part of their duties has received sufficient attentjon. If they find it 
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necessary, they could always consult Delhi on the subject and arm them
selves with authoritative information. In the majority of cases it should prove 
sufficient to appraise the correspondent of the actual position and leave it 
to him to correct in subsequent reports any i'alse impression that he might 
have created. In extreme cases of tendentious or inaccurate reporting, it 
is always ()pen to the Government of India to withdraw accreditation from 
the correspondent. 

464. No set of conceivable measures can ensure that the foreign press 
would print only items which agree with the Indian viewpoint or are 
favourable to this country. There will always be some adverse reportage on 
India. It is the price paid for .;:uaranteeing a free press, and we consider 
that our reputation for maintaining a free Press is worth all the harm caused 
by adverse reports that may be sent out. The value of this reputation is that 
news items emanating from India are not now questioned anywhere on the 
ground of government interference. Any suspicion of undue interference 
with reportage such as would be induced by any sort of restrictions, delays, 
or the like, would lose us· this reputation. Reports· emanating from India 
will then carry no conviction, as is now the position with reports from countries 
where dictatorial regimes exist. We are convinced that effective means exist 
for dealing with persistent tendentious reporting and that incorrect or tenden
tious reports can be effectively dealt with by the present system under which 
Indian Missions abroad cable .such items to Delhi for information and obtain 
suitable guidance. We therefore recommend that there should be no change 
in the position as it exists today. It was a matter of pleasure to. us to be 
told by representatives of the Foreign Correspondents Association that they 
have not encountered any difficulties in carrying out their work and that the 
Press in India is not less free than in any other country in the world .. 

465. Government publicity organisations.-The Government of India and 
practically all the Governments of the States have an organisation for the 
distribution of publicity material to the Press and to the public. Judgbg by 
the volume of material that the newspapers carry which originates from these 
organisations it would seem that they are amply vindicating their existence. 
We had attempted to assess the proportion of such material to the total 
contents of a newspaper, but found that in many cases the newspapers did 
not acknowledge the source. In a large number of instances they had attri
buted obvious press releases to their own correspondent, conscience ~pparently 
having been satisfied by rewriting the opening paragraph. Our impression 
is· that while Government is big news, newspapers are publishing far too 
many handouts obviously because material is made available to them in ready 
form at no cost. 

466. While from the point of view of the Government, these organisations 
may be considered to have achieved their purpose, the Press has l!ct been 
equally satisfied. The major complaint is that the habit of issuing Press 
Notes in great detail and on almost every possible occasion takes away the 
initiative of the reporters and correspondents whose major activity now is 
to collect the releases and pass them on to their papers. The officials respon
sible who are called Information Officers, Public Relations Officers, Directors 
~f Public Relations, Directors of Information, Directors of Publicity and so 
on, have argued, not without some justification, that the present procedure 
ensures that even the smallest paper with the most unenterprising correspon
dent gets the benefit of all info.rmation released by Government, while if 
matters were left to individual initiative, the papers who can have abler 
correspondents would have an advantage over those net so well placed. They 
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:tlso teel that the present practice of putting everything down bn oaper and 
handing copies around works more reliably because there is very -little risk 
of the correspondent making a mistake or omitting an essential point. This 
attitude has been extended to its logical conclusion in one part 'B' State 
where all newspapers have been told that they should either print the Govern
ment release in extenso or leave it out altogether but should not attempt 
any editing or rewriting. 

467. We have referred earlier in this chapter to what we consider the 
essential right of reporters and correspondents to have access to the original 
source of news. In so far as certain State Governments had banned such . 
direct approach and insi_sted that reporters should apply only to the Informa
tion Officer, we would consider the arrangement unsatisfactory from the point 
of view of the public. Even when a Press Not~ has been issued, it should 
be the duty of the correspondent to supplement th~ release by such clarification 
of other points as he feels is necessary for a proper appreciation of the 
subject matter. For this purpose he should be in a position to put. question-s 
and elicit answers. However thoroughly an Information Officer . may be 
briefed, it would not be possible for him to anticipate every question that a 
correspondent would ask and to provide himself in advance with the answer. 
T:1e evidence of special correspondents and reporters has been that in the 
general run of cases, the Information Officer is not in a position to interpret 
policy and that in a large number of cases, he does not even have all the 
facts which are relevant. Moreover, there are cases where an approach to 
.the Head of the Department might be easier and quicker than contacting 
the Director of Public Relations, as for instance, in Cuttack, where all the 
newspaper offices and some of the Government offices are situated, while the 
Director has his office at Bhuvaheshwar. We consider. it therefore essential 
that access of correspondents to the source of the news at authoritativ-e level 
should be unrestricted and that the correspondents should also make the 
fullest use of such access. 

468. In the matter of press releases, the -procedure at the Centre is 
apparently that the Information Bureau acts only as an expert adviser on the 
presentation of material, and that the subject matter remains the sole respon-
sibility of the Ministry or Department concerned. The Principal Information 
Officer has a number of deputies and Information Officers who work in rlose 
association with different Departments and are responsible for the preparation 
of material for release. It has been suggested to us that such material would 
be more effective if the officers concerned in its preparation were permanent 
officials of the Ministries rather than publicity men who are changed around 
from time to time. Even under the present arrangement, contradictions 
between releases from one Ministry and from anotber have not been obviated, 
and the degree of co-ordination brought about by centralisation of control 
under the Principal Information Officer has not been as hig;h as we would 
have liked. In the circumstances, greater decentralisation may be accom
panied by the risk of the public being faced with conflicting claims from 
different Ministries or with divergent appeals. The requirements of the Press 
would, in our opinion, be filled better by a system of centralised releases which 
also leaves the correspondents free to approach the administrative heads of 
the departments concerned. 

469. Government press releases.-The complaint that the Information 
Directorates spoon-feed the Press with predigested material has not precluded 
the accusation that in many instances they have failed to prepare material 
sufficiently in advance. For instance, when the report of the Company Law 



Amendment Committee, which was both· lengthy and intricate, was released 
to the Public, the Press is reported to have been in difficulties because the 
review of the Committee's findings was not simultaneously ready but was 
released later. In the States there appear to have been instances where only 
the summary was made available but the main report was not released to 
the Press e.g. the report of the Committee on the separation of the executive 
and the judiciary in Madras. It would appear that at least in certain States 
the former practice was to furnish editors of responsible' newspapers with an 
advance copy of the report. well ahead of the date of release to the public, 
so that the newspapers could prepare their own reviews for publication while 
respecting the deadline prescribed. We would recommend this procedure for 
adoption wherever possible. 

470. A more serious complaint was that the summaries prepared for 
release to the Press were not always fair to the original report. Omission of 
certain features of the full report, or emphasis on certain others, may 
conceivably twist the views set out. Such complaints have been made mainly 
in the States and particularly with reference to reports on subjects in which 
the administration was directly concerned. We feel that the utility of Infor
mation Directorates would be greatly reduced if such practices are adopted 
or even if suspicion exists, a~d we would, therefore, commend the r•rocedure 
of supplying, in advance, copies of full reports to editors . . 

471. A great deal of the material released to the Press through these 
Information Directorates has been described as unhelpful and even useless. 
The Information Bureau at the Centre acts as the agency for l'irculating 
quite a lot of material of negligible news value, and in some States also the 
proportion of newsworthy material thus circulated may be low. Even apart 
from considerations. of the expenditure involved in ~uch distribution, we would 
emphasise that the importance attached to a release from the Information 
Directorate depends greatly on its reputation for sending out on]Jr worthwhile 
material. 

472. Publicity Officers and Government advertisements.-A very unsatis
factory feature of the or!lanisation of these Directorates is the practice of 
entrusting to them the responsibility for distributing government advertise
ments. The volume of advertising handled by a State Government might not 
be large enough to justify the creation of a separate office for handling it, 
but we consider it undesirable that the Directorate responsible for securing 
publication of official releases should also have the powers of discriminating 
between one paper and another in the matter of advertisements. We would 
recommend that the distribution of advertisements should be taken away 
from the Information Directorates and entrusted to some other Directorate 
of the State Governments. 

473. Press photographs.-The Information Bureau at the Centre has also 
a photographic section which distributes photographs to the Press. The 
complaint has been made to us that this is an extension of the States activities 
into a field which should appropriatelY be left to private enterprise. We 
accept the contention of the Information Bureau that many small papers 
which are now supplied with photographs free of charge by the Bureau would 
not be able to publish them in their papers if they had to pay for them. But 
if, as appears to have been the case, private news photo!lraphers are refused 
admission to certain public functions at which the photographers of the 
Bureau are present, it seems inevitable that the suspicion should be aroused 
that the Bureau is trying to justify the existence of its photographic section. 
We would, therefore, recommend that consistent with the requirement of 
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security and orderliness, there. should be freer access to private press p:1oto
graphers and that no photographs should be distributed by the Bureau of any 
public function to which private photographers were refused admission. 

474. Pressure on correspondents.-It has been represented to us that in 
addition to releasing material to the Press, the Information Officers attempt 
to exert influence through tne editors of newspapers in order to ensure that 
reports sent in by the newspaper correspondents should be favourable to 
Government. It is no doubt the responsibility of the Information Officer to 
contradict an incorrect report or to provide essential facts if these are missed 
in the report, but any attempt to bring pressure on reporters through the 
editors would undesirable. If a particular correspondent sends in mala fide 
incorrect reports, it is open to the Government to cancel his accreditation 
according to the procedure we have already discu~sed, but to suggest to the 
editor that he s:1ould "instruct" the corresj)ondent to use "balanced language" 
as was reported in one case, is objectionable. · 

475 Publicity and "puffs".-The complaint has been general that a great 
deal of the material released by these Information Directorates is more in 
the nature of "puffs" for individual Ministers rather than straightforward 
publicity regarding the activities or achievements of Government. Some years 
back the Prime Minister had occasion to criticise very strongly the attitude 
of correspondents and reporters who attended public functions and then 
reported in the papers not so much the significance of the function or the 
achievement that it was meant to symbolise. but the speeches of the Ministers 
and public men who attended it. If a new power house was opened or a 
railway line brought into service, J;he newspaper reports dealt almost exclu
sively with what· was said on the occasion and had little to add about what 
the power house meant to the local people by way of development of large
scale or cottage industries, or what t:1e railways could do by facilitating trans
portation. Similarly, photographers turned in nicely Dosed pictures of the 
Minister pressing a button or cutting a piece of tape, but the newspapers 
rarely carried any photographs of the installation or institution that was thus 
inaugurated. While these remarks of the Prime Minister attracted some 
attention in newspaper circles, it would appear that they have not been kept 
in mind by the Information Directorates at the Centre or in tne State Govern
ments. We have scrutinised collections of photographs released by the Centre 
and by some State Governments and found that the tendency to ignore the 
fundamenal achievement and to spofijght dignitaries who were present 
is far too prevalent. In the matter of press releases also, we found that too 
often the emphasis is on the persons and not on w:1at they have done. The 
result, of course, is that the newspapers which print these releases convey 
little impression of solid achievement. The financially stronger .1ewspapers 
are able to avoid this danger by employin·g their own reporters, but this 
remedy is beyond the resources of the smaller newspapers and, h their 
interest, we feel that Information Directorates should consciously avoid such 
a stultifying tendency. 

476. Government periodicals.-In addition to the issue of material for 
publication in the Press, the Central ahd State Governments are engaged also 
in publishing periodicals of their own. These publications are of different 
types. Some of them are purely technical or specialist, such as, for instance, 
the journals brought out by the Indian Council of Agricultural Research~ the 
Council of Scientific and Industrial Research, the Indian Standards Institute 
and All India Radio. Specialist magazines dealing with rural affairs, agricul
tural topics or Harijan welfare are also brought oqt by State Governments. 
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Formerly, the Central Government used to publish a periodical called "Indian 
Information" which served as a vehicle for a considerable amount of material 
normally issued as Press Notes and press releases but publication was dis
continued some time back as a measure of economy. Such publications are 
even now being brought out by some State Governments. 

477. The publication of specialist periodicals which serve as ancillaries to 
the functioning of technical departments would be a legitimate complement 
to the working of these departments. The justification is not equally apparent 
in the case of the Information magazines, but we see no objection to their 
publication so long as they confine themselves to publicising the activities 
and achievements of government and are not utilised for political propaganda. 
In their case too, as in the case of press releases we would repeat th~ advice 
that the aim should be to provide factual information regarding achievements 
and objectives and to eschew personal publicity for individuals. The Central 
-Government publishes, in addition, some periodicals in English and Arabic 
intended primarily for distribution abroad. These journals are intended to 
promote goodwil and friendly relations and, as in the case of such publica
tions brought out by foreign countries and distributed in India, we feel that 
they serve some useful purpose, however limited their achievements might 
be. Justification for three other journals which the Central Government 
publishes in Hindi is not, however, quite so clear. One of them is a serious 
magazine dealing with world affairs. Another is a lighter periodical carrying 
a number of stories, poems and articles on cultural subjects, and thethird 
is a periodical for children. The complaint has been voiced by private pub
lishers of similar periodicals that the entry of Government into thi3 field 
results in unfair competition since the Government publications are run 
regardless of their remunerative character, and while they pay very much 
more to their staff and to the contributors, copies are sold at very low prices 
in the market. An attempt was made to explain that the function of these 
magazines was primarily publicity for government. but the instances that werP 
quoted to justify that statement were mainly photographs of Ministers. 
generally of the nature that we have already declared unsatisfactory publicity. 

478. Foreign government publications.-Foreign agencies operating in this 
country also bring .out periodical publications. The Soviet Tass Agency pub
lishes in several languages a monthly journal called "Soviet Land". The 
United States Information Service 'publishes a fortnightly called the "'American 
Reporter" which is also published in English and several Indian languages 
Our view is that as long as such publications do not attempt to disturb India's 
friendly relations with other countries or to interfere with domestic issues. 
no harm is likely to follow from their being published in this country. 

479. Press Advisory Committees.-In addition to contact with the Press 
throug:1 the medium of press correspondents and reporters and through their 
Information Directorate, Government have additional machinery for liaison 
with the Press in the Press Advisory Committees and Press Consultativ£> 
Committees in different states. A note on the genesis of these l.!ommittee~ 
and their working is included in the Appendix XXXVI. The primary funl'
~on of these committees was to provide an opportunity for government to 
rliscuss. with representatives of the Press. any action that was contemplated 
to be taken in respect of publications to which government had taken objec
tion. - TJ.ere were. however. considerable differences in oractice and in certain 
States even the advertising policy of government was discussed in the 
Committees. 
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480. Many objections have been raised before us to the existence of such 
machinery. Several units of the Federation of Working Journalists have 
objected to the fact that members of the committees were nominated by the 
President of the All India Newspaper Editors' Conference and workinjl 
journalists did not get. adequate representation. A more serious objertion 
was that these committees provided an opportunity for Government to exercise 
pressure on individual members of the Press or on the Press as a whole. 

481. The fact that a number of State Governments have expressed the view 
that the Committees have served a useful purpose while, at the same time, the 
Press and the journalists have objected to their existence may perhaps be 
taken as lending colour to the suspicion that these Committees have been 
utilised in order to influence the policy of the Press. Even though the All . 
India Newspaper Editors' Conference was responsible for the creation of these 
Advisory Committees, we found that opinion amon~ the representatives who 
·appeared before us was not unanimous, and emph~sis was laid more on 
subjects like accreditation, which we have discussed earlier, and less on the 
question of advising government about legal action against the Press. 

482. We consider that in a democratic set-up there is no necessity for 
machinery like the Press Advisory Committees for advising Government on 
the administration of Press Laws or for Consultative Committees to regulate 
the relationship between the Press and the Government. Whatever purpose 
these Committees may have served in the past, their continued existence is 
not recommended under the new set-up. In view of this, we do not propose 
to go in detail into the past working of these Committees. · 

18M of I&B. 



CHAPTER XI 

EMPLOYMENT 

483. \\orking Journalists.-One of the major terms of reference of the Com
mission is the condition of jpurnalists employed in the Indian Press. Since 
no statistics were available of the total number so employed, we had 
called for figures from the owners of all daily newspapers and periodicals. 
We found, however, that in the case of the periodicals it was very difficult 
to collect statistics because a large number of them employed no journalistic 
staff; and even where they did the staff worked on the periodical for only 
part of the time. We have, therefore, confined ourselves here to an exami
nation of the statistics in respect of employment in daily newspapers. 

484. Out of a total of nearly 330 daily papers (including multiple units) 
226 furnished us with details of their journalistic staff. Of these, 189 papers 
are in Indian languages, 36 in English, and one in Chinese. 37 daily papers 
have intimated that they do not employ any journalists at all; this is not 
surprising, since many of these papers are small daily sheets whose entire 
contents are written out by the person named tae Editor. Figures in res
pect of 12 papers are still due. The papers that are covered by this study 
include, however, all the important papers and represent over 90 per cent. 
of the daily newspaper circulation. 

485. Senior and Junior Journalists.-In our examination we have con
sidered working journalists under two different categories, junior and senior 
journalists. The first consists of those people who would not be expected to 
have any administrative or executive responsibility, and it generally covers 
sub-editors, special representatives, reporters, correspondents, news photo
graphers, etv. The second includes those members of the editorial staff who 
would have a certain measure of executive responsibility and also powers 
of supervision over some of their colleagues. This would normally include 
joint editors, assistant editors, and news editors. The declared editors and 
managing editors have not been included because they are both employers 
and employees. The classification is not based on the salaries drawn by the 
employee. 

486. The total number of persons employed in daily newspapers is slight
ly above 2,000. (To arrive at the total number of full-time journalists whose 
regular employment depends on daily newspapers, we shall have to counl 
also those who are in the service of the news agencies, who number about 
420). Persons who contribute news items and articles to the papers but 
are not whole-time employees have not been included. It is possible that 
in the case of some of them, e.g. correspondents paid on a lineage basis, 
their earnings from journalism may form the bulk of their income, but 

having had no means of verifying how many such cases exist, we have 
had to exclude them from this examination. 

487. The membership of associations of journalists can provide us an 
estimate of the number engaged il"' this profession, but unfortunately the 
fieures are not comparable with one another since they adopt different cri-
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teria. Some associations include proprietors and managerial sta:ft; others 
have as members, literary or political men whose connection with journa
lism is not very close. There is also a considerable amount of duplication 
when members of one union or association are members of another body 
not affiliated to it. An estimate of the number of journalists would place 
it in the region of 3,000. 

488. In the classification of journalists in one category or the other, we 
have followed generally the terminology USE;d by each newspaper. We 
expect, however, that there are wide variations in the use of the different 
terms. For instance, we found that in many papers sub-editors of sufficient 
seniority are called assistant editors, though in other papers the latter term 
is applied only to leader-writers. Some Hindi papers had a number of 
"editors" who were only leader-writers, working under a person termed 
"chief editor". Certain anomalies in the statistics must be attributed to the 
lack of uniformity in the use of descriptive terms.. Figures for the two 
categories are given side by side in Tables, I, IV and VII, and separately 
in the others. 

489. Number of Journalists per paper.-The 189 newspapers in Indi<tn 
languages employed 1,135 working journalists and the 36 English newspap.ers 
employed 684 journalists, the average number of journalists employed per 
paper being 6 and 19 respectively. The employment position in respect of 
newspapers in· individual languages is set out in Table I. The figures show 
a high average for the number of journalists employed per paper in Bengali, 
Tamil and Telugu. · 

T~~E I 

JOURNALISTS EMPLOYED IN INDIAN LANGUAGE, AND ENGLISH DAILY NEWSPAPERS. 
Classified according to language. 

Number of Average number per 

Number 
paper 

Language of 
newspapers 

Junior Senior Junior Senior 
journalists journalists journalists journalists 

Assamese. . I 2 I 2•0 r·o 
Bengali . . 6 I 57 31 26•2 5"2 
Gujarati . 17 99 13 s·8 o·8 
Hindi . . 49 309 25 6·3 o·s 
Kannada . 13 SI f6 3"9 o·s 
M.alayalam . 20 81 19 4'0 o·g 
M.arathi . 20 III 7 s·s 0'4 
Oriya . 3 14 s 4"7 I•7 
Punjabi . . . 4 IO .. 2•5 . . 
Sindhi . . . 3 8 ... 2'7 . . 
Tamil . . . 12 IIS 6 g·6 o·s 
Telugu 4 59 I 14'7 0'3 
Urdu . . . 37 119 21 3"2 0·6 

TOTAL . 189 1,135 135 6·0 I 0•7 

English 36 684 67 19·0 I 1•9 

TOTAL *225 1,819 202 8·1 I o·g 
...... .-.-_ 

Excluding one Chinese language Daily published from Calcutta 



490. Monthly emoluments.-The average monthly emoluments (including 
allowances) paid per junior journalist varied considerably, and was generally 
higher in English papers than in Indian language papers. Details are set 
out in Table II.-

TABLE II 

SALARIES OF JUNIOR JOURNALISTS (INDIAN LANGUAGE AND ENGLISH DAILIES) 

Classified according to emoluments 
-

Number of Number of 
Average monthly salary paid by newspapers junior journa lists 

the newspaper thus employed 
., 
' .. 

Indian languages 

Below Rs. so . . 4 ZI 

Rs. so toRs. 100 . 71 211 

Rs. 101 to Rs. zoo . 95 593 

Rs. 201 to Rs. 350 . 17 290 

Over Rs. 350 • - z 20 . 
TOTAL . 189 1,135 

English 

Rs. 50 to Rs. 100 . . . I 4 

Rs 101 to Rs. 200 . . . . 9 96 

Rs. 201 to Rs. 350 . . . . 14 277 

Rs. 351 to Rs. 500 • . . . 8 213 

Rs. SOl to Rs. 750 • . . . z 6z 

Over Rs. 750 • . . . z 32 

ToTAL . 36 684 

-

·-

It will be seen therefrom that the average emoluments of journalists em
ployed in newspapers in Indian languages generally fell within the ranges 
Rs. 50-100, 101-200 and 201-350 the overall average being in the 
neighbourhood of Rs. 150. In English, however, we came across only a 
single paper in which. the average monthly emoluments paid per journalist 
was below Rs. 100 and the number of those paying less than ·Rs. 200 on the 
average is also small. In most of the cases, average monthly emoluments 
fell within the range of Rs. 201-500 and the overall average was in the 
neighbourhood of Rs. 350. In the case of 2 editions of an English paper 
the average salary per journalist was as high as between Rs. 500-750. 
Another important point that would be noticeable from the figures is that 
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it is those papers that paid their journalists better that were also employing 
more journalists on their staff. This is generally true, both of English 
and Indian language newspapers. 

491. Variations between languages.-These figures have been further 
classified for individual Indian languages and are shown in Table III (A and 
B). . 

TABLE III-A 

EMOLUMENTS OP JUNIOR JOURNALISTS IN INDIAN LANGUAGE DAILY NEWSPAPERS 

Classified according to languages 

(I) Number of newspapers where average emoluments are; 

Language Rs. 
I 

Rs. Rs.". Rs. Rs. Rs. 

Below 51-100 101•200 201·350 over 350 Total 
sol 

Assamese . . .. .. I .. . . I 
Bengali . . l - l 2 2 .. 6 
Gujarati . . . . .. . . I3 3 I 17 
Hindi . . . . . . 17 29 2 I 49 
Kannada I 8 4 .. .. 13 
Malaya lam . .. I3 7 .. . . 20 
Marathi . .. 7 10 ' 3 .. 20 
Oriya .. 2 I .. . . 3 
Punjabi . . . . I 3 .. .. 4 
Sindhi . ··.·" 2 .. I .. 3 
Tamil . .. 4 6 2 ... t2 
Telugu . . . . .. 2 2 .. 4 
Urdu 2 16 17 2 .. 37 

Total 4 71 95 17 2 189 

(2) Number of junior ·journalists employed in 
newspapers where average monthly emoluments are; 

Language Rs. Rs. Rs. I. Rs. Rs. 

Below 
sol-

SI-tOO IOI-20C , ::n-350 over Total 
350/-

Assamese . .. .. 2 .. . . 2 
Bengali . 18 18 40 81 .. 157 
Gujarati .. I .. 66 32 I 99 
Hindi .. 52 200 38 19 309 
Kannada . I 21 29 .. .. 51 
Malaya! am .. 45 36 .. . . 81 
Marathi . .. 17 54 40 .. III 
Oriya . .. 8 6 .. .. 14 
Punjabi I 9 .. .. IO 
Sind hi . . . 2 .. 6 .. 8 
Tamil . .. 12 62 41 .. IIS 
Telugu .. .. 20 39 59 
UrJu .. 35 69 13 II9 

2 

Total 21 211 I 593 290 20 Il35 
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TABLE III-B 

SALARlllS OF SENIOR JOURNALISTS IN INDiAN LANGUAGES DAILY NEWSPA!?ERS 
Classified accordingly to languages. 

Totol (I) Number of newspapers where average emoluments are 
No. of 

Language news- I papers Rs. Rs. Rs. Rs. Rs. Total 
50-IOO 101-200 20I-350 351-500 SOI-750 

Assamese . I .. I .. .. .. I 
Bengali . . 6 2 I I 2 .. 6 
Gujarati • . . 17 I 2 3 3 .. 9 
Hindi . . . 49 3 7 5 .. .. IS 
Kannada . I3 I 2 3 .. . . 6 
Malayalam . 20 2 6 2 .. . . IO 
Marathi . . 20 .. 4 I I .. 6 
Oriya . 3 .. 3 .. .. .. 3 
Punjabi . 4 .. .. .. .. .. .. 
Sindhi . . 3 .. .. .. . . .. .. 
Tamil . I2 I 2 I . .. 2 6 
Telugu . 4 .. ... .. I .. I 
Urdu .. 37 4 5 4 .. .. 13 

TOTAL 189*1 I4 33 20 71 2 76* 

•out of 189 papers, only 76 employ senior journalists. 

(2) ·Numb f ali t J d I er o sew or JOurD ss empoye m 
newspapers where average monthly emoluments 
are; 

Language 

Rs. I Rs. I Rs. I Rs. Rs. I Total 
5o-100 IOI-200 20I-350 3SI-SOO 501-750 --I Assamese . . . 
''u I I .. .. .. I 

Bengali . . . 3 6 II .. 31 
Gujarati . . . . I 2 3 7 .. 13 
Hindi . . . . 3 IS 7 .. . . 25 
Kannada . . I 2 3 .. . . 6 
Malayalam . . 4 II 4 .. . . I9 
Marathi .. s I t} .. s 
Oriya . . . .. 5 .. .. .. 7 
Punjabi . . . .. .. .. .. .. .. 
Sindhi . . . . .. .. .. .. .. . . 
TamilJ . . . I 2 I .. 2 6 
Telugu . . .. 

• • 10 1 
.. 

sl 
II .. I 

Urdu . . . . 6 .. . . 2I 

TOTAL . 271 s61 30 1 20 1 21 
135 

It would appear from the above table that the majority of junior 
journalists in Bengali and Telugu newspapers are employed on papers 
where the monthly emoluments fell within the highest range, namely 
Rs. 201-350. (The Sindhi papers have shown no senior journalists in their 
returns and some of the journalists drawing higher salaries may belong to 
this category.) In the case of Gujarati, Marathi and Tamil newspapers 
also, 30 to 40 per cent of the junior journalists work on :papers where the 
monthly emoluments fell within this range. On the other hand a very 
large proportion of those employed on Kannada, Malayalam and Oriya 
net.rspapers serve on papers paying average emoluments in the range 
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Rs. 51-100. Further even in the case of individual languages, the number 
of journalists employed per paper tended to increase sharply with the 
rise in the average emoluments paid to journalists by the paper. In other 
words, a paper paying higher average salaries to its journalists than an
other paper, also employed more journalists. 

492. Val"iations with circulation.-lt was apparent from a preliminary exa
mination of the figures that there were considerable differences in the. emolu
ments paid between papers of large and small circulation. Instead of dis
missing this as normal, we would like, to emphasise that as far as the indi
vidual journalist is concerned, his work-load is the same in either case and 
there can be no justification for paying him less solely on grounds of small 
circulation. Details regarding total and average number of junior and 
senior journalists employed per paper in Indian languages and English are 
shown in Table IV classified according to circulation of the newspapers. 

TABLE IV 

NUMBER OF JUNIOR AND SENIOR JOURNALISTS EMPLOYED IN DAILY NEWSPAPERS 

Classified according to circulation 

Circulation 

- Total 
U~to 5,000 15,000 Over 
5;000 to~ to 35,0000 

15,000 35,000 

. 
Newspapers in Indian 

languages 

No. of newspapers 96 65 20 8 189 

No. of junior journalists 325 433 187 190 I,I35 

No. of senior journalsits . 32 63 2I 19 135 

Average number of junior 
23'8 journalists per paper 3'4 6·5 10•4 

Average number of senior 
journalists per paper 0•3 I·O I·2 2.4 

Newspapers Jn English 

No. of newspapers 10 14 5 7 36 

No. of junior journalists. 58 254 86 286 684 

No. of senior journalists . 5 21 6 35 67 

Average number of fjunior 
5·8 18·1 17•3 40"9 journalists per paper~ - -

Average number of senior 
journalists per paper o·5 r·s I•O 5•0 
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Both in the case of English and Indian language papers, the average 
number of journalists employed per paper increased with the rise in the 
circulation ot newspapers. Further, in each circulation group, the English 
newspapers employed on the average nearly twice as many journalists 
as the Indian language papers. • 

493. Effect of circulation and language.-Detailed breakdown of the 
figures separately for the Indian language newspapers and for the two cate
gories of employees is given in Table v. (A & B). 

TABLE V-A 

JUNIOR JOURNALISTS-INDIAN LANGUAGE DAILY PAPERS 

Classified according to circulation 

Circulation I 

I 
Total 

Up to s,ooo IS.OOO Over. 
s.ooo to to 35,000 

IS,OOO 35,000 I ___ 
I 

No. of newspapers where 
emoluments are 

Below Rs. so . 3 I .. .. 4 

Rs. so-Ioo. . . . 55 IS I . . 7I 

Rs. 101-200 . . . 38 41 14 2. 95 

Rs. 201-350 .. 7 4 6 I7 

Over 350 . .. I I .. 2 

TOAL . 96 ~~I 20 -, 8 189 -Number of junior journalists 
employed on papers where 

emol11ments are ; 
Below Rs. so 3 18 .. .. 21 

Rs. so-100. . . I45 63 3 .. 211 

Rs. 101-200 . 177 270 I 122 24 593 

Rs; 201-350 . . .. 81 43 166 290 

Over Rs. 350 . .. I I9 .. 20 

TOTAL 32, 1 433 I 187 I I90 I 1,135 

I I I I 
NoTB.-Figures in respect of papers which have not reported " net paid circulation '' 

ha'{e been include\~ in ci~uhttion " upto s,ooo ". 
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TABLE V-B 
SENIOR JOURNALISTS IN INDIAN LANGAUGAGE DAILY NEWSPAPERS 

Classified according to circulation 

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

1 

Circulation 

J'otal number of newspapers . 

No. of newspapers where 
average emoluments are 

Rs. 5o-Ioo 

Rs. IOI-200 

Rs. 2oi-350 

Rs. 35I-500 

Rs. 50I-750 

No. of senior journalists 
employed 011 papers where 

emoluments are 
Rs. 5o-Ioo 

Rs. IOI-200 

Rs. 20I-35o 

Rs. 35I-6oo 

Rs. 50I-750 

TOTAL 

1---;---;---------;---

Up to 
5,000 

9 

I3 

4 

9 

IS 

4 

5,000 
to 

I5,000 

5 

I6 

IO 

IS 

2S . 
I3 

4 

I5,000 
to 

35,000 

·.20 

3 

s 
3 

7 

7 

7 

Over 
35,000 

s 

I 

I 

2 

2 

3 

6 

9 

2 

Total 

I4 

33 

20 

7 

2 

27 

56 

30 

20 

2 

NOTE.-Figures in respect of papers which have not reported " net paid circulation' 
have been included in circulation " upto s,ooo ". 

It will be noticed that generally the monthly emoluments of the journa
lists employed in the papers with small circulation was low, and as the 
circulation of papers increases, the salary paid to journalists employed there
in also increases. In papers where circulation did not exceed 5,000, there 
was practically no paper paying salaries in the highest range, namely, 
Rs. 201-350. The proportion of newspapers paying a salary within this 
range, however, increases, generally as the circulation of the papers became 
larger. For the group of papers whose circulation was over 35,000, about 
95 per cent. of the journalists employed therein received salary which fell 
within this range, viz. Rs. 201-350. (ViM Table V-A) 
_ 494. In Table VI (A & B) a similar analysis has been made, according 
to circulation, of newspapers in English, the number of journalists employed 
therein, and the salary paid to journalists in each case. · 
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TABLE VI-A 

JUNIOR JoURNALISTS IN ENGLISH DAILY NEWSPAPERS 

Classified according to circulation 

Circulation 

Total 
Upto s,ooo IS,OCO Ovtr 
s,ooo to to 35,000 - IS,OOO 35,000 

N1. •f newspapers where 
avera:e emoluments are : 

• I Its. so- Ioo . . . I .. .. . . I 

Ita. IOI-200 . . . .. .. .. 9 

Its. 2ei-350 . . . 3 ' J. 3 I4 

Its. 3SI-500 . . 2 .. I I 8 

Its. SOI-750 . . . .. .. I I 2 

Over :Rs. 750 . . . .. I .. I I 2 

I 
TOTAL 

.Io I4 s 1 36 

No. of junior journalists 
employed em paptrs where 
ernolument• are : 

Rs. so-roo 4 .. .. . . I 4 

Rs. roi-200 . .21 35 .. 40 96 

Rs. 201-350 9 98 33 I 137 277 

Rs. 351-500 . 24 121 
I 

26 i 
421 

213 
I 
I 

Rs. so1-750 .. .. 
I 

12 

I 
50 62 

I 

Over Rs. 750 .. .. 15 17 1 32 . 
I 
I I I. 

I 
TOTAL ss I 254 86 286 684 

NoTE.-Figures in respect of papers which have not reported " net paid circulation" 
hav, heen included in circulation " up to s,ooo ". 
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TABLE VI-B 

SENIOR JOURNALISTS IN ENGLISH DAILY NEWSPAPERS 

Classified according to circulation 

Circulation • --
Upto 5.ooo% I5,000 I 
5,000 to to 

I5,000 35,000 

Total No. of newspapers IO 14 5 

NiJ. of newspapers where 
average emoluments ar1-· 

Rs. IOI-200 . 2 I .. 
Rs. 20I-350 . .. 2 . . 
Rs. 35I-500 .. 4 . . 
Rs. 50I-750 I 3 

. 
I 

Over Rs. 750 I 
, I 3 

I .. • I 

* Out of 36 papers only 27 papers employ senior journislists. 

I Upto s,ooo I5,000 
I s,ooo to to 

I5,000 35,000 

No. of senior journalists employed 
on papers where emolummts 
are-
Rs. IOI-200 . . 2 2 .. 
Rs. 201-350 . .. 3 .. 
Rs. 351-500 .. 6 .. 
Rs. 501-750 . . 2 6 2 

I 
Over Rs. 750 . . I I 4 4 

TOTAL . 5 I 21 I 6 

I I ! 

Total 
Over 

35,000 

I 

7 36* 

.. 3 

.. 2 

I 5 

I - 6 

5 II 

27* 
~--

Total 
Over 

35,000 

4 

3 

s 14 

4 14 

23 
: 

32 

35/ 67 

I· 

NOTE.-Papers which have not reported "net paid circulation" have been included m 
circulation " up to 5,000 ". 
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The table brings out another special aspect of employment in English 
newspapers. In contrast to the trend noticed in the case of the indian 
language newspapers, here, even in papers in the lowest circulation group, 
a very high proportion of journalists employed therein are reported as draw
ing salary between Rs. 351 and 500. In the next imd subsequent circulation 
groups, the proportion of journalists drawing a salary within the above 
range, showed actually a decline rather than an increase, due perhaps to the 
fact that people in the higher salary groups in English newspapers are given 
designations indicating a certain degree of executive responsibility and 
have therefore been excluded from these tables. 

495. Variations with location.-In succeeding tables VII, VIII (A & B) 
and IX (A & B) the differences in number and salaries of journalists em
ployed in daily newspapers have been studied according to the centre from 
which they are published, i.e. the four metropolitian centres, other capitals 
of Part A, B and C States and other towns of more and less than one lakh 
of population. 

TABLE VII 

NUMBER OF JOURNALISTS EMPLOYED IN INDIAN LANGUAGE AND ENGLISH DAILY 
NEWSPAPERS 

Classified according to circulation 

Newspapers in Indian I languages 
Newspapers in English 

Place of publication 
No. of No. of 1 No. of No. of / ~o: of ! No .. of 
news- junior Senior news- JUruor semor 

papers journa- journa- papers journa- jouna-
lists lists lists lists 

31 
I 

1. Delhi 9 89 6 146 7 
I 
I 

138 2. Bombay 17 110 9 5 12 

3· Madras 9 u6 7 4 139 10 

4· Calcutta 18 218 45 41 98 I 18 

53 533 64 19 I 521 I 47 

I 
s. Other capitals of Part" A" 

18 107 17 6 74 10 States . 

6. Capitals of Part " B " States 26 125 II 2 18 I 

7· Capitals of Part'.' C" States 8 ' IO .. . . .. ... 
8. Other towns of populatio.n 

of I,oo,ooo and over 64 303 30 4 42 4 

9. Other towns of population 
20 57 13 5 29 i 5 less than x,oo,ooo . 

I 

TOTAL • ·I 1891 1,135 1351 6841 
·---------
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it will be seen from table VII that of the working journalists about whoirt 
figures are available, half of those working in Indian language papers and 
more than three-fourths of those employed·· in English papers are employed 
by the metropolitan papers. The number of journalists employed per paper 
is very small in the "district papers", among which must be counted the 
papers published at the capitals of Part "C" States, except of course Delhi. 

496. Similarly, the breakdown, according to salary in relation to place 
of publication, Table VIII (A & B) shows that the higher salaries are paid 
mainly in the four metropolitan centres. 

TABLE VIII-A 

jUNIOR jOURNALISTS IN INDIAN LANGUAG~ DaiLY NEWSPAPERS 

Classified according to location 

No. of newspapers where 
average emoluments are-

Below Rs. 50 . 

Rs. 50-100. 

Rs. 101-200 . 

Rs. 201-350 . 

Over Rs. 350 . 

TOTAL 

No. of junior journalists employed 
on papers where emoluments 
are-

Below Rs. so . 

Rs. so-100. 

Rs. 101-200. 

Rs. 201-350 . 

Over Rs. 350 . 

TOTAL 

Place of publication 

I 2 3 4 5 6 7 8 

"' "' -., 
~ Cl) Cl) Cl) 

~ 
... t;j ... 

8 ... 0 
~ 01 01 

"' ... ... ... 0 

;§ 1 ,t31 en en en Oo ~ ~> 0 ft ft 

~0 u 01 ""; < Ill u '!. 0 ~ ::E u ... ... 
- - - ---------

I I I I 

I 4 2 4 s I3 6 24 12 

3 4 4 II I2 13 2 38 8 

4 7 3 2 I 

I I ------------------
9 17 9 18 18 26 8 64 20 

---------------

I 18 I I 

I IO 6 25 19 47 8 62 33 

18 20 44 94 87 78 2 226 24 

51 78 66 81 14 

19 I .. I .. 
s;-l;;;;-\;;61;-;sll071~1-;;-1303157 

10 

Total 

4 

71 

95 

17 

2 ---
I89 

21 

211 

593 

290 

20 

Il35 
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TABLE VIII-B 

SENIOR }OURNALI.STS IN INDIAN LANGUAGE DAILY NEWSPAPAERS 

Classified according to location 

------------------------------

Total No. of Newspapers 

No. of newspapers-where 
average emoluments are -

Rs. so-IOO. 

Rs. IOI-200 . 

Rs. 20I-3SO . 

Rs. 3SI-SOO · 

Rs. !50I-750 · 

Over Rs. 750 · 

No. of senior journalists em
ployed on papers where 
emoluments are-

Rs. so- IOO. 

Rs. IOI- 200 . 

Rs. 20I- 350 . 

Rs. 351-500. 

Rs. 501-750 . 

Over Rs. 750 . 

ToTAL 

I 

9 

2 

3 

3 

2 

:;.. 

"' ,I:l 

s 
0 

CQ 

--
I7 

.. 
2 

2 

2 

.. 

.. 

.. 
4 

2 

3 

. . 

.. 

9 

Place of publication 

3 I 4 5 6 7 s 9 
"' "' "' ~ ; 0 0 0 

"' 
.... .... .... 0 ..<:: 

"' "' "' fJ .... .... .... ci}l o .. 
"' .... .... ;::1 Cll Cll Ou 

"C) 0 . . . "> "' ~0 "' "' <ii < CCI u u 
::E u v v v ... ...:I 

--------------
9 IS IS 26 s 64 2 

.. 4 3 2 .. 2 3 

2 3 5 6 .. II 4 

2 I 4 I .. 7 I 

I 2 .. I .. I .. 
2 .. .. . . .. .. .. 
.. . . .. .. . . .. .. 

. 

.. I3 5 2 .. 2 s 
2 I!5 s 7 .. I3 7 

2 6 4 I .. II I 

I II .. I .. 4 .. 
2 .. . . .. .. .. .. 

~~-· _·· _·· 
... . .. .. 
----

7 45 I7 II .. 30 13 

IO 
Total 

I4 

33 

20 

7 

2 

20 

2 

I35 
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The smaller capitals and towns have no journalists in the salary (Rs. 201 
250) whereas in the metropolitan centres, this accounts for a substantial 
proportion of the total number of journalists. 

497. Table IX (A & B) of the corresponding figures for English papers, 
shows that the salaries paid to working journalists are generally higher in 
the case of English papers, in towns of all sizes. 

TABLE IX-A 

JUNIOR JOURNALISTS IN ENGLISH PAPERS 

Classified accordi11g to loca(ion. 

No. of newspapers where aver
age emoluments ~re-

Rs. so-roo 

Rs. 101-200 

Rs. 201-3so 

Rs. 351-500 

Rs. so1-750 

Over Rs. 750 

TOTAL 

No. of junior journalists 
employed. on papers where 
emolume11ts are-

Rs. so-100 

Rs. 101-200 

Rs. 201-350 

Rs. 351-soo 

Rs. S01-7SO 

Over Rs. 750 

TOTAL 

Place of publication. 

I 2 3 4 s 6 ., 
"' v ... v 

:>. 5 "' ~ 
"' "' ... 

"' 8 
Cl) ... 

~ 
.0 .... Cl) e '1::1 

"' -; < 0 
~ I:Q C=l u 

-------·--
·' 

I I 4 I 

2 2 2 2 I 

s 2 I 

I 

I I 

------------
6 s 4 4 6 2 ------------

14 40 3S 2 

32 99 41 39 16 

131 s6 26 

so 

7 8 9 
"' ~ v (lO 
'i<! Ov "'8 ... -so Cl) 8> ~0 
~ 

~.g "'0 
u "' ~ v"" ... ...:I 

----· 

I 

2 

2 3 

I 

- ---
4 s -----

4 

s 
37 13 

12 

10 

Total 

I 

9 

14 

8 

2 

2 

36 

4 

96 

277 

21:3" 

62 

IS .. 17 .. .. 32 
-·---· __ I _____ _ 
146 [138 1139 / 98 174 I 18,.1 .. j 42 I 26 I 684 
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TABAL IX-B 

SENIOR jOURNALISTS IN ENGLIS}\ PAPERS 

Classified according to location. 
-------------------

Place of publication 

I 2 

'~3 
4 5 6 7 8 9 IO 

~ "' "' ~ 10 10 10 

'; ... ... "1:18 Total 
>. "' "' "' 0 ... ... ci5 1': n 

"' "' 
... en en 0 ... "'8 ;§ -e ... ::I 0 

"tl 
~ o"' ~~ 10 "' < 0 

~ 
c:Q u <?. 

Cl c:Q u ... ...:I 

-~--- --
-=-1--: 

- --
Total No. of newspapers 6 5 4 4 6 2 5 36 

No. of newspapers· where 
average emoluments are-

Rs. IOI-200 I .. I I 3 

Rs. 201-350 I I 2 

Rs. 351-500 I I I .. I l 5 

Rs. 50I-750 3 I I I 6 

Over Rs. 750 3 2 2 2 I l II 

No. of senior journalists em-
ployed on papers where 
emoluments are-

Rs. IOI-200 2 I I 4 

Rs. 20I-350 2 I 3 

Rs. 35I-500 8 2 I I 2 I4 

Rs. 501-750 6 4 2 2 I4 

Over Rs. 750 5 6 IO 3 2 32 61 
ToTAL 

-71-:-!--;:-1-:-1:-1-I ~~~-4 ~~ 67 

(The apparent anomaly of high salaries paid by a paper in a small town of 
less than one lakh population is because of the Tribune being located in 
Ambala rather than in, say, Jullundur). 

498. Summary.-The information may be summarised as follows:-

1. Total.-There are over 2,000 journalists employed whole-time in 
daily newspapers: one-third of them work for English papers 
and two-thirds for all Indian language papers put together. 

2. Language.-The average English paper employs more than twice as 
many senior journalists and 3 times as many junior journalists 
as the average Indian language paper. Individual employees 
are also paid much more in English papers than in Indian 
language papers; minimum and average emoluments are both 
higher in the English papers. 
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3. Location.-The metropolitan papers are providing emploYment for 
roughly half the number of those working for Indian language 
newspapers and about 80 per cent. of those working for English 
papers, (or 60 per cent. of all journalists), though the number 
of such metropolitan papers· is only 20 per cent. of the total. 
The average metropolitan paper thus employs six times as many 
journalists as the average provincial or district paper. Emolu
ments are also hig.ber in metropolitan papers, both in respect 
of minimum and average. · 

·1. Size.-The average large circulation papers (over 35,000) employ, 
in the case of Indian languages, six times as many journalists 
as the smaller ones, and even in the case ot English, nve times 
as many as the smaller ones. Emoluments are high.er in the 
large papers, both in respect of minimum and average. 

499. Working- days per week.-In all, ,205 daily newspapers furnished in
formation regarding the number of working days per· week for the journalists 
(viz., the news editors, sub-editors and full-time home correspondents) em
ployed by them. All of them, except four, reported journalists' working week 
as six working days followed by a paid holiday and a full night's rest. Three 
Urdu papers reported that their journalists are kept employed all the seven 
days in a week with a full night's rest, while one Marathi paper prescribed six 
working days and ·unpaid holiday with , full night rest. . Two of . the three 
Urdu papers referred to above were of small circulation and one of medium 
ci,.culation. Two were located at Calcutta and one at Delhi: 

500 Working- hours per day.-On the whole 207 daily newspapers supplied 
particulars regarding hours of work of their journalists in day .shift. Of 
these, 174 were in Indian languages, 32 in English and one in Chinese. 
About 43 per cent. of the reporting _newspapers stated that ·the journalists 
employed therein worked between 7 and 8 hours a day, 41 per cent. stated 
that the journalists worked between 6 and 7 hours a day, 12 per cent re
ported the number of working hours to be between 5 and 6 hours a day 
and 4 per cent reported not more than 5 hours a day. The over-all average 
for journalists in all newspapers would thus appear to be in the neighbour
hood of 7 hours per day. 

501. Variations with .Ianguage.-The position .of reoorting newspap~rs in 
individual languages is given in Table X below. 

l8 M. of I. & B. 
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B engali 0 

Gujarati . 
·H indi • 

Kannada . 
M alayalam. 

Marathi 

Oriya 

p unjabi 

Sindhi 

amil 

elugu 

T 

T 

Urdu 

English) 
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. 
0 

0 

0 

0 

. 

. 

. 
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• 0 
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0 . 
. . . . . 
. . 

N ational (All India) . 

0 0 
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TABLE X 

--
Number Not more Between Between 

of than 6 6 and 7 7 and 8 
reporting hours hours hours 

newspapers 

. 6 .. s I 

. I4 .. 7 7 

. 4S IO 20 IS 

. IO 3 2 s 
I8 I 

.. . 3 I4 

19 2 9 8 

. I I .. 00 

. 3 I .. 2 

. 3 .. I 2 

. 12 3 3 6 

. 4 I . . 3 

. 39 10 14 IS 

. 32 4 17 II 

I .. . . I 

. 207 I 36 I 81 I 90 
I 

It will bE: seen from the above table that the number of working hours of 
journalists in majority of the newspapers was between 6 and 7 in Bengali, 
Marathi and English and between 7 and 8 hours in Gujarati, Kannada, Mala
yalam, Punjabi, Sindhi, Tamil and Telugu. In Hindi, 24 per cent of the news
papers kept their journalists employed not more than 6 hours per day, 43 
per cent between 6 and 7 hours and 33 per cent between 7 and 8 hours. 
The corresponding percentages for Urdu papers were 21, 38 and 41 res· 
pectively. 



502. Variations with circulation.-Table XI will show similar distribution 
of the reporting newspapers in English and Indian languages, according to 
size of circulation and working hours of journalists employed:-

TABLE XI 

Circulation Language 
Number of 
reporting 

Number of papers where 
working hours of journalists are : 

newspapers Not more Between Between 
than 6 6 and 7 7 and 8 
hours hours hours 

No. No. 

Up to s,ooo. . . Indian lang. . 90 . 20 25 4S 
English . 9 . I 4 4 

s.ooo to IS,OOO . Indian lang. . 59 II 28 20 
English I4 3 8 3 

Is,ooo to 3s,ooo Indian lang. . I7 I 6 IO 
English . 3 .. 2 I. 

Over 35,000 . Indian lang. . 8 .. s 3 
English . 6 .. s 3 

It will be seen from the above table that only in the case of some low cir
culation papers the working period of the journalists was reported as less 
than six hours a day. Within each circulation group, such papers were pro
portionately fewer among the English papers than among Indian language 
papers. On the other hand a smaller proportion of English newspapers kept 
their journalists engaged more than seven hours a day as compared with 
the Indian language papers. 



503. Variations with location.-Table XII gives an indication of the dis
tribution of English and Indian language papers at different places accord
ding to working hours of journalists employed:-

TABLE XII 

· Number of fapers where 

Language •. Number 
working hours o journalists are-

Place of publication 
of 

·.reponing not more not more not more 
newspapers than 6 than 7 th;m 8 

hours hours hours 

-
Delhi . . . Indian lang. . 9 I 3 s 

English . . s. .. I 4 

Bombay . . . Indian lang. . IS 3 IO 
English . s . .. 3 2 

Madras . . . Indian lang. . 8 .. 3 s 
English . 4 . . I 3 

Calcutta . . . Indian lang. . IS 3 9 3 
English 3 .. 3 .. 

Other Capitals of Part Indian lang. . 16 2 II 3 
'A • States. English . 6 3 3 .. . ! 

Capitals of Part ' B • Indian lang. 26 

I 
s 8 I3 

States. English · . 2 I I .. 
Capitals of Part ' C • Indian lang. . 4 .. I 3 

States. English .. . .. . . . . 
Other towns of popu- Indian lang. . 6I !6 !6 29 

lation I,oo,ooo and English . 3 .. 2 I 
over. 

I 

Other towns of popu- Indian lang. . 20 

I 
2 3 IS 

lation less than English • 4 . . 3 I 
I,oo,ooo. . 

-504. The figures suggest that it was mainly at Delhi and Madras that a 
large majority of newspapers, both in English and in Indian languages, 
reported working their journalists more than 7 hours a day. The majority 
of Indian newspapers published from the capitals of Part 'C' States and 
small towns with population less than 1,00,000 also kept their journalists 
engaged beyond 7 hours a day. In contrast, it will be noticeable that not 
even a single English newspaper published from Calcutta and the capitals 
of Part 'A' and Part 'B' States worked its journalists more than 7 hours a day. 



·CHAPTER XU 

WORKING JOURNALISTS 

iiection !-General 

505. "Working Journalist".-Clause (iv) of our terms of reference requires 
us to inquire into the method of recruitment, training, scales of remunera
tion, retirement benefits and other conditions of employment of working 
journalists, and settlement of disputes affecting them .. For this purpose it 
has become necessary for us to have some clear 1dea as to what is exactly 
meant by the term "working journalist." A work.\ng journalist clearly do~s 
not mean any person who works in connection with the production of a 
journal-be it a daily newspaper or a periodical. There are- three types 
of workers in a newspaper office: 

(1) The press workers, i.e., those who are employed in connection with 
the composing and printing of a . newspaper. or a periodical; 

(2) The managerial staff employed in the establishment sections, 
advertisement sections, and circulation sections, and 

(3} The editorial staff working on a newspaper, comprising such cate
gories of workers as editors, · leader-writers, - sub-editors, 
reporters, correspondents etc. · · · 

' ' There can be little dispute that those falling under the first and the second 
categories cannot be regarded as working journalists. We consider that only 
those whose professed avocation and the principal means of livelihood is 
journalism should be regarded as working journalists. We have deliberately 
included the words "professed avocation" because we have come across cases 
where persons belonging to some other professions, such as law, medicine, . 
education, have devoted part of their time to the supply of news to and 
writing articles for newspapers. It may be that in the case of some of them, 
particularly during the earlier years of their profeisional career, income 
arising from the contributions to the newspapers may be more than the 
income from the practice. of their own profession. But it would not, on 
that account, be correct to classify them as working journalists, so long 
as their professed avocation is other than journalism. The managerial staff, 
administrative staff, staff engaged in printing and composing and allied pro
cesses, sales agents and advertising agents cannot come within this category, 
and only the staff employed in the editorial and reporting sections, includ
ing cartoonists and news photographers could, in our view, be regarded 
as working journalists. Moffusil correspondents, working on a retainer or 
lineage basis and free-lance journalists would come within this category, 
only if journalism is their main source of income. 

506. Proof-readers.~There has been some difference of opinion in: the 
evidence given before us as to whether proof-readers could be regarded as 
working journalists. Proof-re~ders as a class cannot be regarded as working 

18_~ 
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journalists, £or there are proof-lt!aders even in presses doing job work. 
In several newspaper offices the proof reading department is attached to 
the managerial wing of the establishment instead of to the editorial side. 
The question therefore is whether the proof-readers employed in connection 
with the printing of a newspaper or a periodical should be regarded as 
working journalists. The term "proof-reader" is not understood in the same 
sense everywhere. It is true that proof-reading is merely a mechanical 
process, depending for its efficiency on the proof-reader's knowledge of 
spelling, syntax, punctuation and grammar. On this account it has been 
said that they should not be regarded as falling within the category of 
"journalists". On the other hand it has been pointed out that an efficient 
sub-editor has to have a knowledge of proof-reading, and that in some offices, 
proof reader~ are attached to the editorial sections of the paper. It has been 
stated further that some capable proof-readers eventually came to occupy 
the posts of sub-editors. It was also said that in some papers, apprentice
journalists were first appointed as proof-readers. Whether, in any particular 
case, a proof-reader should be regarded as a working journalist must depend 
upon the duties assigned to him and the purpose for which he has been em
ployed. If a person has been employed as a proof-reader only for the 
purpose of making him a more efficient sub-editor, then it is obvious that 
even while he is as a proof reader, he should be regarded a.o a working 
journalist. In all other instances, he would not be counted as a journalist 
but as a member of the press staff coming within the purview of the 
Factories Act. 

507. Classification of employees.-We realise that the distinction between 
the managerial and the editorial staff becomes somewhat obscure in smaller 
newspapers where both editorial and managerial functions are performed 
by the same person. In such cases, we think that he should be entitied to 
be regarded as a working journalist. A person who would otherwise be a 
working journalist in the sense we have described above, should, however. 
be excluded from that category if his office involves responsibilities which 
are usually attributable to a proprietor. Where, however, the editorial side 
is controlled by the proprietor himself and there is no other employee under 
him, then he should be regarded as a working journalist in spite of his pro
prietorial interest. 

508. There is a bewildering variety of designations employed in connection 
with staff doing different kinds of work in the newspaper office. On the 
managerial side, there are persons who are in over-all charge known as 
managing director, general manager, managing editor; on the editorial side. 
we have the editor, editor-in-charge, joint editor, associate editor, assistant 
editor, news editor, chief sub-editor, night editor, literary editor, sports 
editor, commercial editor, sub-editor, foreign correspondent, special corres
pondent, reporters, revisers, cartoonists; on the business side, manager, 
advertisement manager, circulation manager, accountant, superintendents. 
clerks and despatchers: and on the works side, works manager, works super
intendent, ptess superintendent, foreman, proof-reader, katib, sangsaz etc. 
Some kind of standardization of designations based on duties and respon
sibilities would be very necessary, if scales of pay have to be prescribed for • 
each category. We do not in this report propose to go into the details of 
pay scales, as the Commission is neither a labour Commission nor a court of 
industrial arbitration. The proper scales of pay for each category of em
ployees must depend upon various circumstances, such as cost of living in 
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different parts of the country, the duties and responsibilities of each category 
of employees,· the capacity of the various units of the industry to bear the 
financial burden, etc. All these will require a detailed and to some extent 
local investigation, and according to the proposals we are making later in 
this chapter for the application of the Industrial Disputes Act to working 
journalists, these points will have to be gone into, if and when necessity 
arises, according to the machinery set up under that Act or any other 
legislation that may take its place. The point that we are emphasising here 
is that there is necessity for some kind of standardization based on the duties 
and responsibilities of each category of employees. This classification would 
have meaning only in respect of bigger papers because in smaller papers. 
the duties appertaining to employees of different classes mentioned above 
may be combined in one and the same person. 

509. By and large it may be said that the status and role of working 
journalists have undergone change in many directions. In former years most 
of the Indian Press, had only one objective in view and that was the 
political emancipation of the country. Most of the journalists of that era were 
actuated by fervent patriotism, a feeling that they had a mission to perform 
and a message to convey. They were prepared to undergo sacrifices for the 
cause. These sacrifices entailed loss of personal liberty in some cases. and 
financial loss in the case of a very large number. Political independence 
having been achieved, the emphasis has shifted. Newspapers are no longer 
run as a mission but have become mainly commercial ventures. The ex
pansion of the newspapers as business units in many cases under the control 
of non-journalists, has tended to accentuate the situation. The journalists 
have, to some extent, ceased to assert their individuality and the thigh prin
ciples which should govern their' .tonduct have been subordinated to the 
exigencies of the· situation. The accent on the commercial aspect of news
papers has tended to attract to the profession persons who may not have 
the same intellectual equipment and the moral stature as journalists of 
former days. We have come across instances of journalists, who have served 
even as editors on papers of different political persuasions, regardless of 
what their own personal convictions might be, provided 'only that proprietors 
were prepared to pay an attractive remuneration for their services. We 
have also come across journalists who have acted with considerable sense 
of irresponsibility. News has been reported without ~he correspondent 
taking the slightest trouble to verify its correctness. One paper published 
news from its Delhi correspondent that Mr. Chester Bowles attended a secret 
conference of high ranking Indian military officers in the Cinema Hall of 
the Stadium Cinema and that Mr. Bowles gave advice on the· modernisation 
of the Indian Army-when the fact was that Mr. Bowles and others attend
ed a cinema show where secret matters of high military policy could not 
possibly have been discussed. There have been journalists serving on res
ponsible papers who have knowingly published incorrect reports. Although 
the incorrectness was brought to their notice, they published it because they 
considered that the report was too sensational to be omitted. Other journa
lists have tended to submerge their individuality and have been content to 
play second fiddle to the proprietors and the managers. There have. been 
others who have had no compunction in publishing obscene and frivolous 
matter because it pays to cater to the low taste among the people and thus 
makes popular in one case a journal, which admittedly contains 40 per cent. 
of vulgar matter, so long as they keep themselves within the law. Some 
other journalists admitted before us that some of their contributions were 
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in bad ta~te and they said that they were sorry they had given publicity to 
such matter. We have been told of reporters who have sometimes asked 
questions at Press Conferences at the. instance of foreign Embassies. All this 
seems to indicate that moral and intellectual l~adership which used to be 
associated with journalists of former days, is not being maintained at the 
same level particularly after the attainment of independence. This has been 
partly due to the fact that owing to the rapid expansion of the newspapers, 
wherever such expansion has taken place, the calibre of persons attracted 
to this profession has not been of the same high standard as in the past 
although there is growing social awareness among them. We have been told 
that in one case a typist of 3 years standing was accredited as special corres
pondent of a well-established newspaper. In other cases persons who had 
nothing to do with journalism in the past have become correspondents of 
newspapers merely because it enables them to obtain admission to the 
Press Gallery of Parliament. The aim and outlook of the employees them
selves ihas undergone a radical change. Consequently the status of journalists 
and the esteem in which they used to be held has not been maintained 
at the same level which it had attained during pre-independence days. 

510. The deterioration in the status and role of journalists may have been 
partly due to certain lowering in the standards of their working conditions. 
The war years had brought about considerable prosperity in the fortunes 
of the newspaper in~ustry. There were also large-scale demands from Gov
ernment publicity organisations and the Defence Services for qualified 
journalists. As a consequenc~, there was some improvement in the working 
conditions of journalists. But after the war these conditions have not 
continued. We have heard of numerous instances where increments have 
not been paid, where the dearness allowance has not been sufficient to 
neutralise the rise in the cost of living, and where, owing to the insufficient 
number of employees, the workload has increased. It is true that the salary 
scales offered in 1952 have been higher than those offered in 1939. But 
the real wages of the working journalists have actually gone down as the 
rise in the wages has not been· commensurate with the rise in the cost of 
living. To some extent this has been attributed to the tendency of large 
concerns, who instead of ploughing back profits in the existing units in 
the industry, and utilising them to improve the conditions of journalists, have 
diverted the profits for the purpose of starting new units at different centres. 
These ventures at best made no profits and some times were highly specula
tive. It is true that in individual cases there has been improvement in the 
conditions of service particularly in the matter of emoluments. But quite 
often this improvement is noticeable only in the higher and more senior 
posts, and has only served to emphasise the disparity in the maximum and 
the minimum salaries. An analysis of the emoluments of working journalists 
has been given in Chapter XI. 

511. But the most widespread complaint that we have received is in the 
matter of insecurity of the tenure. Such a feeling exists both among the 
highly paid journalists sQme of whom perhaps feel that they have sold away 
all their rights when they took up their appointments, and among the lower 
rungs pf the ladder, where recruitment has been haphazard. Numerous 
instances have been brought to our notice where the services of the em
ployees have been terminated either with no notice or with inadequate 
notice. In the present state of organisation of employees, it is an unequal 
battle between the proprietors on the one hand and the working journalists 
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em the other. We have beem told at one centre that owing to the present 
:State of unemployment ii one journalist is dismissed, 10 others are waiting 
to fill the vacancy. T.he editor explained the point by saying that the few 
holding the jobs had no additional qualifications beyond those possessed by 
.the hundreds who were unemployed. At another centre, we were told 
that the journalists were unwilling to form themselves into unions and 
demand amelioration in the conditions of their service because they were 
.afraid that such :a demand would afford a· pretext to the proprietors of the 
papers to dispense with their services. This state of affairs must inevitably 
:.lead to demoralisation and lowering of the professional standards among 
1he working journalists. 

512. It is essential to realise in this connection that the work of a journa· 
list deml!nds a high degree of general education and some kind of specialised 
training. Newspapers are a vital instrument for the education of the masses 
and it is their business to protect the rights of the people, to reflect and guide 
public opinion and to criticise the wrong done by ahy individual or organiza
tion, however high-placed. They thus form an essential adjunct to demo
<:racy. The profession must, therefore, be manned by men of high intellec· 
1ual and moral qualities. The journalists are in a sense creative artists 
;and the public. rightly or wrongly. expect from them a general omniscience 
.and a capacity to express opinion on any topic that may arise under the 
.sun. Apart from the nature of their work the conditions under which that 
work is to be performed. are peculiar to this profession. Journalists ihave 
1o work at very high pressure and as most of the papers come out in the 
morning, the journalists are required to work late in the night and round the 
-clock. The edition must go to press by a particular time and all the news 
that breaks before that hour has )got to find its place in that edition . 
.Journalism thus becomes a highly specialised job and to handle it adequately 
a person should be weTI-read. have the ability to size up a situation and to 
arrive quickly at the correct conclusion. and have the capacity to stand 
1he stress and strain of the work involved. His work cannot be measured. 
:as in other industries, by The quantity of the output, for the quality of work 
ls an essential element in measuring the capacity of the j.ournalists. Moreover, 
,insecurity of 'tenure is a peculiar feature of this profession. This is not to say 
that no insecurity exists in other professions but circumstances may arise in 
connection with profession of journalism which may lead to unemployment in 
this profession, which would not necessarily have that result in other profes
sions. Their security depends to some extent on the whims and caprices of 
the proprietors. We have come across cases where a change in the ownership 
uf the paper or a change in the editorial policy of the paper has resulted 
'in considerable change of 'the editorial staff. In the case of <>ther industries 
a change 1n tbe proprietorship does not normallY entail a change in the 
'Staff. But as the essential purpose of a newspaper iS' not only to give news 
but to educate and guide public opinion, a change in the proprietorship or 
in the editorial policy of the paper may result and in some cases has resulted 
in a who1esa1e change of the staff on the editorial side. These circumstances. 
which are peculiar to journalism must be borne in mind in framing any 
:scheme for improvement of the conditions of working journalists. 

SECTION II-RECRUITMENT AND TRAINING 

513. 'Recruitment-We bave been unable to find evidence of any well
<lefined system of recruitment to the editorial staff of the newspapers. In 

lll M. of I. & B. 



194 

most cases the recruitment is made in haphazard fashioiL Very often, even 
the departmental heads are not consulted in making appointments. Save 
in the case of a few well-established papers, no regular register is kept of 
the applicants for posts nor is there a Selection Committee appointed for 
selecting candidates. The appointments are often made on considerations 
other than merit. We have heard frequent complaints of appointments being 
made either because the person appointed happens to be a relative or a 
friend of the proprietor or of the heads of different sections in a newspaper 
office, or because of political considerations or even because tlhe appointing 
authority thinks that making a certain appointments might result in an 
indirect benefit to the paper. We have heard of a case where the son and 
the son-in-law of a joint editor were said to have been appointed not strictly 
on consideration of merit. In another case the proprietor's younger brother 
was appointed as editor of the paper though he actually did not edit the 
paper and was merely a student still in college; eve~ so he drew the salary 
as an editor. On another paper, which is a proprietorial concern, a very 
large number of the members of the staff belong to the family of the pro-
prietors. In the case of another paper several relatives of the pro-
prietor, including even _ladies, are borne on the staff of the paper and receive 
their emoluments as such. At another place the appointments were often 
made not only on the basis of family relationship but also on parochial 
and regional considerations. In proprietorial concerns, the tendency to 
appoint relatives of the proprietor to responsible posts on the managerial 
side even though they may not have proper qualifications, is understand
able though not defensible. But where such appointments are made 
also to posts on the editorial side, particularly noticeable where the 
proprietor is also the editor, the practice is reprehensible as it is bound 
to lead to a lowering in the standards of journalism. Even in non-proprie
torial concerns the tendency is noticeable to appoint relatives of the manag
ing editor to posts on the editorial and on the administrative side. We have 
also come across instances where appointments have been made of persons 
who were related to the political personalities of the land. We have also 
been told of a case where the appointments have been made on the recom
mendations of a person holding an important position in a political organi
sation of the State. It is true that in some cases the persons appointed have 
justified the choice by the manner in which they have made a success of the 
assignments given to them. But there can be no gainsaying that the original 
appointments were actuated by considerations other than those of merit. 

514. All this, in our opinion, indicates that certain improvement is imme
diately called for in the manner in which recruitment is made. It is difficult 
to prescribe a system of recruitment which will be applicable both to large 
and small papers or will be equally suitable for papers in different languages 
or for application in all regions. But we think that whPnever vacancies 
arise, they should be advertised and selection Should be made on the recom
mendation of the editor assisted by a small Selection Committee. A proper 
register should be kept of all the applicants and of the candidates who have 
passed the selection test and appointments should be made in the order of 
priority as determined by the Selection Committee. This would, to a large 
extent, minimise the undesirable influences which might otherwise make 
tibemselves felt in making recruitment to the newspaper offices. These 
observations are applicable mainly to large establishments where the annua) 
turnover of staff is appreciable. and not to small district newspapers having 
only a few members on the staff. 
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515. It has to be recognised that the proprietorship of a newspaper is 

not on a par with ownership of factories in as much as journalism is a matter 
intimately affecting the public, and the formation and expression of opinion 
have vital public and social repercussions. So long as the proprietary form 
of ownership exists, the appointment will lhave to be sanctioned by the pro
prietor. But in practice, the conduct ef the newspaper on its editorial 
side should be left to the editor. We think it would be of the utmost import
ance to emphasise that having selected the editor, the proprietor should 
give him the fullest autonomy to select candidates for appointments on the 
editorial side. It is also very necessary for the success of a newspaper t!hat 
there should be a spirit of solidarity, camaraderie and harmony among the 
editorial staff. There should be a team spirit and this can be secured only 
if the editor has, working under him, persons who enjoy his confidence and 
who in turn have faith in his leadership and guidance. Moreover t!he techni
cal requirements of men working on the editorial side would be better known 
and appreciated by the editor rather than by the proprietor where he him
self is not a journalist. For these reasons, we think, that the proprietor 
should invariably make appointments and issue letters of appointment only 
on t!he recommendation of his editor-assisted, wherever possible,-by a Com
mittee or a Staff Council. In those rare cases where the proprietor is unable 
to accept the recommendation of the editor the matter would probably be 
settled by a personal discussion between•the proprietor and the editor. We 
think it would be most undesirable that the proprietor should make appoint
ments on the editorial side witaout the .concurrence of the editor. 

516. The same principle should apply to appointments made on t!he 
managerial side. 

517. The senior members of the staff should, as far as possible, be appoint
ed from the existing members of the staff in consultation with the heads of 
.the managedal and the editorial sections as the case may be. We realise 
there can be no generalisation in this respect as there may be persons of 
outstanding merit who may be selected for direct appointment to senior 
posts. But even in making such appointments it is very necessary t!hat the . 
claims of the junior members of the staff should not be ignored, as such a 
procedure is likely to lead to dissatisfaction and demoralisation among the 
members of the staff. 

518. Education and training.-In this country there is plenty of human 
material available to supply the needs of the journalistic profession, but it 
has got to be educated and trained along proper lines before it can be 
moulded and fitted into the profession. We have been somewhat pained to 
find that the educational standard and t!he intellectual equipment of some 
of the journalists who have entered the· profession have been woefully un
satisfactory. One distinguished journalist told us that although they were 
trying to employ only first-class graduates, it had been a difficult matter to 
maintain high standards because the reporters, sub-editors, etc. were of a 
lower calibre. He attributed this to the fact that the standards of Univer
sities had gone down. A Professor of Journalism in one of the Indian 
Universities also found that the intermediate students who took up the course 
in journalism for their University degree were not sufficiently equipped in 
general knowledge. As an instance he mentioned the case of a student 
of his who said that 'Ananda Bazar Patrika'. was published in Kannada and 
was edited by Raja Ram Mohun Roy. In reporting that the swollen waters 
of t!he Chenab had washed away to Pakistan the sleepers stacked on its 
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bank, 20 miles from Jammu, a sub-editor of a Malayalam paper rendered 
the story by saying that two lakhs of persons had been carried away by 
the rising waters when they were asleep on the banks of the Chenab. 
The editor had to explain to his readers the next day that wooden sleepers 
and not slumbering men had been washed away to Pakistan and apologised 
by saying that !he himself was asleep when the mistake occurred. This lack 
of general knowledge has been to some extent due to lop-sided specialisation 
which has been brought about in our University curricula. A Professor of 
Economics who also looks after the Department of Journalism in a Univer
sity has told us that the pass students were on the whole more suitable 
because their knowledge was broad-based and their capacity to express them
selves in English was better. The Honours graduates did not have the same 
general knowledge because of their specialised education. The Secretary 
to the Standing Committee for Journalism of another University was of the 
opinion that on the whole the persons admitted to the journalism course 
in the University were· satisfactory but he added that tlhey held an oral 
test to find out the aptitude of the candidate to take up the course. 

519. It seems to us that general improvement can be brought about only 
if higher educational standards are maintained in schools and colleges, both 
in Indian languages and in English. The students should receive some pre
liminary training in (i) methods of journalism, (ii) general knowledge and 
world affairs, and (iii) writing in -,;he particular language either English or 
the Indian language, before they could be regarded as qualified to enter any 
of the schools of journalism for a degree or a diploma course. It should be 
possible for our school and University authorities to have a course in world 
affairs, essay-writing and precis-writing not merely as a special qualification 
for those who want to enter journalism but as an intergral part of a sound 
and liberal education. 

520. Qualification for a journalistic career.-It will obviously be impos
sible to prescribe standards of qualifications for different branches of the 
profession. But as we are suggesting elsewhere a provision being made 
for a minimum wage, it is obvious that in order to be entitled to that mini-

. mum wage the entrants to journalism should have some minimum qualifica
tions also. This is a matter in which tlhe assistance of a Press Council and 
an Institute of Journalists would be very valuable. We would consider 
a Degree with a good grounding in humanities as a satisfactory minimum. 
The qualification necessary need not, however, be confined to an academic 
Degree but should take into account also the psychological equipment of the 
candidate, his general aptitude for practising the profession of journalism. 
his flair for writing and nose for news. Many graduates from the Univer
sities may be found wanting in this respect. We thus think that the re
orientation of higher education is as essential in respect of journalism as in 
the case of other professions. It is too early at present to insist that the new 
entrants to journalism should be persons who have obtained a journalistic 
qualification either by way of a degree or a diploma. We are examining 
presently the kind of education which is imparted in our University courses 
for a diploma or a degree in journalism. We do not think that 1ihe training 
imparted is in all respects satisfactory and we think it would not be desir
able to insist at this stage that only those who hold a diploma or a degree in 
journalism should be permitted to enter the profession. But other things 
being equal persons having a journalistic qualification should have preferen
tial claim in the matter of employment. 
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521. It is hardly necessary to emphasise that tlhe correspondents on the 
staff of newspapers should not only be proficient in the regional languages 
but also in the language of the paper on which they serve and in the language 
in which the news is transmitted by teleprinter or telegraphy. Without this 
necessary equipment a correspondent would be greatly handicapped in his 
work. 

522. University courses in joumalism.-That brings us to the question 
of University courses in journalism. There is unanimity of opinlon that a 
systematic and institutional education in journalism is necessary. and that 
this educat:on should be of a comprehensive character. It should cover all 
aspects of journalistic work from news-reporting and news editing to photo
graphy, short story writing, editorial writing, administration, newspaper 
management and production etc. In America a graduate in journalism is 
considered as equivalent to a journalist witlh two years experience in the 
profession, for evaluating comparative merits of candidates for employment. 

523. Mysore University.-So far as we are aware ·there exist schools of 
journalism in the Universities of Punjab, Calcutta, Nagpur, Madras and 
Mysore and there are proposals for starting schools of journalism in three or 
four other Universities in India. (Gujarat, Agra, Osmania and Gauhati). 
Of these the Mysore University Course, and the University Certificate and 
the College Certificate courses in the Nagpur University give under-graduate 
training in journalism, whereas other Universities and one course in the 
Nagpur University give post-graduate training for diploma courses. The 
Mysore University course gives instructions in journalism as part of the B.A. 
degree course of the University. It trains students in !history of journalism, 
journalistic practice and newspaper administration. The head of the Depart
ment of Journalism in the Mysore tlniversity told us that they employed 
no trained lecturers or professors. During the last year, 24 students joined 
the course electing journalism as one of their subjects and of these only 7 
passed out. He said that the students took journalism as a part of their 
degree course because they thought it was an easy subject, and while he lhad 
started with 24 students, half of them had given up the course after a 
month or so, because they found that it was not as easy as they had imagin
ed. This University has prescribed the course on journalism as part of a 
liberal education and does not aim at turning out students qualified straight 
away to take up journalism as a profession. 

524. Madras University Course.-All the other Universities have provided 
very comprehensive curricula and little fault can be found with regard to 
the subjects in which education is imparted. But while Calcutta University 
has got a two years course, the Nagpur, Punjab and Madras Universities 
have provided for a course extending over one ·year only. It seems to us 
that it would be practically impossible for the students to have a prop~r 
understanding of the various subjects on which education is imparted within 
the brief period of one year. The Madras University has not got eitlher a 
Department or a Professor of journalism; the Professor of Economics looks 
after the administrative side of the School of Journalism. The teaching is 
done in two groups, general subjects and technical subjects. The general 
subjects are taught by professors borrowed from different colleges while 
technical subjects are taught by journalists on the staff of the local papers. 
Each of the lecturers delivers 10 lectures. There are 110 lectures on technical 
subjects and 114 on general subjects, including Press laws. This course has 
been in existence since 1947 and they have been admitting about 12 students 
a year. About 50 students have gone through this course during these 5 
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or 6 years but not all of them hav·e taken the diploma because one of the 
subjects in which the students have to pass is shorthand and typewriting, 
and 90 per cent. of the students failed to qualify in these two subjects. But 
having passed in the remaining groups of technical and general subjects, 
they were able to obtain employment without formally possessing a diploma 
of the University. Dr. Balkrishna frankly conceded that the course was a 
very big one and the teaching was essentially superficial. The teachers 
could only give general guidance but were not able to impart detailed 
instructions.· Local newspapers lhave co-operated with the University in 
trying to give the students practical training. But once the students were 
sent to the newspaper offices for practical training the University did not 
keep a watch and find out what training was actually given in those offices. 
Fifteen students are selected every year by the Syndicate after an interview 
and the list of selected students is passed on to the various newspapers 
offices and the newspaper has to decide which particular. candidates it 
would take up for practical training. In effect, therefore, unless a student 
was accepted by one newspaper or another for training, he could not be 
admitted to the course. The students complained tlhat unless one has influ
ence with a paper, he could not hope to join the course. One newspaper 
would select for training only such number of students as could be absorbed 
on the paper itself. 

525. Nagpur University Course.-In the Nagpur University the post
graduate diploma course is of a comprehensive nature but the course 
is limited to one year. The University conducts this course at the Hislop 
College, Nagpur. The Professor in charge holds office for one year as Ful
bright Sclholar. The tenure of the Assistant Professor is sponsored by the 
World Literacy Organisation. We were informed that out of 30 students 
who were admitted to the course, about one-third were well-grounded in 
English, another one-third were of medium qualifications who could be 
brought up to the mark with a little coaching while the remaining third 
were not in a position to benefit by the course. The course has been in 
existence only for one year and out of 40 students wlho had appeared for 
the Diploma course, 25 had passed and of these 15 had found employment 
in newspapers or in radio stations. The Professor in charge admitted that 
in some cases American ideas of promotion of business were imparted to 

_ the students, and that some ot these ideas may not suit Indian conditions. 
He also conceded that the text books used and the views expressed therein 
were essentially American and suited to American conditions although the 
lectures delivered in the-·university attempted to correct this particular 
drawback. 

526. The Punjab University Course.-The Punjab University has also 
a very comprehensive curriculum for the diploma course and here again the 
difficulty lies in trying to compress too many things within a short space 
of time. The University tries to select students for admission to the course 
in journalism after a test of their aptitude for journalistic work. 

527. Calcutta University Course.-The Calcutta University is the only 
University whose _post-graduate course for diploma in journalism extends 
over a period of two years. There is a Standing Committee for Journalism 
formed by the Syndicate of the University which looks after the Department 
of Journalism. There are six part-time professors and lecturers and most 
of them are veteran journalists. The course was started in 1950. It admit
ted 60 students in the first year. Of these only 50 students continued in the 
second year when a new batch of 60 students was admitted for the first 
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year. As 1m the ·case of Madras University no watch is kept on the practical 
trainitag gi:ven to the students in the ·newspaper offices. The University 

. merely accepts a certificate given by the editor. The first batch of 24 diploma 
holders passed out in 1953 and half of tlhem have found suitable jobs. Before 
admitting the stl!lde:nts to th~ diploma course, there is an oral test for apprais
ing the aptitude of the candidate. The University writes to different news
papers and they offer to take a certain number of students for practical 
training. The number of students admitted every year is dependent upon 
the possibility of giving them practical training. Here again the position 
is the, same as in the Madras University. 

528. Our recommendation.-On the whole it seems to us that the list 
of subjects laid down for study in most of tlhe Universities is generally satis
factory but the time allotted for the study of these subjects is quite insuffi
cient. We think tllat the diploma or the degree course should preferably 
be a post-graduate course. The experience at the Mysore University, where 

a provision is made for the study of journalism as part of the degree course 
in Arts is not encauraging. There is no objection to such a course being 
maintained as a part of the liberal University education.· But such a course 
would be altogether inadequate for those who want to take up journalism 
as a career. If it is· a post-graduate course, then it may be of a two years 
duration. But the modern tendency of the University education is to start 
specialisation after "reaching the intermediate standard. If this is extended 
to a specialised .degree or a diploma in journalism then the course should 
be of 3 and not 2 years. Of these 3 years the first year should be devoted 
to the study of general subjects such as History, Sociology, Economics and 

Politics. The actual instruction in journalism should be given in the second 
and t'hird years. The curriculum should also include a study of the manage
ment of the newspapers and the technique of their production including 
instruction in printing and typography, press photography, radio journalism 
etc. It is underst<lod that the U~versities will shortly be required to pre
scribe one year's general training as a part of the intermediate course or 
as a preliminary to admission to the degree course in Arts and Science. 
Until such a preliminary course is initiated it may be necessary to have a 
year's course in general subjects referred to above followed by a test to 
ascertain the special aptitude of the students for journalism before per
mitting the students to proceed to specialised study of journalism in the 
·second and third years. 

529. Although this theoretical training would be good, as far as it goes, it 
needs to be supplemented by practical training in journalistic work in the 
newspaper offices. A class room schedule does not give the real feel of the 
hurry and the bustle, the strain and the pressure of a typical newspaper office. 
This experience is an essential part of the training of a journalist. It would 
be desirable for the University authorities to have periodical reports of the 
-practical work done by the students in newspaper offices. Normally, the staff 
of a newspaper have little or no time to train an apprentice and consequently 
the training· imparted may not be of the kind which is essential for an intend
ing journalist. It would, therefore, be desirable for the Universities to start 
a campus paper as is done in the American Universities, and to run the paper 
for such periods of the year as may be found practicable. Alternatively some 
satisfactory arrangements should be made with other newspapers in the 
locality ensuring that the students derive a real benefit. As the future lies 
with Indian language journalism, a practical difficulty is created by the 
different regional languages of India. A Malayali student could not possibly 
get practical training at Nagpur, Bombay or Calcutta as there are no 



Malayalam newspapers there. Organisations: o! newspapermen shourd adviSe 
the Press Council on the possibility of setting up an Institute of Journalism 
which can keep a watch on the methods of training in the Universft:es and 
also conduct refresher courses. Such an Institute should carry Qut research 
into t~e problems of the profession and, if necessary,. conduct institutions of 
its own for training in journalism. 

530. We think there are reasonable pr_ospects for those who obtain degrees. 
or diplomas in journalism to obtain employment in different walks of life. 
Apart from their finding positions in the newspaper industry itself, there are 
possibilities of their obtainin~ employment as: Information Officers in Govern
ment service, in the News Division of All India Radio and as Infonnation 
and Publicity Officers in Industry and Commerce. There are numerous com
mercial concerns who run trade journals, specialised period:cals and house 
organs and, for the production of these, training obtained in University 
courses in journalism would be quite useful. The news agencies also afford 
an avenue of employment for graduates in journalism. Allowing for normal 
wastage in the newspaper industry, for reasonable expansion of the industry
following in the wake of growing literacy and for the possibility of graduates: 
in journalism being fixed up in ot~er walks of life, we estimate that the 
output of such trained graduates should normally not exceed about 300 a year 
during the course of next 10 years if we are to avoid the risk of unemployment 
and the consequent hardship to these graduates. 

SECTION III 

Apprenticeship and Maintenance of Efficiency 

s:n. Need for a regular system.-There is no regular system of' ~cruiting 
apprentices and of training them. We have been told of a practice which 
exists in some papers of entertaining apprentices purely or mainly with a 
view to effecting savings in wages, since the payment made to these appren
tices is much lower than that made to regular employees. We consider the 
practice is wrong in principle and it is on the whole undesirable to recruit 
apprent'ces unless there is a reasonable chance of their being absorbed on 
the staff of the paper at the end of a specified period of satisfactory training. 
It should be an easy matter to estimate the probable requirement of a paper
for filling vacancies on the regular staff every year; the number of people 
recruited should not normally exceed the number of vacancies that are likely 
to occur by more than one or two. In this way there would be a certain 
amount of competition among the apprentices to make good, in order to get 
one of the permanent posts on the paper. It would also enable the manage
ment to make a proper selection from among those recruited as apprentices. 
It is difficult to dogmatize as to what_ the period of training should t>e. This
must depend in each case upon the training and the journalistic background 
of t~e apprentice concerned. A person who bas aiready obtained a degree or
a diploma in journalism and bas acquired both practical and theoretical 
knowledge of newspaper work will require a shorter period of apprenticeshi~ 
than one who is not so qualified. In no case should the oeriod of apprentice
ship exceed two years nor should free service be taken from these 'ipprentices 
as a measure of economy for the paper. We think th~ those apprentices 
who have a diploma or a degree in journalism s3ouid be paid two-third of 
the basic minimum salary of a sub-editor and those who are not so qualifiect 
should get half the basic minimum salary of a sub-editor, during the period of 
apprenticeship. 
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532. Refresher Courses.-We think it is desirable that there should be a1 

refresher course for. those who are already engage~ in journalism. The 
Institute of Journalists, as soon as such a body comes into being, would be 
the proper authority for conducting such courses. Some attempt has been 
made in this direction by the Southern India Journalists Federation. In 
recent years it has conducted special 3-day seminars for correspondents from 
the mofussil at which lectures have been delivered by the senior members of' 
the daily newspaper staff on the various aspects of the work of correspon
dents. We have been informed that these seminars have been appreciated by 
them and .one or two newspaper managements have made a contribution to> 
the cost of organising these seminars. A similar attempt was made by the 
Marathi Patrikar Parishad. It is hardly necessary for us to emphasise the 
importance of having such refresher courses · 

533. Facilities for travei.-In order that the working journalists may be· 
able to perform their duties efficiently, they must have first-hand knowledge' 
of conditions as they prevail in different parts of. India and we think it is 
desirable that the newspapers should, by turn give facilities to the members; 
of the:r staff to pay visits to different parts of the country and j;o obtain first
hand knowledge of the degree of development, the progress made, &nd the 
trends of public opinion prevailing in those regions. Wherever practicable the· 
bigger papers should send members of their staff to foreign countries also-· 
for training or at least encourage them to go at their own expense, by provid-· 
ing them necessary facilities such as leave, lien on their Indian posts, etc.: 
If possible there should be a constant exchange between the members of the· 
staff serving in India and those serving as foreign correspondents in different 
countries as such exchange will be beneficial to both cate~ories of employees_ 

SECTION IV 

CONDITIONS OF SERVICE 

534. There should be a letter of appointment or a contract. Minimutn\ 
notice periods recommended.-As a general rule the employees in the· 
newspaper offices are not given any contract of employment and in a large· 
majority of cases there is not even a letter of appointment. Generally the·· 
journalists prefer a letter of appointment to a contract of service; a contract 
usually stipulates a definite period of appointment, and this raises all! 

apprehension in the mind of the employee that at the conclusion of the
period, his services would be automatically terminated if the contract is. 
not renewed, and that he would have to look for employment elsewhere .. 
Some witnesses have preferred a contract covering a period of years, be
cause this gives them a feeling of security at least for that period. But· 
even such contracts provide for the termination of the employment before· 
the expiry of its tenure by giving notice of a specified perio~ and thusc 
even the mention of a period of years in the contract of service is not by· 
itself an ad~quate safeguard against the termination of the employee's· 
services before the expiry of the period of contract.• We think it advisable· 
that the employee should receive either a letter of appointment or a con
tract as the employee may prefer. A standard form of contract should' 
be devised by the organisations of employers and employees. We suggest 
a draft form on the lines of the letters of appointment (reproduced in· 
Appendix No. XXXVII). It should also contain a clause stipulating that the 
appointee shall abide by the code of ethics prescribed for the profession. The 
draft form should specify the period of notice for the termination of services 
which should be based on the length of the service rendered and the nature· 
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,of the appointment. There can be no hard and fast rule as to what the 
·notice period should be. The practice upheld by law or by collective 
'bargaining varies from country to country. In England the practice estab
lished by some judicial decisions is that the editor is entitled to a year's 
·notice and an Assistant Editor to six month's notice. In a recent Bombay 
case (Suit No. 735 of 1951 in the City Civil ColJit) the Judge held that in 
the circumstances of the particular case the plaintiff, an Assistant Editor, 
-was entitled to a notice of four months although in normal times, he said, 
·the rule adopted in England of six months should be the correct rule to 
:adopt in India. We suggest the following minimum periods of notice for 
the termination of services: 

Joint Editors Other Working 
Editors Asstt. Editors Journalists. 

Leader Writers, 
News Editor and 
Chief Sub-Editor 

Service Notice Service Notice Service 

I 
Notice 

. 
Less than 3 *3 months Less than 3 *2 months Less than 2 *I month. 

years. years. years. 

0 ver 3 years 6 months 3 to 5 years *3 months 2 to 5 years *2 months 

Over 5 years *4months 5 to 10 years *3 months 

Over 10 years I *4months. 

( *Upless his service in any other capacity in the same paper entitles 
.him to a longer notice.) 

We have suggested a longer period of notice for editors because it is 
•comparatively much more difficult to secure another assignment for a 
journalist of that seniority and standing in the profession. The draft form 
.of contract or the letter of appointment should mention the age of super
.annuation when the working journalists would be bound to retire. 

535. How and what punishments may be imposed-The authority 
-competent to impose punishment should normally be the authority em
powered to make appointments, acting on the advice of the editor on the 
.editorial side and of the manager on the managerial side. But before any 
"PUnishment is imposed, the rules of natural justice require that the em
:ployee concerned should be given a charge-sheet and afforded a reasonable 
·opportunity to defend himself. The punishment which may be imposed upon 
the employee of a newspaper for proved inefficiency or gross negligence should 
:be of the following types arranged in the ascending order of gavity:-

( 1) warning, 

(2) censure, 

(3) withholding of increment, 

( 4) withholding of promotion, 

(5) forced leave, 
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(6) suspension; and 
(7) termination of services. 

'The more severe punishment should not be resorted to unless the milder 
form of punishment appears to be inadequate. It has not always been 
possible for us to verify the truth of the various complaints made of im
proper or excessive punishments, because very often the · complaints came 
to our notice after the proprietor concerned had been examined. In any 
-case, we· could only examin,e a limited number of proprietors and the 
-complaints were made in respect of many other newspapers also. In several 
instances allegations were made that the services of the employees were 
terminated with or without cause assigned and sometimes without notice. 
It was impossible for us to examine the truth of the allegation in every 
-case. But we are satisfied that in many of the cases services have been 
dispensed with with or without sufficient cause and sometimes with in

:adequate or no notice. It would not be appropriate for us in this report to go 
into the details of individual cases in support. of the statement we have made 

536. Allegations have also been made that a change in the proprietorship 
.of a newspaper has led to the termination of employment of many members 
.of the staff. To a certain extent a change in the proprietorship would 
make it inevitable that there would be changes at least amongst the holders 
.of the senior posts on the editorial staff. The new proprietor would not 
necessarily be of the same views as his predecessor and would naturally 
want the paper to be run according to his own views and ideas. If those 
views happen to be radically different fiQm those of his predecessor, the 
editor whose views coincided with the views of the predecessor would not 
be able to run the paper according to the views of the success9r if he has 
to be true to his conscience. ~ut certain cases have been brought to our 
notice where. a change in the ·'proprietorship and administration has led to 
a change not only in the editorship but also in the junior members of the 
editorial staff. When a certain paper changed hands and was taken over 
by management, having a different political complexion, several members 
of the editorial staff were replaced by members of that political persuasion. 
When the editor of a Delhi Hindi paper left, two other persons appointed 
by him had also to leave. Similar changes are said to have taken place 
when a Marathi journal of Poona changed hands tn 1938, 1939 and' in 1950. 

SECTION V 

MINIMUM WAGE AND DEARNESS ALLOWANCE 

537. Unsatisfactory emoluments.-We have had overwhe]jming evidence 
before us that save in the case of some of the bigger pa-pers, the emoluments 
received by the working journalists are on the whole unsatisfactory. An 
analysis of the position is given in chapter XI. The starting salary is 
low. There are no regular scales of pay providing for annual or periodical 
increments. Even where such scales of pay do -exist, they are not declared 
to the employees as such declaration carries with it an implication that the 
increments would normally be given as promised. There have been cases 
where increments have been given to a chosen few and not to others. 
There are no regular grades making a provision for promotion from one 
grade to another. Numerous . instances have been brought to our notice 
where the salaries have not been paid regularly at the beginning of evecy 



month. Sometimes salaries have remained in arrears for three or four· 
months at a time. There have been many complaints about a journalist. 
having to do a variety of jobs owing to the fact that a sufficient number 
of working journalists have not been employed. For instance, we have been 
told that sub-editors had also. in many cases to · work as reporters and. 
even as proof-readers. In other cases they were asked to contribute features. 
or to cover sports items in addition to doing their own duties without. 
getting any additional remuneration for such extra work. Some cases. 
have been brought to our notice where a member of the staff had to. 
perform the duties of a higher post but continued to receive the salary 
of the lower post. For instance, we were told that in some papers the edi
torials were regularly written not by the editor or the assistant editor but. 
by the sub-editor. Very many cases have been cited to us in which it 
has been alleged that even where time scales of pay exist increments have 
been improperly withheld and sometimes granted as a matter of favour •. 
We have not -been able to examine each individual case where such alle
gations have been made. But many of the allegations were put to the 
proprietors or representatives of various papers when they came to give 
their evidence. Although the allegations may not have been justified in 
all cases, we think there is ground for believing that there has been arbi
trary exercise of power by the proprietor in this matter. 

538. Scales to be set1led. by collective bargaining or adjudica.tion.-lt. 
has not been possible for us to examine in detail the adequacy of the scales 
of pay and the emoluments recei~ed by the working journalist having. 
regard to the cost of living in the various centres where these papers are· 
published and to the capacity of the paper to make adequate payment .. 
Such an examination would have entailed an elaborate inquiry. As we· 
have pointed out earlier, this Commission could not undertake a detailed 
investigation into the working conditions, having regard to the time at its
disposal and the variety of other matters included in our terms of refer
ence to which also attention had to be paid. In this connection it may be
stated that the Federation of Working Journalists also agreed, when it. 
was put to them, that apart from suggesting a minimum wage it would. 
not be possible for the Commission to undertake standardisation of designa
tions or to fix scales of pay or other conditions of service for the different. 
categories of employees for different papers in different regions. They 
have stated that these details must be left to be settled by collective bar
gaining or where an agreement is not possible the dispute could be settled 
by reference to an industrial court or an adjudicator with the assistance
of a Wage Board, if necessary. The All-India Newspaper Editors Con
ference and Indian Language Newspapers Association have also stated 
that it would not be possible to standardise designations and that any 
uniformity of salaries as between one newspaper and another would be 
impossible. The resources of different newspapers vary and the conditions 
of service are not the same: We agree in principle that there should be
uniformity as far as possible, in the conditions of service in respect of 
working journalists serving .in the same area or locality. But this can be 
achieved only by a settlement or an adjudication to which the employers 
and the employees collectively are parties. 

539. We have also received complaints that in many cases the dearness 
allowance is not paid although there has been a considerable rise in the 
cost of living. It has also been stated that where dearness allowance is 
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_paid it is entirely inadequate and not sufficient to neutralise the rise in the 
-cost of living. It has been the contention of many witnesses. who appeared 
before us that, as a result of this the real wages of the etnployees have 

. gone down. This, again, is a matter which would require very detailed 
.study of the rise in the index numbers of the cost of living for various 
. places where the newspapers are published. We do not know of any case 
where a uniform rate has been prescribed for dearness allowance appli

, cable all over the country irrespective - of the economic conditions ~t 

. different centres and the paying capacity of the various units. This must 
be a matter for mutual adjustment between the employers and the em
ployees and if there is no agreement, some machinery must be provided. 
by which disputes between the parties could be resolved. We have given 
indication later in this sectiotJ. as to what in our opinion should constitute 
minimum emoluments at the present day cost of living. With regard to 
the standardisation of designations and the fixation of scales of pay for 

·-different categories of employees, we must leave the matter for mutual 
-negotiation between the employers and the employees, and provide for a 
.suitable machinery for settlement of disputes 'by mutual agreement or if 
that cannot be brought about, by adjudication. 

540. Minimum wage.-But it has been urged before us that we should 
:give some indication of our opinion as to what would constitute a minimum 
·wage for an employee in this profession. Here again the problem is beset 
-with the same difficulty which we have mentioned in connection with the 
fixation of the scales of pay. All tJhat we can do is to express our view 

.as to what we consider s~ould be the minimum wage of a journalist any-
where in India. A journalist occupies responsible position in life and has 

-powers which he can wield f~r good or evil. It is he who reflects and 
• moulds public opinion. He has to possess a certain amount of intellectual 
equipment and should have attained a certain educational standard without 
which it would be impossible for him to perform his duties efficiently. His 

-wage and his conditions of service slhould therefore be such as to attract 
talent. He has to keep himself abreast of the developments in different 

• fields of human activity-even in such technical subjects as law, and medi
cine. This must involve constant study, contact with personalities and a 
general acquaintance with worlds problems. Further, as has been pointed 

•Out by the Delhi OD.ion of Journalists, "the field in which a working journa-
list has to move has now increased tremendously both in ramification and 

-requirement. In a place like Delhi where he has, of necessity, to meet 
, several people holding high official positions, he has to dress himself better 
than an average middle-class man". It is, therefore, essential that there 

:should be a certain minimum wage paid to a journalist. · It is not unlikely 
that the fixation of sudh a minimum wage may make it impossible for 

:smaller papers to continue to exist as such. But we think that if a news
. paper cannot afford to pay the minimum wage to the employee which will 
·enable him to live decently and with dignity, that newspaper has no business 
to exist. We put it to the various organisations of working journalists that 

·the fixation of a minimum may mean closing down a certain number of 
-papers with the result that there may be an increased unemployment. They 
were prepared to contemplate such a prospect with equanimity. But we feel 

·confident no such consequences would follow-at least not on a very large 
scale-and even if they did the journalists would rather face the problem 
·of unemployment than work under conditions which are unsatisfactory and 
:humiliating. 
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We, therefore, proceed to consider what in our opinion, the minimum 
wage should be. 

541. Appl1cation of Minimum Wages Act not recommended.-A suggestion 
has been made to us that the minimum wages for 'working journalists may 
oe fixed under tJhe Minimum Wages Act, 1948. At present that Act applies 
to employees in· industries specified in the Schedule. But the appropriate 
Government has power, under Section 27 of the Act, to add other kinds of 
employment and if a notice to that effect is issued in the official gazette, 
the Schedule in its application to that particular State is to be deemed 
to be amended accordingly. Although under Section 3 of the Act, the appro
priate Government is required to fix the minimum rates of wages in the 
case of employment specified in the Sdhedule, there is a proviso that the 
Government shall not be required to fix such minimum rates in respect of 
any scheduled employment in which there are in the whole Province less 
than one thousand employees engaged in such employment. (This would 
apply_ to working- journalists since their number does not exceed 1,000 in 
any State of India.) In fixing the minimum wage discretion is left for fixing 
different minima for- · 

(i) different kinds of scheduled employment; 
(ii) different classes of work in the same scheduled employment; 

(iii) adults, adolescents; cihildren and apprentices; and 
(iv) different localities. 

The Act prescribes the procedure for the fixation of mmrmum wages and 
for revision thereof and under Section 12 of the Act an obligation is cast upon 
the employer to pay every employee engaged in a scheduled employment~ 
wages at a rate not less than the minimum rate of wages fixed by the appro
priate Government. Under Section 22 of the Act any employer who pays to 
any employee less than the minimum rates of wages fixed for that class of 
employees or less than the amount due to him under tJhe provision.s of the 
Act, or infringes any order or rules thereunder, is punishable with imprison
ment of either description for a term which may extend to six months or 
with fine which may extend to Rs. 500 or with both. Under Section 25 of 
the Act, any contract or agreement whether made before or after t!he com
mencement of the Act, whereby an employee either relinquishes or reduces 
his right to a minimum rate of wages shall be null and void in so far as 
it purports to reduce the minimum rates fixed under the Act. Finally. 
Section 26 of the Act gives power to the appropriate Government to direct 
that the Act shall not apply to all or any class of employees employed in 
any scheduled employment or to any locality where there is carried on a 
scheduled employment. We have been informed that the Minimum Wages 
Act was intended to apply to what are called sweated industries or to indus
tries wherein labour is not properly organised, although the Act has now 
been extended to dock labour in the Port Trusts. Working journalists could 
not be regarded as coming within the category of sweated labour and with 
the formation of trade unions and associations all over India and with the 
coming into being of Federations of Journalists, it can. hardly be said that 
the working journalists are not properly organised. It seems to us, there
fore, that it would be inappropriate to extend the provisions of the Minimum 
Wages Act to working journalists. The expert advice that we have received 
also favours the same view. The Minister of Labour in Bombay told us 
that the wages under the Minimum Wages Act are usually fixed in those 
industries where there is exploitation and also where the workers are not 
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sufficiently organised to resist sudh exploitation. He was of the view thaft 
the Minimum Wages Act has, in pracLice, proved somewhat ineffective. It.:. 
was difficult to get any employee to come and give evidence that the mini
mum wages had not been paid. The Act has been extended to workers-• 
in building construction, but it has been found impossible to appoint suffi-.. 
cient number of inspectors to detect offences. He thought that the fixation-,. 
of minimum wages might be possible with regard to press workers but not 
with regard to the editorial staff. The Chief Labour Commissioner and the· 
Union Minister of Labour were also of the view that working journalists, 
should not be brought within~ the purview of the Minimum Wages Act •.. 
We agree with this view and are of the opinion that as the working journa
lists are now properly organised, it would not be desirable to bring them., 
within the purview of the Minimum Wages Act by adding working journa
lists t.o the categories of employees enumerated ~the Schedule to that Act,_ 

542. Classification of areas.-In order to expr.ess any view as to what. 
would constitute a reasonable minimum wage for working journalists alP 
over India, it is obvious that we ·have to take into account the differentiaH 
cost of living in different parts of India. The cost of living varies in different : 
areas but it would be possible to suggest a uniform basic wage which would. 
be applicable all over India and to supplement that wage by local allowance· 
which would reflect the difference in the cost of living. But for tJhis purpose, . 
it is necessary to make a rough division of the areas of publication of news-· 
papers into two or three categories. The latest scientific study in respect 
of lower middle classes with regard to conditions all over India is to be·· 
found in the Award given by the AU-India Industrial Tribunal (Bank Dis-. 
putes) in March 1953. The only suitable· basis for such a division of loca
lities was on the basis of the poRts.lation as stated in paragraphs 73 and 74 
of the Award. We ourselves !have not had the time or the opportunity· 
to study this matter in great detail. But we are satisfied that the classifica- · 
tion adopted by the Bank Tribunal is, on the whole, fair. According ·to~ 
the Bank Award all places in India are classified into 3 areas: 

Class III area consisting of all places with a population of less tham 
one lakh according to the Census Report of 1951; 

Class II area consisting of all places with a population of more than, 
one lakh according to the Census of 1951 except the cities: 
included in Class I area; 

Class I area consisting of cities of Ahmedabad, Bombay, Calcutta,.. 
Dellhi and Madras. 

We think, however, that the gap between Class II and I areas is much too, 
large. There would be some towns where the cost of living may not be as·: 
high as Class I cities but would be distinctly higher than any town of,. 
say, two lakhs of population. Moreover throughout this Report we have· 
treated tJhe cities of Bombay, Calcutta, Delhi and Madras as metropolitan 
centres having a special importance of their own from the point of view or 
journalism and we think that that distinction should be maintained in the 
fixation of minimum wages also. We would, therefore, slightly modify the~ 
classification adopted by the Bank Award in the following manner so far
as journalists are concerned:-. 

Class III area consisting of all places with a population of less tha:a« 
one la~ according to Census Report of 1951; 

Class II area consisting of all places with a population of more thant 
one lakh but less than 7 lakhs; 
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rClass IB area consisting of towns with a population of over 7 lakhs 
other than the towns falling in Class IA ·area. This would 
include cities of Ahmedabad, Bangalore, Hyderabad and Kanpur; 

·Class IA area consisting of metropolitan cities of Bombay, Calcutta, 
Delhi and Madras. 

543. Concept of minimum wage.-Having accepted this general classifica
!tion we have next to proceed to determine what should be the reasonable 
:minimum wage in respect of each area. The expressions 'a living wage', 
·•a fair wage' and ' a minimum wage' have got different connotations. The 
fair Wages Committee's Report summarises the main principles in the follow
:ing words:-

"While the lower limit of the fair wage must obviously be the minimum 
wage, the upper limit is equally set by what may broadly be called the 

•capacity of the industry to pay. This will depend not only on the present 
economic position of the industry but on its future prospects. Between 
these two limits the actual wage will depend on a consideration of the 
~following factors:-

(i) the productivity of labour; 

(ii) the prevailing rates of wages in the same or similar occupations 
in the same or neighbouring localities; 

(iti)_ the level of national income and its distribution; and 

(iv) the place of ~he industry in the economy of the country." 

'The Committee has laid down ,certain broad prinicples for the determination 
of fair wages. They stated in Chapter II of their Report: "Any attempt to 
evolve principles for governing the fixation of wages must be made against the 

'background of the general economic conditions of the country and the level 
of the national income should not be used as an argument against the pres

, cription, by law, of minimum standards below which, on social grounds, no 
'one should be allowed to fall. But in adopting measures for the betterment 
of industrial workers, t:he interest of the community as a whole should 
not be overlooked........ The present level of our national income does not 
permit the payment of a 'living wage' on standards prevalent in more 

. advanced countries. But this shou1d not preclude the fixation of fair wages 

. on different and lower standards. At almost any level of the national income 
there should be a certain level of minimum wages which society can afford. 
What it cannot afford are minimum wages fixed at the level which would 
reduce employment itself and thereby diminish the national income." In 
a later part of· the same Report the Committee observes: "The living wage 
should enable the male earner to provide for himself and his family not 
merely the bare essentials of food, clothing and shelter but a measure of 
frugal comfort including education for the children, protection against ill
:health, requirements of essential social needs, and a measure of insurance 
:against the more important misfortunes including old age." Th~ Bank 
Award having considered these points proceeded to state as follows:-

"Though the living wage is the target, it has to be tempered, even 
in advanced countries, by other considerations, particularly the 
general level of wages in other .industries and the capacity of 
the industry to pay......... In India, however, the level of the 
national income is so low at present that it is generally accepted 
that tJhe country cannot ai!ord to prescribe a minimum wage 
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corresponding to the concept of a living wage. However, a 
mm1mum wage even here must provide not merely for the 
bare subsistence of living but for the efficiency of the worker. 
For this purpose, it must also provide for some measure of 
education, medical requirements and amenities. In fact we are 
~ a~eement ':"'it~ the principles laid down but the difficulty 
lies m the applicatiOn of the principles in particular cases." 

544. Position under the Bank Award and in some other employments.
In the case of bank employees, the Tribunal divided the banks into 4 classes 
and according to the Award which they gave the minimum emoluments of 
an employee in Class 'D' bank in area No. III was Rs. 51 pay and Rs. 25 
as the dearness allowance, total Rs. 76. In area No. II, it was Rs. 54 plus 
Rs. 30, total Rs. 84 and in area No. I it was Rs. 57 plus Rs. 35, plus Rs. 8 
house rent, total Rs. 100. We think that the working journalists should 
not be equated in point of intellectual equipment· .and educational attain
ments to a person who enters the service of bank. His position is more 
analogous to a lecturer in a college. We were informed that in such private 
concerns as the Imperial Bank and Burmah-Shell, the basic wage for a 
graduate was Rs. 120 plus Rs. 50 as dearness allowance. The minimum wage 
for a secondary school teacher is said to be Rs. 90. The position of some 
categories of employees in Delhi is as stated in the table below:-

I 
I 

I 

I 
Govt. of l11dia Secretariat Scales. 

Assistant Rs. I6o-Io-3oo-EB-IS-450 

Stenographers Rs. 16o-Io-330 

U. D. C. Rs. 8o-5-I2o-8-2oo--:Io/2 
-220. 

Delhi G(JI)t. Rates 

I 
i 
I 

Assistant Rs. 160-330 

Stenographers Rs. 160-330 

U. D. c. Rs. so-220 I 
Delhi University Lecturers Rs. 2oo-I51 

--29o-2o-410-2s--s6o 

--
Allowances for initial Initial total 

salary emoluments 

D.A. H.R.A. [ C.C.A 

I 
' Rs. Rs. Rs. Rs. 

6o IS 10 24S 
-

6o IS 10 24S 

so IS 7 IS2 

60 IS 10 24S 

fo IS 10 24S 

so I) 7 152 

6o 260 

545. The Government of India have the same rates of Dearness Allow
ance all over India. House Rent Allowance is highest at Calcutta and 
Bombay. The employees in Madras, Delhi, Hyderabad, Ahmedabad, Nagpur, 
Lucknow, Kanpur, Bangalore and Poona get House Rent Allowance at lesser 
rates than the employees at Calcutta and Bombay. The employees in other 
cities which practically cover all the towns of population over one lakh 
get House Rent Allowance at lower rates than the towns mentioned above, 

18 M. of I. & B. 
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while the employee in the towns not mentioned in the Schedule do not get 
any House Rent Allowance. Similarly the City Compensatory Allowance is 
granted at higher rates to employees in Bombay and Calcutta than to those 
in Madras, Delhi, Hyderabad, Ahmedabad, Nagpur, Lucknow, Kanpur, Ban
galore and Poona. The employees in other cities do not get any City Com
pensatory Allowance. The figures given in the above table refer to the 
allowances granted in Delhi. 

546. Minimum Wage recommended.-We are of the view that the basic 
minimum wage all over India for a working journalist should be Rs. 125 
with Rs. 25 as dearness allowance making a total of Rs. 150. For those 
stationed in Class II areas (i.e. towns with a population of over one lakh) 
the emoluments should be Rs. 125 basic wage ,plus Rs. 50 as high cost of 
living and dearness allowance making a total of Rs. 175. In addition, those 
serving in Class IB towns should get a city allowance of Rs. 25 p.m. and 
those in the metropolitan cities of Bombay, Calcutta, Madras and Delhi 
should get Rs. 50 as city allowance. We suggest these emoluments at the 
present level of all India cost of living index for working class which stands 
at 146 for 1953 (1944-100). The resulting position is set out in the table 
below:-

Dearness I_ City 
Basic or High I or Total 

Area wage - Cost of Metropo-
Living I litan 

Allowance I Allowance 

-. I 
Rs. Rs. I Rs. Rs. 

Class III 
! 

Population less than one lakh 12S 2S 

I 
ISO 

Class II 
I 

Population over one lakh but less than 7 I2S so I7S 
lakhs. 

Class I B 

City Areas having a population of over 12S so 25 200 
7 lakhs which should include the towns 
of Ahmedabad, Bangalore, Hyderabad 
and Kanpur. 

Class I A 

Metropolitan areas 
Delhi and Madras. 

Bombay, Calcutta, ! I2S so so 225 

We further suggest that if there is a substantial increase in the cost of living 
computed not on working class budgets but on lower middle class budgets, 
dearness allowance should be increased to the appropriate extent. 

547. We have not been able to prepare a similar table for the managerial 
side of the newspaper establishment. (Figures of number of persons em
ployed in daily newspapers are given in Appendix XXXVIII). The statis
tics received by us show that the emoluments are unsatisfactory in many 
cases. Perhaps the basic pays suggested by the Bank Award might prove 
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.a useful guide for the purpose. We recommend that prov1s1on should be 
made in the proposed Newspapers and Periodicals Act for prescribing a mini
mum emoluments in their case also. We do not think it is possible for us 
to accept the demand made by the Federation, namely, of a minimum wage 
.of Rs. 250 for Class I towns, that is, Bombay, Calcutta, Madras and Delhi, 
Rs. 200 in Class II towns, that is, of these with a population of about 2 lakhs 
excluding the four cities and Rs. 150 in Class III towns, that is those which 
.are not included in Class I and Class II. We have accepted the demand 
of the Federation for Rs. 150 in Class Ill towns and have made as near an 
approach as possible to the demand made by the Federation in respect of 
working journalists in Class I and Class II towns. We would have liked to 
accept the Federation's demand in toto but we think that the industry's 
.capacity to pay and the present level of national income prevent us from 
making any higher recommendations. Mr. Jaipal Singh, Mr. T. N. Singh 
and Mr. Chalapathi Rau agree to the Federation's demand based on the 
Federation's classification of areas, which keeps a larger number of towns 
within the minimum range of Rs. 150 and brings a larger number of towns 
with a population of more than two lakhs within the minimum range of 
Rs. 200. 

548. Qualifications for being entitled to minimum wage.-We think these 
minima should be applicable as a minimum wage to all working journalists 
who are graduates or hold~r of equivalent qualification including University 
Diploma in Journalism or have put in 5 years service (including period of 
apprenticeship) on one or more newspapers. Where the existing pays do 
not correspond with the minima we have suggested for those who · are 
qualified to earn them, immediate st~ps should be taken by newspapers to 
bring their emoluments to the required level. We realise that there may be 
some anomalies arising as a result of the fixation of minimum wage, but we 
suggest that these anomalies could be resolved by settling each case, on its 
merit, by mutual negotiation. Mr. Chalapathi Rau would, make no distinction 
between graduates and University diploma holders on the one hand, and 
journalists not so qualified on the other, in respect of employees who are 
already engaged in journalism at prfsent. 

549. Comparison with recommendation of Uttar Pradesh and Madhya 
Pradesh Committees.-In this connection we may point out that the Madhya 
Pradesh Enquiry Committee recommended that the minimum pay for a sub
editor in Madhya Pradesh should be Rs. 100 and Rs. 35 as dearness allowance 
lor Nagpur and Jubbulpore and Rs. 25 elsewhere. That was in the year 
1948 when the All India cost of living index for working classes was 134 
(1944-100). It stood at 146 for 1953. The Uttar Pradesh Enquiry Com
mittee rerommended that the basic wage including dearness allowance for 
a sub-editor in 'C' class of papers should be Rs. 150, in 'B' class of papers 
Rs. 175 and in 'A' class of papers Rs. 200. But that was in the year 1950 
when the All-India cost of living index for the working class stood 138 
(1944-100). In 1953 the cost of living index was 146. The index number for 
Na~pur with 1939=100 has gone up from 372 in 1948 to 388 in 1953. Similarly 
for Kanpux the index No. with 1939=100 has gone up from 332 in 1950 to 
358 in Hl53. But we are only concerned with recommending a minimum 
wage. We think that our recommendations are fairly in line with the re
-commendations of the Madhya Pradesh and Uttar Pradesh Committees parti-
-cularly having regard to the rise in the cost of living which has taken place 
since those reports were made. 
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550. To whom these recommendations should be applied.-These recom
mendation!; should be applied to the employees of daily, bi-weekly and tri
weekly news papers and to the employees of news agencies in the first ins
tance. They may be extended by Government to cover other categories of 
periodicals publications run on Commercial lines. It is not intended that 
periodicalc; for the advancement of cultural, political, social or similar objec
tives or those conducted by the co-operative effort of a number of individuals 
should be handicapped or that difficulties should be placed in the way of 
those er.deavouring to start periodicals at district centres. 

551. It has however been urged by some of our colleagues that the m1m
m11m wage, recommended above, may cause hardship to some of the smaller 
units of the papers, especially to language papers. While appreciating the 
difficulties of these papers, we feel that our other recommendations if im
plemented should enable them to meet the expenditure involved in paying 
the minimum wages that we have suggested. 

552. No disparity in minimum wage between English and Indian language
newspapers.-We do not see why there should be any disparity in the mini
mum wage between the employees on English papers and those on Indian 
language p:::pers. The standard of journalism expected from Indian language 
papers is in no sense inferior to that of the English papers and the sug
gested minimum is based on considerations of the dignily of the office, con
ditions of living and importance of the work done by journalists. It is. 
therefore, independent of the circumstance whether the journalist is employed 
on English or Indian language newspapers. 

SECTION VI 

Reporters and Correspondents 

553. Special problems arise in connection with the reporters and staff 
correspondents. These journalists devote their full time to the ser
vice of the newspapers. Reporters work in the city where the paper 
is p~1blishei and the staff correspondedts are stationed outside the head
quarter<. We do not see why they should be treated in any way differently 
from the regular members of the staff. But as distinct from the editorial 
staff working in the office, the reporters and staff correspondents have t() 
incur som< additional and necessary expenditure in the performance of their 
duties in the shape of transport charges, postage, telephone and telegraph 
charges. They have also to spend a reasonable amount for the purpose of 
entertainment. This is a necessary part of the proper discharge of their 
duties. We think that these reporters and special correspondents should be 
fully reimbursed by the newspapers in respect of such expenditure. 

554. Those correspondents who are not in full time service with the news
papers are variously n:munerated. It is true that many of them have not 
the training required for efficient discharge of their duties. Their emolu- · 
ments are low and journalistic work is not their main occupation. Some get 
a nominal retainer charge. Others are paid purely on the lineage basis ac
cording to the amount of material supplied by them and utilised by news
papers. In some papers, there is a combination of both these systems. · 
the case of some papers the only remuneration received by these part-time 
mofussil correspondents is a free copy of the newspaper and the prestige 
that goes with the position of a correspondent of a newspaper. In some 
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places this prestige is highly pr.ized as it results in special consideration being 
.shown to them by the local authorities. It is not possible or us to prescribe 
what the retainer fee should be. It depends upon the capacity and the status 
<lf the paper and also upon the nature and the difficulty of the work involved 
in different stations where the mofussil correspondents are posted. It is 
equally difficult to say what the rate on lineage basis should be. This is 
.a matter for mutual adjustment between the proprietor and the correspondent. 
But we have received frequent complaints that prompt payment is not 
made to them and that in considerable number of cases even the out-of
pocket expenses were not paid. We have also received evidence that although 
material supplied by mofussil correspondents has not been paid for, on the 
grounds that it has not been printed, it is in fact utilised by the paper as 
background material or is utilised by other newspapers under the same 
<lwnership. We are satisfied that there is an element of truth in these com
plaints. It is obvious that irrespective of the use made of their material 
mofussil correspondents should be paid their out-of-pocket expenses such: 
.as transport, telephone and telegraph charges sta~ionery and postage, etc. 
When the mofussil correspondents are engaged on l,ineage basis the amount 
paid necessarily depends on the quantum of material actually utilised. But 
if the contribution of the mofussil correspondents, though not printed, is 
used as background material by that newspaper or used by another paper 
<lf the same group, as has happened in some cases, it is only fair that some 
remuneration should be paid to them. Where, moreover, information is 
particularly asked for and supplied, it should be paid for irrespective of 
the consideration as to how much of it is actually utilised by the paper. 
When a mofussil correspondent engaged by a paper supplies material which 
will be utilised by other papers in the same group, it is only equitable that 
the .basis of remuneration-whether it is a fixed monthly payment or· pay
ment made on lineage basis-should be refixed. The argument that the 
mo!ussil correspondent is engaged .tJy the proprietor to supply information 
and that it matters little to him in how many papers the proprietor: chooses 
to publish the material is not altogether convincing. The type of material, 
and the quantum of it would vary if a variety of newspapers are served. 
When a mofussil correspondent stationed in Dethi supplies news to one 
Tamil newspaper, he knows what would be of interest to the readers of that 
paper. If the proprietor also owns a Telugu paper, the correspondent has 
to cover a wider field. In such a case he has to supply items of news of 
interest to Telugu readers also. When at the time of engagement the mofus
sil correspondent knows the papers to whom he ha~ to supply news, no diffi
culty arises and it is possible for the correspondent to make his own terms 
with "the proprietor. When. however, new papers are added to the original 
list. the basis of payment should be refixed. 

555. There is another class of correspondents who devote their whole 
time to journalism but serve not merely one paper but severAl papers under 
different proprietors. It is generally undesirable that the same individual 
should act as a mofussil correspondent for two or more newspapers at the 
same time. These papers may possibly have different and some: times conflict
ing outlook on public affairs and the practice is likely to demand that the 
correspondent compromises his independence and objecty in reporting. 
With the small remuneration that is being paid to the correspondents at 
present, it would not be fair to prevent them from taking up work for more 
than one paper. But in such cases the fact that the correspondent is strving 

two or more papers simultaneously should be made known to all the papers 
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concerned. Such correspondents are not exclusive-time correspondents of 
any particular paper and cannot, at present, claim the benefits of provident 
fund and gratuity which are open only to permanent and full-time members 
of the staff. We have been informed of cases where at the end of their 
Journalistic career such correspondents find themselves without any provision 
for retirement in the shape of provident fund or gratuity. We think that the
contract of employment even on a part-time basis should include a provision 
for these benefits on the basis of salary paid. Even where the remt:!neration 
is not on a monthly basis, it might be possible to determine its equivalent in 
terms of monthly salary for the purpose of calculating these benefits. These
rt:'commendations would also apply to special representatives appointed at the 
capitals. 

S56. We understand that in some cases, a practice prevails of relating the
J ate of payment to the number of copies sold in the area assigned to the 
mofussil correspondent. It should be the aim of the correspondent to make 
tht:> newspaper popular in the area by sending contributions of local interest 
which would attract a readership in that area. But because circulation is 
the only test applied to gauge the value of the reports, it is quite conceivable 
that a mofussil correspondent would try to bring about increased circulation 
more by acting as a sales agent and by canvassing sales than by the proper 
performance of his legitimate duties as a correspondent. There would also 
be the temptation to make his despatches sensational in orrler to stimulate 
lQca! sale of copies. We are not, therefore, in favour of relating the payment 
to a correspondent to the number of copies sold in that area. While there is 
no harm in a mofussil correspondent acting as sales agent in small places 
where there is not enough work in either capacity, the two functions should 
not, as far as possible, be entrusted to the same person. The practice of 
5ales agents recommending persons for appointment as mofu6sil corres
pondents should, in any event, be discouraged. 

557. ,Non-nationals as special or foreign correspondents.-One of the 
general questions which has been raised with regard to working journalists is 
the desirability or otherwise of the employment of non-nationals in res
ponsible positions in Indian newspapers, whether at home, or abroad, as 
special or foreign correspondents. Article XII(6) of the Draft Convention on 
International Transmission of. News and Right of Correction adopted by the
General Assembly in 1949 recognises the right of a contracting State to 
reserve to its nationals the right to establish and direct newspapers in its 
territory. Although, in_ our opinion, it is generally undesirable to employ 
non-Indians in managerial or editorial posts em Indian Newspapers, there 
should, we think, be no legal or administrative bar against their employment. 
Tt.is recommendation of course does not apply to recruitment to posts of 
technical character or to posts for which no suitable Indian candidates are 
available. So far as special correspondents are concerned, we do not think 
that there is any dearth of talent among Indian journalists. For a special 
assignment of a particular type, it may be necessary to employ a non-Indian 
but the employment of such non-nationals should be an exception rather 
than the rule. Particular care is, in our opinion, necessary in the empl.),Y:i:lent 
of non-nationals as foreign correspondents of Indian papers. As a general 
rule it is desirable to appoint only Indians to such posts. 

558. A fear has been expressed that the despatches of non-Indian corres
pondents may be subtly biased in favour of the country to which these cor
respondents belong. But we realise that there are non-nationals of high 
qualifications and special experience both of India and the country in which 
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they reside, whose continu~d association would be of benefit to Indian news
papers. Although therefore there can be no hard and fast rule on the sub
ject, the desirability of employing only Indian nationals in these posts needs 
hardly to be .emphasized. 

559. Remuneration and other facilities to foreign correspondents.-In our 
opinion, it i~ desirable that full time foreign correspondents of Indian news
papers shculd receive a definite remuneration regularly paid and that they 
should be given facilities, particularly where they are Indian nationals, to 
vi~it India at least once in three years and that they should have the same 
provident fund and gratuity benefits as are applicable to those in India. We 
have received some distressing reports of the circumstances in which some 
of these foreign correspondents have to work in foreign countries. In view 
of 1he specially responsible nature of the work done by these correspondents, 
the Indian newspapers should conduct a careful enquiry and issue ::tccredita
tion only after being satisfied as to their reliability, their patriotism and their 
at.ility to maintain themselves properly in the place where they are posted. 
Unless the newspapers are in a position to make "the foreign corre~ondents 
adequate payments to enable them to maintain themselves properly, it is not 
desirable to make any such appointment. It is conceivable that a foreign 
eortespondent may have to work for two or three newspaper. In such cases 
the liability for benefits should be shared by the respective papers. 

560. Foreign correspondents should not be business representatives.-In 
this connection a question has been raised whether it would be desirable to 
ask foreign correspondents also to perform the duties of business represen
tatives of the papers. In our opinion, as a general rule the two functions 
should be kept apart. A foreign correspondent will obviously be able to do 
better work if he can concentrate his attention solely on the editorial.duties. 
But it may be inevitable in some cases to ask foreign correspondents to per
form duties of business representatives also, particularly where the volume 
of work involved in the performance of these duties is not very great. As a 
large part of business work abroad is in the matter of securing advertise
ments the volume of work of this nature will tend to diminish, as the 
advertisement business to a great extent now emanates from India through 
the Indian subsidiaries of foreign firms. 

561. Indians in Foreign Information Service.-Another question which 
arises is with regard to the employment and working conditions of Indians in 
Foreign Information Services operating in this country. It is obvious that 
Government should have full information regarding Indians employed in 
Foreign Information Services. There is no objection to the labour laws being 
made applicable to the Indians employed in the Foreign Information Services 
if they are so applied to working journalists outside the Foreign Information 
Services. They should obviously get the same amenities and privileges which 
the employees get in other newspaper offices. But this point is somewhat 
academic because, so far as we are aware, the Indian employees of Foreign 
Information Services on the whole get comparatively higher wages and more 
amenities. 

562. Free Lance Journalists.-We have also received representations with 
regard to the honorarium paid to freelance journalists. They are not attached 
to any particular paper and are willing to sell their material to any news~aper 
which is prepared to buy it. It is a fact, however, that many freelance JOur
nalists find that the material supplied by them is used either in the same or 
in a modified form witheut any payment being made to them. This is 
obviously unethical. We consider that freelance journalist! should, when 
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sending their contribution, indicate whether- they want to be paid if the 
material is printed and, if so, at what rate. This should form the basis of aa 
agreement between the_ free-lance journalists and the newspapers as to the 
honorarium to be paid if the material supplied is utilised. The existence of 
chain newspapers has increased the difn.culty of freelance journalists. Con
tributions which could have been sold individually to 5 or 6 newspapers con
trolled by different proprietors have now to be sold to one preprietor who uti
lises the same in all the 5 or 6 newspapers of his. Of course it is theoreti
cally possible for a free-lance journalist to stipulate for higher payment on 
the basis of wider use made of his contribution. But, here, he has to face 
competition from syndicated material which is often available at a nominal 
cost. 

SECTION VII 

BONUS 
563. Present practice.-We have received complaints from numerous quar

ters that working journalists have not been paid any bonus in a large number 
of cases even during those years in which the papers had made profits. From 
the replies that we have received to our Questionnaire, we find that the 
practice with regard to the payment of bonus has not been uniform. In some 
cases bonus equivalent to 3 months salary has been paid. In another paper 
it was restricted to one month's salary. In a certain paper when bonus equi
valent to three months' salary is sanctioned, the payment is made in 3 instal
ments payable in the months of January, April and September. The result 
of this procedure is that although the employees have earned the right to 
receive bonus by working satisfactorily during the preceding year in respect 
of which the bonus has been sanctioned, they have to continue in service for 
6 or 9 months before they become eligible to receive the full payment. But 
in an overwhelmingly large number of papers no bonus is paid. 

564. Views of Association of Journalists.-It has been urged before us by 
the Indian Federation of Working Journalists that "where, at the time of 
employment, bonus has been assured as an inducement for accepting lower 
pay, the journalist should be entitled to get bonus irrespective of whether 
the concern makes a profit or not. In other concerns where there is no such 
condition precedent, bonus may be related to profit. In no case should bonus 
be less than one month's pay." They have, however, gone on to say that the 
principle for the payment of bonus applicable to industries with similar in
vestment should be considered to hold good in the case of newspaper industry 
also. The All-India Newspaper Editors' Conference have merely stated that 
the provision for bonus should be the same as is permissible in other business 
undertakings. The Indian Languages Newspapers Association have stated 
that the payment of bonus to employees is a form ol profit sharing. They feel 
that it would be "reasonable to distribute among all categories of employees 
50 per cent. of the net profits arrived at after making provision for payment 
of wages inclusive of dearness allowance etc. a continuous yearly 5 per cent. 
tax-free return on all the capital employed in the newspaper unit, taxation. 
overhead expenses and reasonable reserves for the maintenance and expan
sion of the undertaking." 

565. Real Charactei: of Bonus.-The real character of bonus has been 
considered by several Industrial Tribunals. The claim that it is merely an 
ex-gratia payment depending upon the will of the proprietor has generally 
been negatived. We would only refer in this connection to the Award of 
Labour Appellate Tribunal in Appeal No. I of 1950 filed by the Millowners' 
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Association at Bombay. In paragraph 20 of the report they observe as 
iollows: 

"Now, bonus is cash payment made to employees in addition to wages. 
It cannot any longer be regarded as ex-gratia payment, for, it 
has been recognised that a claim for bonus, if resisted, gives rise 
to an industrial dispute, which is to be settled by a duly constituted 
Industrial Court or Tribunal. . . . . . . . Where the goal of living 
wages has been attained, bonus like profit sharing would represent 
more as the cash incentive to greater efficiency and production. We 
ca!lllot, therefore, accept the broad contention that a claim to 
bonus is not admissible where wages have been ·standardised at a 
figure lower than what is said to be the living wage. Where the 
industry has capacity to pay and has been so stabilised that its 
capacity to pay may be counted upon continuously, payment of 
living wage is desirable; but where the industry has not that 
capacity or its capacity varies or is expe~ted to vary from year 
to year so that the industry cannot afford to pay living wages, 
bonus must be looked upon as the tem:t>orary satisfaction, wholly 
or in part, of the needs of the employee." 

566. Views of the Labour Appellate Tribunal.-In view of this authorita
tive pronouncement a question arises on what principle bonus should be 
given. Obviously no claim for bonus arises where the industry has not made 
any profits in the particular year. But where a unit of the industry has made 
profif'4 the question, as to what portion of the profit should be regarded as 
available for a charge in the shape of bonus, has been considered by the 
Labour Appellate Tribunal in the· case referred to above. They 
have pointed out that gross profits are arrived at after payment of 
wages and dearness allowance to the employees, and other items of expendi
ture. Investment necessarily impHes the legitimate expectation of the investor 
to secure recurring returns on the money invested by him in the industrial 
undertaking. It is also essential that the plant and machinery should be kept 
continuously in good working order for the purpose of ensuring that return, 
and such maintenance of plant and machinery would also be to the advantage 
of labour, for the better the machinery the larger the earnings, and the better 
the chance of securing a good bonus. The first charge on the gross profits 
should therefore, be the amount of money that would be necessary for 
rehabilitation, replacement and modernisation of the machinery. As depreci
ation allowed by the income-tax authorities is only ·a percentage of the 
written down value, the fund set apart yearly for depreciation and designated 
under that head would not be sufficient for these purposes. An extra amount 
wou~d have to be annually set apart under the heading of "reserves" to 
make up that deficit. The Tribunal have then gone on to state "that the paid 
up capital is entitled to a fair return. It should be computed at 6 per cent." 
So far as the reserves are concerned, they have stated that such reserves are 
not liable to normal trade risks and risks incidental to trade cycles and, there
fore, the fair return on reserves should be much lower than the fair return 
on the paid up capital. They, therefore, took-the gross profits for the parti
cular year in question and deducted therefrom first the depreciation and the 
taxes payable on the profits. From the balance they set apart a portion for 
rehabilitation by dividing the amount of capital required for rehabilitation by 
the number of years during which it has to be accumulated. From the balance 
they allowed 6 per cent. on the paid up capital and 2 per cent. on the reserves 
employed as working capital. From the balance that was left they made a . 
small provision for paym~nt of bonus to clerks and other staff and found out 
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what amount was available for payment as bonus to the employees. After
making all these deductions they asked themselves the question as to whether 
the employees were entitled to any and to what bonus and they proceeded t<> 
state as follows:-

"The answer to this issue is not easy for we have to consider in this 
context the needs of the employees, the claims of the shareholders 
and the requirements of the industry.· The subject is not readily 
responsive to any rigid principle or precise formula and so :far we 
have been unable to discover a general formula. This does not 
mean, however, that the answer to this issue is, in any way, 
fortuitous; nor are we in any doubt as to the considerations which 
must prevail in deciding what the amount of bonus should be. 
Essentially the quantum of bonus must depend upon the relative 
prosperity of the concern during the year under review and that 
prosperity is probably best reflected in the amount of the residuary 
surplus; the needs of labour at existing wages is also a considera
tion of importance; but we should make it plain that these are not 
necessarily the only considerations; for instance, no scheme of 
allocation of bonus could be complete if the amount out of which 
a bonus is to be paid is unrelated to employees' efforts; and eveh 
when we have mentioned all these considerations we must not be 
deemed to have exhausted the subject. Our approach to this 
problem is motivated by the requirement that we should ensure 
and achieve industrial peace which is essential for the develop
ment and expansion of industry. This can be achieved by having a 
contented labour force on the one hand, and on the other hand an 
investing public who would be attracted to the industry by a 
steady and progressive return on capital which the industry may 
be able to offer. It goes without saying that if the residuary sur
plus is appreciably larger in any particular year it should be 
possible for the Company to give a more liberal bonus to the 
employees." 

567. Our recommendation.-Our suggestion is that the gross profits should 
be ascertained in the normal way by deducting the expenditure from the 
income. A provision should then be made for payment of taxes, for depre
ciation at the rate allowable under the Income-tax Act and for a return at 
! per cent. more than the bank rate or 4 per cent. whichever is higher, on the 
invested share capital. The balance should be regarded as 'clear profit.' 
This should be divided into 3 portions. One-third should be available for 
payment of bonus, either immediately or if the amount is not large enough 
for making such payment, contingently, thus narrowing the gap between the 
existing unsatisfactory wage and the living wage. One-third should be re
served for ploughing back into the industry and for making a provision for 
meeting future losses, and the remaining one-third should be available t<> 
the unit for distribution to the shareholders. It would be seen that our scheme 
is a slight variation of the scheme adopted by the Labour Appellate Tribunal. 
In arriving at the clear profit we have made provision for the barest mini
mum necessary for carrying on the industry. The expenditure is calculated 
on the basis of the existing wages of the employees which are not in all cases 
adequate. Depreciation has been allowed at the rate permitted by the Income
tax Act, but this depreciation even when spread over a requisite number of 
years would not enable the machinery to be replaced with the amouD.TaVail
able in the depreciation fund. No provision is made for obsolescence. This 
point has been recognised by the Labour Appellate Tribunal where they have 
not only provided for depreciation but also for reserves. We have only 
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allowed for a return on the share capital at 4 per cent. instead of 6 per cent_ 
as under the scheme of the Labour Appellate Tribunal. We have made no
provision for return on the reserves. It would thus be seen that the claims. 
of all the three, namely, shareholders, the employees and of the industry are 
each met only in part. It is for this reason that we have suggested the divi
sion of the clear profits into three portions so that each of these three claims
may be partially satisfied. 

568. Analogy of Electricity (~upply) Act 1948.-This scheme is not alto
gether novel. Some variation of it appears under the Electricity (Supply) 
Act of 1948. The aim of that Act is to cast an obligation upon the Electricity 
Company to adjust its rates for the supply of electricity and other amenities 
to the public in such a way that its 'clear profits' should not exceed the· 
'reasonable return'. If 'clear profits' do exceed the reasonable return, (and 
that excess is limited to 30 per cent. of the reasonable return) then the excess. 
is divis.ible as stated in the Act. The reasonable return under the Act means. 
the amount found by applying the standard rate of 5 per cent. of the 'capital 
base'. The clear profit under the Act means .the difference between the 
amount of income and the sum of expenditure plus specific appropriations as 
stated in the sixth Schedule to the Act. The allowable expenditure has been 
specified in the same Schedule and includes generation and purchase of 
energy, distribution and sale of energy and several other items which nor
mally form part of the expenses of a commercial concern. It includes items 
concerning remuneration of and benefits to labour such as contributions to
provident fund, staff pension, gratuity, apprentice and other training 
schemes; but there is no provision for bonus. The Labour Appellate 
Tribunal found in Appeal No. 294 of 1951 that bonus could not come 
out of "reasonable return". They held that it would be less than just 
if the reasonable return, limited as it was to 5 per cent. on the 
capital itself, should be sadd~d with the burden of bonus. If, therefore, 
bonus could · not come either out of the allowable expenditure or out. 
of reasonable return, the position was that either the bonus could not be 
paid at all or it had to come out of the clear profits. But under the scheme 
of the Act if the clear profits of a licensee in any year exceeded the amount 
of reasonable return, one-third of such excess is at the disposal of the 
undertaking, one-third is to be appropriated to a reserve to be called the 
Tariffs, . Dividends and Control Reserve and the remaining one-third is to 
be distributed in the form of a proportional rebate on the amounts collected 
from the sale of electricity and meter rentals or carried forward in the 
accounts of the licensee for distribution to the consumers in future. The In
dustrial Court awarded bonus by stating that it could come out of the allow
able expenditure under the head of "expenditure for management". The 
Labour Appellate Tribunal rejected this view and stated that all allowable 
expenditure had been itemised and bonus could not come out of the allow
able expenditure. The Labour Appellate Tribunal, however, divided the 
surplus into four portions permitting the undertaking to distribute one-fourth 
share as bonus and the remaining three-fourth to be divided into three por
tions as laid down in the Act. However, it appears to us that even this pro
cedure was not in strict conformity with the Act. Our Scheme is a slight 
variant of the scheme laid down in the Electricity (Supply) Act of 1948 of 
how the difference between the clear profits and reasonable return is to be 
divided. Following the scheme of the Act we reserve one-third of the nett 
profits for ploughing back into the industry. We reserve another one-third for 
the benefit of the undertaking which in practice means distribution to share-. 
holders. The remaininJ: one-third is not reserved in this caae for readers of 
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newspapers as the Act does for future rebate to the consumers of electricity; 
we earmark it for the benefit of the employees thus eliminating the difficulty 
which the Labour Appellate Tribunal found in indicating the fund from 
which the bonus was to be paid. 

569. The scheme of the Electricity (Supply) Act of 1948 has been praised 
by the Fiscal Commission as a piece of pioneer legislation on the electricity 
.supply industry in this country which "attempted to draw up a standard 
.financial code for this industry" (See page 176 of Volume I of the Report). 
We venture to think that the scheme that we have outlined will meet with 
_general acceptance. 

SECTION Vill 

HOURS OF WORK 

570. Increased work load.-There has been a general complaint that 
there are no fixed hours of work for working journalists on most of the 
papers. Where they have been prescribed, they are unsatisfactory. This 
has been largely due to the fact that offices of most newspapers are under
.staffed on the editorial side. It is also to be remembered that duties and 
responsibilities of work~ng journalists have increased during the last few 
years and this has resulted in increased work load. During the British 
regime legislative and governmental activity to be covered in Delhi for 
-example, was nothing like what we find today. There are about 700 Mem
bers of Parliament, 40 Central Ministers, the State Assembly and 3 State 
Ministers functioning in Delhi itself for very much -longer duration in the 
year than used to be the case. There are large numbers of official publica
tions and policy statements to be studied and summarised. All this has 
meant more work for journalists. But it is doubtful whether the strength 
-of the staff has been correspondingly increased. Where the hours of work 
.are fixed, the shifts are so arranged that they often cause inconvenience to 
journalists. In some cases the night shifts end at an awkward time. This 
may, to some extent, be inevitable in a newspaper office, but effort should 
be made to minimise_ the inconvenience as far as possible. 

571. Our recommendations.-We agree with the view of the-A.I.N.E.C . 
.and the Federation that for day shifts the hours of work should be 42 hours 
in a 6 day week, that is, 7 hours a day including the recess period of one 
hour. This means 6 hours effective work. For night shifts there should 
be 36 hours in a 6 day week, that is, 6 hours per day with a recess for half 
an hour; which means 5! hours of effective work. As we have suggested 
reduced hours of work for night shifts, we do not think that any special 
payment as night shift allowance is called for in their case. There is 
always the danger that employees would prefer to do night work in order 
to earn the special allowance, to the detriment of their health. Where any 
of the hours of work of the shift fall between the hours of 11 P.M. and 5 
A.M. the shift should be regarded as night shift. No person should be 
employed on the night shift continuously for more than one week at a time 
or for more than one we~k in any period of 14 days. In view of the nature 
of the work on newspapers, strict adherence to the hours of work may 
not always be possible and if any employee has to work beyond fixed hours, 
he should be compensated, not by any overtime payment, but by giving 
him additional recess equal to the period of overtime work put in by him. 
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572. In the case of reporters, the nature of their work is such that it is 
impossible to lay down fixed hours of work. Most of the news breaks in 
the afternoons and in the evenings, and the suggestion that was made to
us by one of the journalists associations was that the main body of reporters 
should work between 2 P.M. and 10 P.M. deserves consideration. Other
reporters will of course have to be engaged for news that may break at 
other times of the day. But these should be few and the normal hours 
of work for the .main body of the reporting staff· should be between 2 P.M
and 10 P.M. 

SECTION IX 

Weekly rest and holidays 

573. Present practice regarding weekly rest . .:__With rare exceptions it lS

the normal practice in newspapers to give a weekly period of rest to the· 
editorial staff, consisting usually of a complete day and night. Where the· 
paper comes out for six days in a week, it is comparatively an easy matter, 
and the day of rest is the day preceding the one on which the issue of· 
the newspaper does not appear. But the situation is somewhat compli
cated by the fact that it is the practice of many newspapers to bring out 
newspapers on all the seven days of the week. 

514. Seven-clay papers and objection lfuereto.-This practice of seven-· 
day issues was brought about partly at least by the change-over from 
evening papers. Formerly the largest issue was published on Saturday 
evenings and provided reading matter on Sundays. Since the fall of news. 
on Sundays is generally light, it could be safely carried over to Monday 
evening's paper. But the change to morning editions left a blank on 
Monday morning. During the war this gap was felt by the readers. News-
papers first filled it up by a skeleton issue carrying more than the usual 
quota of reports from mofussil correspondents and left-over articles; but: 
now the Monday issue is not much smaller than the rest. 

575. Two objections have been raised against seven-day papers. The· . 
first is that all the staff cannot have a common day of rest on Sundays,. 
since the weekly day of rest will be allotted to each person by rotation, 
and only a few members of the staff would be free on Sundays, . the
remainder having some other day of the week as their day of rest. While· 
we grant the merits of a common day of rest, we must also admit that in. 
some other public services, like the railways similar conditions exist. 
Moreover, in many industries in the private sector, the day of rest has had· 
to be staggered round the week in order to meet shortages of power supply, 
and many industries work right round the week. While therefore obser-· 

. vance of Sundays as the common day of rest may be desirable, it is by 
no means universal in other fields of employment and cannot be considered 
an absolute necessity in this field. The other objection to Sunday papers 
is based on the grounds that the magazine section provides a lot of reading· 
matter and therefore robs the weeklies of their legitimate readership. 
While this point of view was put forward by some witnesses, others argued· 
that the nature of the articles in the magazine section is essentially different· 
from that of articles in weeklies of the type contemplated, and that these
magazine sections serve a useful purpose in bringing to the notice of people, 
who never read anything beyond their daily paper, a selection of articlesr 
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which though often superficial, at least drew the attention of the readers 
:to developments going on around them. 

576. There has been no development in India of "Sunday papers" as 
·they are generally known elsewhere, papers which are brought out only 
on Sundays and which range all the way from the "Observer" to the 
"News of the World" in the United Kingdom. One or two publishers of 
-dailies do bring out, on Sundays, papers which are quite close to some of 
the less praiseworthy examples in the United Kingdom. Others, who had 
adopted special names for the Sunday editions in order to get over certain 
limitations imposed by the Newsprint Control Order, have gradually 
brought them closer in line with their daily editions, and the Sunday edition 
is distinguishable only by the fact that it is accompanied by a magazine 

:supplement. They have, however, continued to keep in_ force their separate 
declarations for the Sunday edition and even continue their separate 
membership of newspaper organisations which gives them an additional 
vote. In all these cases, the accounts are maintained in common with those 
-of the daily edition, and the staff employed are also in common. 

577. No common solutions to those objections.-The two objections that 
·we have mentioned do not however permit of a common solution. If the 
intention is to leave readers free to peruse the weeklies without distraction 
from the magazine supplement, it would be necessary only to prescribe, 
in conjunction with the price-page schedule an absolute maximum to the 
number of pages that can be published on any one day, in addition to the 
·total for the week. This would have the effect of compelling the publishers 
to distribute, over ,the six days of the week, any articles, features and 
photographs that they would normally concentrate in the Sunday edition. 
We are afraid, however, that on working days these articles and features 
would fail to attract the attention they deserve and would be gradually 
dropped. Witnesses were agreed that these features did fill a definite gap 
in the reading matter of the average citizen and it would be a pity to do 
away with them. On the other hand, the measure proposed might merely 
result in the Sunday edition coming out under a different name. 

578. The other solution, of declaring Sunday a compulsory holiday for 
.all working journalists would enable all of them to have their day of rest 
in company with many others, who work in factories and establishments. 
lt would not in any way affect the production of Sunday editions; at the 
most they would go to press by the midnight of Saturday instead of two 
or three hours later as at present. What would happen is that there would 
be no edition of the paper on Monday morning. It would not in any case 
be possible for all working journalists to have their day of rest on Sunday 
because every paper of importance would ·need to maintain a skeleton staff 
at work on Sundays so that a brief supplement could be brought out in 
·-case anything very important happens on Sunday. The news agencies 
would in any case have to be manned on Sundays. 

579. Our recommendafion.-A consequence of such an arrangement may 
be a slight reduction in employment. At present we are informed that the 
practice in many large papers is to man the editorial offices at almost 
the same level and with the salJle number of shifts on Sundays as on 
-other days. If this is generally the case, the reduction in employment 
might amount to 10 per cent or so. We would therefore recommend that 
if the professional bodies are of the opinion, after balancing the advantages 
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and drawbacks of six-day newspapers, that Sunday should be declared a 
.compulsory day of rest for them, this provision should be included in the 
€nactment for the industry that we are recommending elsewhere. 

580. Holidays-Our recommendation.-The practice of giving holidays to 
the newspaper staff varies from region to region and even in the same 
region differs from paper to paper. It would be impossible to prescribe 
uniform holidays for newspapers on the whole of India as the festivals 
.celebrated in one part of the country differ from those celebrated in 
another part. The maximum number of holidays given to newspapers staff 
is in Uttar Pradesh. All that we can suggest is that the total number of 
holidays for newspapers should not exceed 10 in number. How they 
:should be distributed would depend upon the region in which the news
paper is published, the character of the n~wspaper concerned and 
composition of journalists employed on that paper. It may conceivably 
happen that a member of the staff may be required to attend on the day 
which has been declared to be a holiday. But in such a case a compensatory 
holiday should be given to the member of the staff on some other day 
.chosen by him. 

SECTION X 

Leave 

581. Existence of leave rules-Our suggestion.-Many of the newspapers 
have not adopted any leave rules applicable to the editorial staff. Some of 
the bigger newspapers do have a'set of rules which are on the whole not 
unsatisfactory. We have received complaints that ev_en though the rules 
-exist, journalists have not been able to avail themselves of the leave faci
lities owing to the inadequate strength of the staff. It has also been 
represented to us that the sanction of the leave application depends to a 
large extent on the personal relations of the applicant with the manager. 
It has been alleged that cases of favouritism often occur e.g. where a point 
has been stretched in favour of the relatives of the manager. But it must 
be said that on the whole no serious cases of hardship caused by the non
observance of the existing rules have been brought to our notice. We think 
that all newspapers should draw up a set of leave rules applicable to their 
staff both on the editorial and managerial side and give a copy of these 
rules to each employee at the time of his first appointment. 

582. No uniformity regarding quantum of leave.-There is little uni
formity among newspapers with regard to the quantum of leave permissible 
to the employees. In many cases no provision is made for casual leave 
and where a provision is made, the maximum period of casual leave varies 
from 7 days to 15 days. The general rule with regard to privilege leave is 
one month's leave for every year of service. The rules regarding sick 
leave vary from paper to paper where such rules at all exist. The period up 
to which leave may be accumulated also differs from paper to paper. Where 
leave has been accumulated but not utilised at the time of the termination 
()f the employment, the benefit in respect of that accumulation by payment 
()f salary for that period is not always given to the employee, and has 
sometimes been withheld on the ground that such payment is dependent 
upon the employee's loyalty to the paper and could not be made to a 
journalist who seeks to quit the service of that paper. 



583. Recommendation of Uttar Pradesh and Madhya Pradesh Committees 
and views of professional bodies.-The Question of leave was considered 
by the Uttar Pradesh Newspaper Industry Enquiry Committee who recom
mended a grant of 15 days casual and 30 days. earned leave in a year. 
They said that privilege leave could be accumulated up to a period of 6(} 
days. With regard to leave on medical certificate, the Committee thought 
that a journalist should get such leave according to rules similar to those 
which apply in the case Of Government servants. The Madhya Pradesh 
Newspaper Industry Enquiry Committee also recommended that a journalist 
should be entitled to 15 days casual leave and 30 ·days privilege leave in 
a year. They also thought that every employee should be entitled to 15. 
days leave on medical ground every year and that such leave should be 
on half pay. The A.I.N.E.C. have stated that earned leave, casual leave 
and sick leave should be given uniformly to all categories of working 
journalists on terms and conditions applicable to Government servants. 
They said that there should be a maximum limit to which earned leave 
may be accumulated, but the limit may be relaxed if a member of the staff 
is prevented from availing himself of leave when he applies for it, owing 
to the exigencies of service. They thought that an emplo.yee whose ser
vices were terminated or who relinquished his job on his own account should 
be paid compensation equivalent to and in respect of leave earned but 
not enjoyed in addition to being given the prescribed period of notice 
when his services are terminated; the leave and the notice period should 
not be made concurrent. The I.L.N.A. considers that casual ·leave for 12: 
days and privilege leave for one month is reasonable for the editorial and 
managerial employees and privilege leave may be allowed to be accumu
lated upto three months. If the Employees State Insurance Scheme is 
brought into operation then there would be no necessity to provide for sick 
leave to employees. With regard to the payment of compensation for leave 
earned but not availed of, the Association considered that compensa
tion should be equivalent to the total emoluments per month multiplied 
by the period of leave earned but not availed of. The Federation have 
taken the view that 15 days casual leave, one month earned leave for 
every 11 months of service and one month sick leave should be granted. 
The privilege leave should be allowed to be accumulated to four months. 
But the employee should be paid for any period exceeding 4 months if he 
is prevented from enjoying that leave owing to the conditions beyond his: 
control. 

584. Our recommendation.-We are of the view that iournalists should 
have casual leave for 15 days in a year and earned leave for one month 
for every 11 months of service. In addition, they should be given sick 
leave at the rate of 20 days for every year of completed service on half 
the salary, with option to the employee to convert it into half the period 
on full salary. Such sick leave should be admissible only on medical certi
ficate and on return to duty the employee should produce a certificate of 
fitness, such certificate to be given by the doctor nominated by the news
paper office. Special hiave rules for lingering illness like tuberculosis 
should be drawn up on the basis of such leave to which Government ser
vants are eligible. Both the earned and the sick leave may be permitted 
to be accumulated up to a maximum period . of three months in either 
case. The management should intimate to the employee the period during 
which leave is available and should do so by rotation as determined by 
ballot. When an employee voluntarily relinquishes his post, he should be 
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comp~nsated in. respect of leave earned but not availed of. Similarly at 
the tune of retirement the employee should be entitled to get cash com
pensation for leave not availed of up to the full extent of accumulation. 
We think that the leave rules should be uniform for all categories of 
employees for the editorial and the managerial staff and in respect of 
different types of newspapers. 

SECTION XI 

585. Amenities and Facilities.-We made enquiries as to how many of 
the following amenities and aids to efficiency were provided by the news
papers in their respective offices:-

(i) Libraries with Research and Reference Sections; 

(ii) Press Clubs, with Government ·aid (by way of grant of land or 
in other ways) or without Government aid; 

(iii) Adequate accommodation in office; 

(iv) Canteens and Tiffin rooms; 
(v) Telephones at office and at residence; 

(vi) Day and night rest rooms; 

(vii) Provision for transport during unusual hours and in emer
gencies; 

(viii) Games and recreation; 
(ix) Residential accommodation; 
(x) Facilities for travel; 

(xi) Insurance to cover hazardous assignment. 

We also had the benefit of personal visits to certain newspaper offices in 
Madras, Bombay, Calcutta and Delhi. We find that in the bigger news
papers in the four metropolitan cities adequate provision is made for some 
of the amenities and aids to efficiency enumerated above. They have 
good libraries with Research Sections. One paper in Bombay provides a 
Club House. There is fairly adequate accommodation in the offices of the 
bigger papers, and some of them provide canteens for the staff, often run 
on a co-operative basis. Telephones are an essential amenity for working 
journalists and the senior editorial staff like editors and news editors are 
generally provided with telephones. It is possible that during the last 
few years when it was difficult to get any telephone connections, an adequate 
number of telephone could not be provided, but as the situation eases. 
it should, be possible for the newspapers particularly the bigger ones to 
extend. the telephone facility to other senior members of the staff such as. 
assisW.nt editor, chief sub-editor, etc. Night rest rooms are essential for 
journalists who go off duty at a time when transport is not easily avail
able. Only some of the bigger papers have made provision for games and 
recreation. The housing problem presents some difficulty particularly in 
metropolitan towns. One paper in Delhi had made an attempt to provide 
flats for their staff. But we are informed that later on the rents for these
flats in that building were fixed at such a high figure, that the- staff could 
not afford to pay them and the building was let out to non-journalists 
who could pay. Facilities for travel are, in some cases, provided only to 
accredited correspondents when they go on a particular assignment. 

ISM of! & B 
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586. Our recommendation.-Although all the amenities referred to above 
are desirable, we consider that the following are essential:-

(i) Libraries with Research and Reference Sections; 

(ii) Provision for supply of drinking water and if possible cooling 
arrangements in hot weather; 

(iii) Day and night rest rooms; 

(iv) Transport during unusual hours and in emergencies at least by 
the bigger newspapers, that is, those having a circulation of 
about 50,000; and 

(v) Insurance to cover ·hazardous assignments. 

If canteens and tiffin rooms are provided, they should be run on a co
operative basis wherever possible. 

SECTION XII 

Promotions 

587. Present practice-Our recommendation.-In most newspapers there 
are no regular rules for making promotions to senior posts. These appoint
ments have not always been made from amongst the holders of junior posts. 
Several cases have been brought to our notice where direct appointments 
of outsiders have been made, overlooking the claims of the holders of 
junior posts. Even when a selection has been made from amongst the 
holders of junior posts, it has been alleged that these promotions have not 
necessarily gone by merit and that other considerations have very often 
weighed with the authorities concerned. In one case we were told that the 
promotion was given to a junior member of the staff as a reward for his 
ceasing to be a member of the union! In other cases, suggestions were made 
that certain promotions were given because the persons concerned happened 
to belong to the same sub-caste as the managing director. It has been stated 
by one of the unions that efficient devotion and loyalty to work are not fac
tors which govern promotions. Another union stated that independence of 
charaeter and high qualifications were regarded as disqualifications. But 
the refrain of many of the representations made to us is that promotions are 
given to the friends of the general manager or according to the will of the 
proprietor. We have not been able to verify the correctness or otherwise 
of many of these allegations. It may be that some of these allegations had 
been made on account of the resentment felt by journalists whose claims 
were superseded. We are of the opinion that promotions should be made 
by the appointing authority on the advice of the editor or the manager as 
the case may be and in consultation with the senior members of the respec
tive sections who would be competent to express an opinion on the fitness 
or otherwise. of the candidate. The same principles which we have suggested 
for adoption in the case of recruitment should apply to promotions. 

588. Merit bonus.-We have noticed that on some papers there is a 
practice of giving special increments for recognition of exceptional merit. 
We do not think that special merit should be recognised in this particular 
manner, as the practice is likely to lend itself to abuse. But we see no 
objection for specially meritorious work being recognised by the grant of a 
special merit bonus. 
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SECTION XII 

Retirement Benefits 

589. Existing practice.-There are several ways in which retirement bene
fits can be provided. They are pension, provident fund, gratuity, old age 
insurance, etc. There is a general consensus of opinion among those who 
replied to our Questionnaire and among those who gave evidence before 
us that a provident fund-cum-gratuity scheme is preferable to pension. Actual
ly, there are only a few papers who have a provision for retirement benefit, 
but wherever there is a provision made, it is always in the shape of provi
-dent fund and/or gratuity. In one paper in Calcutta an employee contri
butes 10 per cent. of his salary and an equal amount is contributed by the 
management towards tlhe provident fund. In addition to that there is a pro
vision for gratuity uncfer which after 7 years' service the employee gets one 
month's pay for every year of service. Onenews·agency, twp papers in Poona 
and two papers in Nagpur and Jabalpur have a provident fund to which 
the employee and the management contribute one anna in a rupee. One 
paper in Calcutta makes contribution to provident fund of the employees 
-only if the nett profits in that year is more than Rs. 35,000. Some important 
papers in Madras have a provident fund to which both the ell).ployer and 
the· employee contribute. But if tlhe employee quits service before 10 years 
:are over, only 10 per cent. of the employer's contribution is payable to the 
-employee. The percentage of 1Jhe employer's contribution rises as the com
pleted years of service increase from 10 years to 20 years. After 20 years 
-of service the employer's contribution is payable in full to the employee. 

590. Provident Fund-$m-gl\'ltuity scheme-we are in agreement 
with the view that providem fund-cum-gratuity is the best way 
of providing for retirement b~nefit and is preferable to a provision 

for pension. If the employee dies within a year or two after retirement 
-on a pension, his family is left entirely unprovided for unless there is also 
:a scheme by which the employee is entitled to commute a part of his pension 
.and receive cash payment. We are of the opinion that the employee should 
-contribute 8 1/3 per cent. of his emoluments in the shape of compulsory 
-contribution and the employer's contribution should be of an equivalent 
.amount. We think that the Employees' Provident Funds Act (XIX of 1952) 
:Should be made applicable to such a provident fund. That Act is at present 
:applicable to certain industries specified in the Schedule to that Act. The 
newspaper industry is not one of them. But under Section 4 of the Act the 
Central Government has the power by notification in the Official Gazette 
to add to the Schedule any other industry in respect of the employees whereof 
it is of opinion that a provident fund scheme should be framed under the 
Act and, thereupon, the industry so added is to be deemed to be an industry 
specified in the Schedule. The advantage of the Act is that the ·contributions 
are separately funded and are not liable to attachment. Under Section 17 
of the Act, the amount of'hccurimlations in the provident fund is to be invest
-ed in such manner as the Central Government may direct and the amount 
of accumulations to the credit of an employee in the provident fund shall, 
where he leaves his employment and obtains re-employment in another 
factory to which the Act applies within such time as is specified by the 
Central Government, be transferred to the credit of his account in the Fund 
-established under the scheme applicable to the factory. If the Act is applied 
to the newspaper industry it would not be within the power of the employer 
to withhold the w1hole or any percentage of his contribution merely because 
the employee has not put in the requisite number of years of service. But 
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we also recommend that the employee's contribution should be utilised for 
the purpose of effecting an insurance on the life of the employee. If the 
employee dies within a fe'o/ years of service, the total amount to his credit 
in the provident fund may prove to be a totally inadequate provision for 
the members of his family. If, on tJhe other hal\d, the employee's contri
bution is. utilised towards the purchase of a policy this kind of contingency 
could be guarded against to some extent. There is, however, one difficulty 
which has to be faced. If the employee continues to remain in the service 
of the paper for a certain number of years, there is no difficulty. But if he 
quits the service of the paper after a year or two, then lhe will have to find 
ways and means for continuing to pay the premium on the policy which 
has been taken out. If ~e can meet these payments, and keep the policy 
alive, there would be no difficulty. But if he cannot, the policy may lapse. 
We, therefore, suggest that the contributions of the employer and tJhe em
ployees should be accumulated for a period of three years. At the end of 
three years the accumulation to his credit would amount to six months' 
wages on the basis of contribution of one month's pay for every year of 
service by the employer and the employee. This amount could be utilised 
for purchasing a single premium policy which would ensure some provision 
for his family in case of sudden death of the employee. But if the death 
occurs within a period of three years, then such amount as may stand to
the credit of the employee in the provident fund would be payable to his 
family. This may involve some amendment of the Employees' Provident 
Fund Act. The point as to !how best provision could be made for an insur
ance scheme was considered at some length in the Report of the Uttar Pradesh 
Newspaper Industry Enquiry Committee on pages 25 to 27 of their report 
and their conclusion is stated in the following words:-

· "The Committee feels that it is difficult for it to prepare the outlines 
of a sound and ideal insurance scheme. That is the business. 
of Government experts and other experts engaged in insurance 
work. While, therefore, recommending that provision should 
be made for compulsory life insurance of journalists, the Com
mittee expresses the hope that Government will draw up a 
scheme with the help of the said experts and will include it ..... 
in the law to be enacted in respect of the newspaper industry ... 

They have examined two or three schemes and have not found any of them 
suitable to Indian conditions. This is a technical matter and we echo the 
opinion of the Uttar Pradesh Enquiry Committee that it should be possible 
for Government and the experts in insurance to work out some suitable 
scheme for this purpose. 

591. Gratuity.--With regard to glll.tuity, the Indian Languages News
papers' Association have suggested that when an employee leaves the paper 
after a service of between 3 to 10 years, he should get gratuity equal to
one-fourth of the monthly pay last drawn multiplied by the number of years 
of service. For tJhose who have served between 11 and 20 years, the gratuity 
should be one-third of the monthly pay last drawn multiplied by the number 
of years of service and fa~ those who have put in 20 years of service, the 
gratuity should consist of half the monthly pay last drawn multiplied by the 
number of years of service. The Bombay Labour Tribunal have 
in one case prepared a scheme under which for those who have 
put in 10 or more years of service, the gratuity should be one month's 
pay last drawn multiplied by the number of years of service; for those who 
have put in 9 years of service, the gratuity should be 7 months' salary; for 
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those who have put in s· years of service, 1lhe gratuity should be 5 months' 
salary; for those who have put in 5 years of service, the gratuity should be 
4 months' salary and for'those who have put in less than 5 years of service 
the gratuity should be equivalent to 3 months' salary. We think that o~ 
the te:mination of s:rvice by retirement or for other reasons, gratuity should 
be pru.d on the bas1s of 15 days' pay for every year of service or any part 
thereof in excess of six months' calculated on the average emoluments 
during the last year of service. Gratuity shall be payable in all cases except 
where the termination of service is due to misconduct. We think that there 
should be uniformity in these matters of retirement benefits in all regions 
.an~ in respect of all cases of papers. In case of death or of premature 
retl!ement for reasons other than misconduct, whatever the employee is 
entitled to should be paid to him, or his legal representative. 

592. Provision for a legitimate part of expenses.-Provision should be 
made annually in every balance-sheet for gratuity and other purposes and 
it should form a legitimate part of the expenses "of the concern. The ~oney 
.so set apart should always be invested in approV,ed securities. 

SECTION XIV 

Trade Unions 

59~. Differences of oplDlon among professional bodies.-There has been 
.a cleavage of opinion as to the propriety or otherwise of working journalists 
()rganising themselves on trade union lines. Indeed on some papers and in 
some news agencies an attempt has been made to dissuade working journa
lists to form unions or associations. Such an attempt is 'of course contrary 
to Article 19 of the Constitution. The Indian Federation of Working Journa
lists are strong protagonists of 'tJle view that they should organise them
selves as a trade union. There ·are a large number of Associations which 
bave been registered as trade unions in various States and these Associations 
.are affiliated to the AU-India body. There are certain number of State 
Associations which have not finally made up their minds. But 1lhe tendency 
.appears to be to form trade unions and get them affiliated to the AU-India 
.Federation of Working Journalists. The Southern India Journalists Federa
tion represents the other point of view and it has a certain number of District 
Associations affiliated to it. Many journalists who were members of the 
:Southern India Journalists Federation informed us during the cout·se of their 
evidence that they had personally no objection to trade unionism among 
journalists and some of tfuem said that they continued to be members of the 
Southern India Journalists Federation in the hope of converting others to 
their own point of view. Tliis body strongly feels that journalism is a high 
.and noble calling and it would be degrading itself if it descended to the 
level of other industries in which the labour is usually organised on trade 
union lines. The A.I.N.E.C. have not expressed any decided view in their 
:reply to Question 64 in Section 'T' of our Questionnaire. -

:;94. Arguments for and against: Our views.-The principal argument in 
favour of this view is that journalism is a creative art, proficiency in 
which is not to be measured by the quantitative output but qualitatively 
by the intellectual excellence of the performance. Such a profession, ·of 
essentially brain workers, does not lend itself to be organised as a trade 
union without causing grievous harm to the whole conception of tne proper 
outlook of a true journalist, who considered his calling as a missiOn ana 
who brought glory to Indian journalism during the course of a century. 
:Supporters of this view would rather organise themselves as other learned 
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professions like law and medicine in which there is no element of trade 
unionism and which regulate themselves by setting up autonomous profes
sional bodies charged with the duty of maintianing high standards of the 
professions. We appreciate this point of view but we see no valid ground 
in it for opposing trade unionism. It is true that j.n the past the journalists. 
were actuated by missionary zeal and, even at considerable monetary sacri
fice, they !held the torch of Indian journalism high. The emphasis then was .. 
not so much on their own economic advantage as on moral leadership and 
no sacrifice was considered too high to fight for the liberation of the country 
by giving a proper lead to it, which only a powerful Press can rlo. But 
things have altered now. The conduct of newspapers is no longer a mission 
nor even a profession but has become an industry. The control of news
papers having ,.gone into the hands of persons not always possessing journa
listic experience or even background, the bias is, not towards giving an 
intellectual lead, but to making it a financial success. It is true that there
are some enlightened proprietors who give their editors considerable freedom 
but, so long the proprietary form of ownership continues, it is difficult, even 
with the best of intentions, to dissociate commercial interest when so much. 
capital is at stake. One proprietor was brutally frank about it when he 
said that he turned to the newspaper industry because he considered it as. 
a possible avenue of making money and acquiring prestige. Where the 
newspapers are, tiherefore, run as a commercial venture and the proprietors. 
are not slow to exploit the situation in order to increase their circulation 
and to make money thereby, quite oblivious of journalistic ethics and the 
good of the people, it is idle to talk of journalism having retained its pris
tine glory. Further the· analogy of organisations of medical and legal 
professions contains an element of fallacy. These learned professions are
manned by people who are in every way independent and are their own 
masters. They are not employees. Journalism. on the other hand, is essen
tially a calling in which people have to work for employers and earn wages. 
'I1his basic distinction differentiates journalism from other learned profes
sions. Moreover we have in the course of our evidence come across persis
tent complaints, some of them having considerable justification, about deplo
rable conditions of service in certain papers. The salaries are low, often 
paid irregularly; recruitment and primotions are made in a haphazard manner~ 
working hours and leave rules, where such rules at all exist, are unsatis
factory; the amenities provided are inadequate; retirement benefits are almost 
non-existent and above all there is a widespread feeling of insecurity of 
service. We have received innumerable complaints about the manner in 
which services of journalists have been dispensed with, sometimes at the 
sweet will of the manager or tihe proprietor. In order to bring about a 
betterment in these conditions, it may be necessary that the working journa
lists should organise themselves as trade unions under the Indian Trade
Union Act of 1926 which confers certain rights and imposes certain obliga
tions on members under Chapter III of the Act. We see no reason why 
organisation on these lines should interfere with journalistic efficiency or 
affect it adversely. We are, however, of the opinion that tihough the working 
journalists should organise themselves on trade union lines they should keep 
themselves aloof from any political bodies or movements in the country. 
The very nature of their calling is such that a development of this type
would be inconsistent with the objectivity in the matter of reporting or edit
ing which is a pre-requisite of every genuine journalist. 'I1hose responsible
bodies who are in favour of development of trade unionism among the work
ing journalists made it clear to us in the course of their evidence that they 
were also of the same opinion. 
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595. Two kinds of organisations may co-exist.-In view of the number 
of people who sincerely believe in keeping out of trade unionism on the 
score of the special characteristics of their profession, any attempt at "closed 
shop" should be opposed. Even the representatives of the Indian Federation 
of Working Journalists expressed 1lhemselves against a closed shop, but 
qualified the statement by saying that that was their present view. They 
said that they were not in favour of compelling every working journalist 
being member of a tirtioh or of insisting that no person wlho was not 
a member of the union should be employed. In England there is 
National Union of Journalists organised as a trade union which claims 
membership of about 80 per cent. of the journalists. But there is also· the 
Institute of Journalists which is not incorporated as a trade union but whose 
Salaries and Conditions Board, from whiclh employers are excluded, is em
powered, on behalf of the Institute as ll Certified Trade Union, to negotiate 
and to conclude agreements. Although we ourselves look with favour on 
journalists organising themselves as a trade union,· we do not see why the 
two kinds of organisations should not exist side "by side. The proposed 
Industrial Relations Bill, however, contemplates only· registered trade unions 
as Industry Bargaining Agent or Recognised Unions for the purposes of 
representation and collective bargaining. 

SECTION XV 

Settlement of Disputes 

596. Disputes under the Industrial Disputes Act involving Working' 
Joumalists.-We have not been supplied with complete statistics with. re
gard to the disputes among the employees of newspapers which have arisen 
during the last 4 . or 5 years. The-' Ministry of Labour, Government of 
India, consulted their Director of Labour Bureau, Simla, who compiles 
statistics relating to works stoppages. He has forwarded a statement 
giving statistics of industrial disputes resulting in works stoppages in the 
printing presses in India during 1952 (14) and January to August 1953 (17). 
In the first instance, it is not clear from the statement supplied to ]lS as 
to how many of them relate to newspaper presses and how many to other 
printing presses. Information on the point whether the disputes involved 
editorial staff and whether the State Government concerned ordered adjudi
cation in any of those disputes, was also not available from the statement 
supplied. The Bombay Government have furnished us figures from 1948. 
to 1952 of some of the disputes in the newspaper industry which were taken 
in conciliation or preferred to adjudication under the Industrial Disputes 
Act of 1947. They were 16 in number. There were 3 disputes during 
these 5 years which involved working journalists. In one case the dispute 
related to a claim for bonus for the editorial staff for 1950-51. Another 
dispute related to alleged wrongful dischavge of some member of' the 
editorial staff. Both these disputes were sponsored by the Bombay Union 
of Journalists. But both the claims were withdrawn on 22nd February 
1952. The cases were therefore not taken in conciliation and the question 
of jurisdiction was not considered. The third dispute related to demand 
regarding pay scales etc. made on behalf of the workers of the 'Times of 
India' and the 'Evening News' including those in the editorial department 
and the press. As conciliation failed on lOth July, 1951, the dispute was· 
referred to adjudication of Mr. Sen, President of the Bombay Industrial' 
Court. He gave his award on lOth June, 11}53. He has dealt with the 
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claims of the editorial department in paragraph 40 of Part II of his award 
published in the Bombay Government Gazette dated July 2, 1953. His 
observations- with respect to them are as follows:-

"The demands in this qepartment comprise the following cat~gories: 
apprentices, juniors, generals, seruors, selection grade, libarian, 
assistant librarian and assistant. The union has also raised the 
question of the scales of the following: reporters, sub-editors, 
library ·staff, staff correspondents, selection grade assistant 
editor, news editor and city editor and the selection grades 
applicable to these. The company has submitted that the 
following categories of journalists in this department, not being 
"workmen", should be excluded from the scope of these pro
ceedings: apprentices, sub-editors, staff correspondents, re
porters, assistant editors, city editor, news editor and sports 
editor. They number 85, 41 of them being in officers' grades 
getting over Rs. 400 per mensem and 15 being members of the 
covenanted staff. The demands made for the editorial staff 
in the Jam-e-Jamshed Press were rejected by the learned 
Tribunal on the gro~d that they were not covered by the 
definition of workman and were, therefore, beyond the scope 
of the adjudication proceedings. Without prejudice to its con
tentions regarding jurisdiction, the company has submitted that 
the existing scales emolument and conditions of service appli
cable to the above mentioned categories are very much super
ior to those prevailing in the case of any other newspaper in 
Bombay in particular and in India in general. It opposes any 
alteration in the scales of the following categories:-

Apprentices 
Juniors 
General 
Seniors 
Selection Grade 

Rs. xoo-20--200 
Rs. 2oo-25-300 
Rs. 3oo-3o--450 
Rs. 450--5o-800 
Rs. Soo-so--xooo 

The Company has further pointed out that the staff correspondents 
stationed at Poona, Sholapur, Gwalior, Delhi and Calcutta 
cannot all be put on one grade, that their emoluments being 
based on the importance of the stations to which they are 
assigned as well as on their individual abilities. The union 
has asked for a conveyance allowance of Rs. 150 per month 
for reporters of the Times of India and Evening News of India. 
With regard to this demand the company has contended that 
members of the editorial department whose duties call for 
outside contacts are receiving adequate conveyance allowances, 
while the reporters are entitled to charge the actual convey
ance charges incurred by them • every day according to the 
assignments they have covered during the day. I am not 
satisfied that any case for the revision of these scales of pay 
has been made out, and the demands are rejected". 

This decision does not decide the question as to the applicability of the 
1ndustrial Disputes Act to working journalists. The demand made on their 
behalf was rejected on merits. 
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597. Applicability of the Factories Act and the Payment of Wages Act to 
the editorial side of newspaper.-The question whether the working journa
lists are governed by the Factories Act, the Payment of Wages Act and tlie 
Industrial Disputes Act has giv~n rise to various decisions of Courts and 
Tribunals. Under Section 1, sub-section (iv) of the Payment of Wages Act 
IV of 1936, it is provided that the Act applies in the first instance to the 
payment of wages to persons employed in a factory and to persons em- · 
played (otherwise than in a factory) upon any railway by a railway admini
stration or, either directly or through some sub-contractor, by a person ful
filling a contract with a railway administration. The expression 'factory' 
is defined in Section 2, clause (i) as meaning a factory as defined in clause 
(j) of Section 2 of the Factories Act 1934. Section 2 of the Factories Act 
of 1934 defines "factory" as follows!-

"Factory means any premises including the precincts thereof where
in 20 or more workers are working or were working on any 
day of the preceeding 12 months .and in any part of which a 
manufacturing process is being carried ·on with the aid of 
power or is ordinarily so carried on, but does not include a 
mine subject to the operation of the Indian Mines Act 1923". 

The question, therefore, arises whether the editorial side of a newspaper 
· also becomes a factory within the meaning of the Factories Act by reason 
of the fact that the editorial side of the newspaper is run in conjunction 
with the printing press at which tbe paper is printed. 

598. It has been the contention of the Indian Languages Newspapers As
sociation that because the editorial side ·of a newspaper is situated within 
the precincts of the press, WNCQ·' is undoubtedly a factory under the Factories 
Act of 1948, even the editorial side becomes a factory. But the view which 
has been taken consistently by the Government of India is that the Factories 
Act does not appl.y to working journalists. The question of the coverage of 
newspape1· establispments under the Factories Act has been examined by the 
Ministry of Labout. It was considered that in a newspaper office the "manu
facturing process" which is the criterion for registration as a factory is the 
process of printing and not the preparation of the daily paper. An editor 
.or a translator or a news agent is not required for the process of printing. 
Certain departments like the editorial department, advertisement department 
.and translation depal"'tment should not. therefore, be registered as factories. 
The Ministry of Law have concurred in that view. Only such persons in a 
newspaper establishment as are directly connected with the printing process 
will therefore be governed by the Act. The journalists who are mainly engag
ed in the preparation of the paper would excluded from the scope of the 
Act. 

599. The definition of a "manufacturing process" which is an essent~al 
-element in the definition of a factory is somewhat different in the Factcnes 
Act of 1948 from that in the Factories Act of 1934. In the earlier Act, the 
manufacturing process meant any process (i) for making, altering, repairing, 
-ornamenting finishing or packing or otherwise treating any article . or sub
stance with 'a view to its use, sale, transport delivery or disposal or (~i) for 
-pumping oil, water or sewage, or (iii) for generating, transformmg or 
transmitting power. There is no reference in that definition to any work of · 
printing or process of printing. Under the new Act LXIII of 1948 the expres
:Sion 'manufacturing process' expressly includes in sub clause (iv) of clause 
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(k) of Section 2 "printing by letterpress, lithography, photogravure or other
similar work or book-binding which is carried on by way of tnde or for 
purposes of gain or incidentally to another business so carried on". As the 
Payment of Wages Act of 1936 defines 'factory' in terms of the derlnition 
of that word in the Factories Act of 1934, a question was raised bdore the
{Iigh Court of Bombay in Express Newspapers Limited vs. B. c.· Patil and 
another as to whether it was possible to read in the Payment of Wages
Act the definition of manufacturing process as given in the Factories Act of 
1948 (See Labour Law Journal October 1951). It was held by Mr. Justice
Shah that the teference in the Paymenti of Wages Act to Factories Act of 
1934 should be construed as a reference to the re-enacted Factories Act of 
1948 and thus the Payment of Wages Act did apply to a factory as defined. 
in the Factories Act of 1948 even thou~ the establishment did not fall with
in the scope of the Act of 1934. Under the Act of 1948, manufacturing process. 
undoubtedly includes printing by letter press, lithography, etc. which is 
carried on by way of trade or for purposes of gain. It was further contended 
in that case that the editorial and the news staff was not located within the· 
precinrts of the printing press and that, therefore, the editorial side could: 
not be regarded as a factory within the meaning of the Factories Act. But. 
there was a finding of the authority u,nder the Payment of Wages Act that 
the reporter concerned was working in the premises within the precincts oC 
the factory. This was a finding which was binding upon the High Court and 
it was not possible for the employer to contend that the employee· was work
ing out~ide the precincts of the factory. The court, therefore, declined to
give permission for leading evidence in support of the contention that the 
place where the reporter worked, or was required or accustomed to work 
in the course of his duties as a reporter, was not within the precincts of 
factory, where the printing process of the petitioner was being carried on .. 
The finding of the authoritY under the Payment of Wages Act was, therefore, 
binding upon the High Court and if that finding was accepted, the sub-editor
concerned had to be regarded as a person employed in a factory and was 
therefore entitled to approach the authority under the Payment of Wages 
Act ; 

600. We have, however, seen a newspaper report (Times of India, 1fth· 
April, 1954) of a case which came before the Gwalior Labour Cour! where
the Labour Judge had to consider the applicability of the Payment of Wages 
Act in a claim filed by a dismissed sub-editor of 'Nav Prabhat' for the recovery 
of his unpaid salary amounting to Rs. 310. In this case also it was contended 
before the Labour Judge that the Payment of Wages Act does not apply be
cause there is no manufacturing process carried on, on the editorial side of 
the paper 'Nav Prabhat' and the editorial side was, therefore, not a factory 
within the meaning of the Act 1948. The Judge, however, held that the 
teleprinter machine which was operated by electric power constituted 
"manufacturing process because sheets of news reels were constantly manu
factured out of this machine and these reels were taken out of this machine, 
and the news printed therein was given a new heading and moulded into a 
new form and took a 'different shape". He, therefore, held that manufactur
ing process was carried on, on the editorial side of 'Nav Prabhat' with the
aid of power. Even assuming that the teleprinter machine did not carry on 
any manufacturing process, the learned Judge held that 'Nav Prabhat' office 
came within the second definition of the word 'factory' because it employed 

· 20 or more persons and a manufacturing process was carried on without the
aid of power. In support of this conclusion the learned Judge held that the 
main work of the persons engaeed in the office was to collect material for the-
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manuscript of the paper. "The n(;WS and articles received in 'Nav Prabhat• 
office either through the teleprinter machine or through any other source was 
a raw material for this factory. Some matter is received through post, some 
through Ieporters and some through telephone or radio. All this raw material 
was treated and adapted by the editorial staff and a new shape was given to 
it. The news was moulded or cast in a particular manner, attractive and 
exciting headings were given, su~table headlines were inserted and tJUt of all 
this process a final product, the manuscript of 'Nav Prabhat' daily emerged 
and it was this manuscript which was used for printing in the ,press. Thus 
material in a raw stage was subjected to the process of treating or adapting 
and was finally rendered fit for printing in the press". Such a change would 
accf':ding to the Judge come within the meaning of the term "treating or 
adapting any article or substance with a view to its use" and thus it would 
C!Onstitute 'manufacturing process' as defined in the Act. , We are not sure 
h·JW far this view of the Labour Court would be upheld by higher tribunals 
and courts. Until the matter is finally decided by ·such courts, it cannot be 
said with CE'rtainty that the journalists working on. the editorial side of the 
pape:: could be regarded as being governed by the ·Factories Act or by ~he 
Payment of Wages Act for the reason that (1) the presses where they worked 
wert: 'within the precincts' of the premises where manufacturing processes 
were carried on (which is a question of fact in each case), (2) the working: 
of the teleprinter machines constitu,ted manufacturing process, and (3) the 
manner in which the editorial side dealt with the raw material, namely, 
crude news on the teleprinter machines and the reports of the correspondents,. 
itsel! constituted a manufacturing process. 

601. Applicability of the Industrial Disputes Act to working journalists.
The queo;;ticn whether the Industrial Disputes Act of 1947 applied to working. 
jourmilists or not has given rise to ~orne controversy. Under the Industrial 
Disputes Act of 1947 "workman" h~s been defined as meaning any person 
employed (inclcding an apprentice) in any industry to do any skilled or 
unskilled manual or clerical work for hire or reward and includes for the 
purposes of any proceedings under the Act in relation to ·an industrial dis-· 
pute, n workman discharged during that dispute, but does not include any 
person employed in the naval, military or air service of the Government. An 
attempt has been made to contend in some cases that the work of a sub-editor 
or a reporter is really skilled clerical work and that, therefore, the working 
journa!ist is governed by the provisions of the Indu·strial Disputes Act. The· 
qaeqtion came up for consideration before the Industrial Tribunal at Bombay· 
in connection with a dispute between 'Jam-e-Jamshed' and their workmen~ 
It wns contended on behalf of the members of the editorial department that 
the members of the editorial staff including the editors, sub-editors and the 
rtl;>orters were 'workmen' as defined by the Act and would, therefore, be 
co>~ered by the Act. On the other hand, it was contended by the employers. 
the:t the members of the editorial department were not occupied in doing: 
work which was mainly skilled clerical work but they did journalistic work. 
suprrior to and distinct frOIJ\ skilled clerical work done by the workmen in 
the press section. The Tribu~nal relied upon some of the admissions made 
by the Bombay Union of Journalists which seemed to indicate that they· 
themselves regarded that the Industrial Disputes Act did not apply to work
ing journalist. The learned Judge proceeded to observe as follows:-

"It will be clear from these two passages that journalists themselves
admit that the Industrial Disputes Act does not apply to them~ 
It is also clear from the constituti(lil of the Bombay Union of 



236 

Journalists and the qualifications for membership thereof that 
the Union of Journalists itself makes a sharp distinction between 
journalists and Press workmen and I am, therefore, satisfied that 
the members of the editorial department including reporters are 
not covered by the definition of the .word "workmen" under Sub
section 2 of Clause 'S' of the Act and that the Act does not 
apply to them. I, therefore, hold that it is not competent for me 
to adjudicate upon this demand". 

602. The dispute between the Vishwamitra Karyalaya and the employees 
in 1951 related also to the editorial side of the newspaper. Among those whose 
case~ WE're considered by the Tribunal were one edit.or and six sub-editors. 
The question whether the Industrial Disputes Act applied to the editorial 
staff or not does not appear to have been specifically raised, judging from the 
orders pnssed by the Industrial Tribunal, Allahabad, and by the Labour 
Appellate Tribunai, Calcutta. We are informed that when the matter was 
taken before the Suprer:te Court, an argument was advanced that the orders 
of the Industrial Tribunal and the Labour Appellate Tribunal dealt with the 
car,es of the editorial staff also and to that extent the - orden which were 
passE-d were without jurisdiction. But the judgment of the Supreme Court 
does not indicate that this particular point was urged before their Lordships. 
The Supreme Court judgment only deals with the argument about the validity 

()f the :1ward made after the expiry of the time orginaliY fixed and subsequent
ly t'xtended. The judgment of the Supreme Court in the Vishwamitra case 
therefore does not decide the point one way or the other. 

603. The issue. however. came up for direct decision before the Pallia 
Hi~::h Court in the case of Vinay Narayan Siliha vs. Bihar Journals Limited. 
It was specifically contended on behalf of the Bihar Journals Limited that 
Sri Vinay Narayan Siliha an assistant editor was not a workman within the 
meaning of the Act and the Conciliation Officer had, therefore, no jurisdiction 
to start the proceedings. The argument was that Section 2, Clause 'S' which 
defines ,;workman" to mean any person employed in any industry to do any 
t;killed or unskilled manual or clerical work for hire or reward, did not 
include within its ambit the working journalisl Counsel on behalf of 
Vinay Narayan Sinha argued that the duties of Shri Siliha were generally 
to wdto editorial articles and notes and to read proofs thereof and that the 
articles and notes were subject to the approval of the editor. His work was, 
therefore, of a skilled clerical nature and, consequently he was a workman 
within thP. meaning of the Industrial Disputes Act. In rejecting his conten
tion Mr . .Justice Ramaswamy observed as follows:-

"In my opinion the duties assigned to petitioner No. 1 (Sri Sinha) a 
senior assistant editor, are not clerical. In doing his editorial 
work Petitioner No. 1 has to display qualities of initiative and 
independence and it is, I think, too far-fetched to argue that 
the duties of ~etitioner No. 1 are of mechanical or rol.:tine 
description. I hold that Petitioner No. 1 is not a workman 
within the· meaning of the Industrial Disputes Act". 

The appeal against this judgment of the Patna High Court has been rejected 
by thP Supreme Court. As the definition of workman stands in the Act at 
present, working journalists would not be eligible for the benefits accruing 
1rom the applicability of the Act. 
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604. An indirecl atterr.pt appears to have been made to bring working 
journalists within the scope of the Act by contending that those who are 
admittedly governed by the Act can raise a dispute with regard to those t() 
whom the Act is not applicable. Such a contention was advanced in the 
case of N. K. Sen and others vs. Labotllt" Appellate Tribunal of India before
the Chief Justice and Mr. Justice Shah of the Bombay High Court, (Labour 
Law Journal 1953 page 6). In that case the question was whether the work
men of the Ford Motor Company could raise a dispute with regard to pay
ment ot wages and bonus not to themselves but to other employees of the 
Company such as foremen and divisional heads belonging to the supervisory 
category and such a dispute having been raised whether it was competent t() 
the Labour Tribunals to adjudicate upon such a dispute. An industrial dis
pute is defined in the Act as any dispute or difference between employers and 
employers or between employers and workmen or between workmen and 
workmen which is connected with the employment or non-employment ·or 
the terms of employment or with the conditions of labour of any person, and 
the Court had to decide whether a dispute with regard. to the terms of employ
ment of any person. whethe~: he is a workman or not was an industrial dis
pute which could be referred to the Tribunal by Government under Section 
10 and which could be adjudicated upon by the Tribunal. 'fhe High Court 
held that in order that a controversy between workmen and employers can 
become a-.J industrial dispute two conditions were necessary. There must be 
a dispute and it mt:~t be an industrial dispu11e. A controversy which is con
nected witb the employment or non-employment or the terms of employment 
or with the conditions of labour is an industrial controversy. But it is not 
enough that it should be an industrial controversy. It must be a dispute
and in the opinion of the court it was not every controversy or every differ
ence of opinion between workmen a~ employers· which constituted a dispute 
or difference within the meaning of Section 2('k). The Court held that the 
dispute contempla~d by that Section was a controversy in which the work
man Is directly and substantially interested. It must also be a grievance felt 
by the workman which the employer is in a position to remedy: Both the
conditions must be present, it must be a grievance of the workman himself~ 
and it must be a grievance which the employer as an employer is in a 
position to remedy or !>et right. The learned Chief Justice proceeded to 
observe as follows:-

. . 

"If the workmen have no direct or substantial interest in the err..ploY
ment or non-employment of a person or in his terms of employ
ment or his conditions of labour, then an industrial dispute 
cannot arise with regard to. such a person~ It is clear that in 
this particular case it cannot be said that the workmen of th& 
Ford Motor Company are interested in the scales of pay or the 
bonus to be given to divisional heads and foremen. They may 
strongly feel about the rights of these employees, they may have 
strong sympathy fo:t: their claims, they may even be oppressed by 
a sense of injustice, but these are all considerations foreign to
the object of tJhe Act. It is only primarily in their own employ
ment in their own terms of employment, in their own conditions 
of labour that workmen are interested and it is with regard to 
these that they are entitled to agitate by means of raising an 
industrial dispute and getting it referred to a Tribunal by Gov- · 
ernment under Section 10". 

605. It would thus be clear that the working journalists do not come 
within the definition of workman as it stands at present in the Industrial 
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Disputes Act. Nor can a question with regard to them be raised by sc.me 
<>thers who are admittedly governed by the Act. 

606. Proposal to. bring working journalists within the purview of the 
Industrial Disputes Act.-It has, therefore, been. very strongly urged before 
us that the definition of the word "workman" as it stands at present in the 
Industrial Disputes Act should be amended and if possible brought into line 
with the definition of that word in the Trade Union Act of 1926. The revision 
of the Industrhl Disputes Act of 1947 has been in the contemplation of the 
Government of India for some time. Actually, they introduced a Bill called 
theo Labou:r Relations Bill in the budget session of Parliament in 1950. The 
-object of the Bill was to enact a comprehensive labour legislation for the 
whole of India and a provision was made for the repeal of the Industrial 
Employment (Standing Order) Act of 1946, the Industrial Disputes Act of 
1947, the Industrial Disputes (Banking and Insurance Companies Act of 1949, 
the Industrial Disputes (Appellate Tribunal) Act of 1950, and four other 
Industrial Relations Acts which were in operation in Bombay, Uttar Pradesh, 
Madhya Pradesh and Madras. The Bill was referred to the Select Committee 
and the Select Committee reported towards the end of 1950. The Bill, how
-ever, could not be proceeded with and lapsed on the dissolution of the Provi
sional Parliament. 

607. The Bill was_aUacked in several directions. One of the serious objec
tions was that the procedure contemplated by the Act was too complicated 
and cumbersome. It was also thought that in the Bill greater emphasis was 
placed on adjudication rather than on collective bargaining, which was likely 
to result in the weakening of the trade union organisation. As the new Labour 
Minister shared some of these views, the Labour Ministry issued a detailed 
questionnaire and the replies received were placed before the t2th session 
of the Indian Labour Conference at Nainital The Conference set up a small 
Committee of 7 members which discussed the problem in December 1952. 
Thereafter a Conference of the Labour Minister~ of the Centre and of the 
States was convened with a view to reviewing the results of the Indian 
Labour Conference and of the 7-man Committee and to suggest lines on 
which the Central Government might proceed to frame a new Industrial 
Relations Law. 

608. An examination of the proposed Industrial Relations Law.-In order 
to enable the Commission to have some idea as to what was in the conteiill)la
tion of Government with regard to Industrial Relations Bill,~ we requested 
the Hon'ble Minister for Labour to give us a short note of the lines on 
which it was the intention of the Ministry to frame the new legislation so 
that the Commission could consider how far t'he provisions contemplated in 
the new Bill could be t..~efully applied for the amelioration of the grievances 
-of working journalists. We are greatly indebted to the Ministry of Labour 
for a very lucid note which gives us an outline of the framework of the 
new legislation. 

609. It is proposed to follow the recommendation of the Planning Com
mission that while the endeavour of the State should be to encourage mutual 
-settlement, collective bargaining and voluntary arbitration to the utmost 
-extent, it is inc~bent on the State, in view of the economic emergency 
through which the country is passing to arm itself with legal powers to refer 
disputes for settlement by arbitration or adjudication on failure of efforts to 
reach an agreement by other means. In implementation of this policy it is 
the intention of Government to suggest that the right of referring disputes 
f~r compulsory adjudication both in public utility services and in non-public 
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-utility services contained in Section 10 of the Indu.:strial Disputes Act, should 
-continue to exist and that any steps taken to give greater impetus to the 
idea of collective bargaining should be without prejudice to the power of the 
.appropriate Government as indicated ill that Sectio~:~. 

61?. With regard to representation of parties, it is proposed that the 
machm~ry for representation should be as simple as possible. The law on 
t?e subJect ?f representa.tion is capable of becoming quite complex. Collec
tive bargammg generally takes place at two levels namely at the level of 
~he industry in a local area and at the level of the' unit. G~llective bargain
.mg at these levels must bto facilitated and actively encouraged. It is, there
lore, proposed to have two types of representative unions, one for collective 
bargaining on the level of the industry called the "industry bargaining agent" 
.and the other on the level of the unit called the 'recognised union'. A regis
·tererl trade union or a registered federation of trade unions of workers in 
.an industry in a local area would be eligible fo.r certification as the industry 
bargaining agent for that industry in that local ~rea if the union or the fede
ration represents (1) not less than 25 per cent. ·of the workers of all the 
-establishments in that industry in that local area and (2) not less than 10. 
per cent. of the workers in each of n9t less than 75 per cent. of lhe units of 
1h:.~t industry in that area. If two or more unions or federations fulfil these 
-conditions, the one representing the largest total membership should' be 
-entitled to certification. A registered trade union with a membership of not 
less than 15 per cent. of the workers of an establishment would be eligible 
ior certification as the 'recognised union' of that establishment. Where two 
<>r more unions so qualify, the one with the largest membership alone will 
be entitl~d to certification as the recognised union in preference to all others. 
'The recognised union .ld be entitled to bargain collectively with the em
ployer on behalf of all the work~rs of the unit. Where there is no recognis
-ed un:o!l attached to a unit, it will be open to the workers of the establish
ment as a whole to elect in the prescribed manner a fixed number, say, 5 
·of their representative1 to represent the workers in their negotiations with 
·the employer. · These representatives will have all the rights and privileges 
·of the recognised union. Such representatives will continue to function fo~ 
.a period of one year after which there will be fresh election. 

611. Where an industry bargaining agent and a recognised union co-exist, 
1heir respective responsibility will be defined. The industry bargaining agent 
would be concerned with matters of general application to more than one 
un!t of the industry in that area such as wages, dearness allowance, bonus, 
leave norms etc. The recognised union will, on the other hand, be concern
-ed with disp~t~s relating to the grievances of individual employees of the unit 
.and also witlt matters of sole concern to their particular unit. Both the 
industry bargaining agent and the recognised union would be accorded spe
dfic rights an I privileges m.~ch as those contained in Clause 35 of the Trade 
Union Bill of 1950 as amended by the Select Committee. 

612. It is als.J proposed to have provisions which will enable employers 
:also to form such associations and for getting them certified as the represen-
1atives of 1he employers in that industry in that area provided the association 
:represents not less than 75 per cent. of the interests in that industry in that 
:area. 

613. Where no uniiJn or group of elected workers is entitled to act on 
behalf of the workers, provisions w!ll be necessary to enable the ad hoc· 
representation of workers in proceedings under the Act. A provision will 
.also be mad~ for certain office bearers of registered unions to act on behalf 
<lf a1l the members of the union. 
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614. Certification of 'industry bargaining agents' and 'registered unions" 
would be entrusted to the industrial tribunals. 

615. With regard to the procedure for settlement of disputes, it is proposed 
that, if a party wants a ('hange in the status quo, it should serve a notice of 
change on the opposite party. A change in the status quo is a very vague 
expression and it is proposed to define precisely the matters in respect o! 
whi;:h notice of change must be given. As there will be elaborate provisions 
regarding standin5 orders, their periodical change, their interpretation and 
application, the matters which will require a notice of change would be those 
arising otherwise than under the standing orders. It is, therefore, suggested 
that a notice of change should be required to be given in respect of such 
matters as are contained in the Third Schedule to the Labour Relations Bill 
as amended by the Select Committee viz., wages, compensatory and other 
allowances, hours of w~k, leave with pay, classification of grades, customary 
privileges, etc. With regard to other matters for which notice of change is 
not require•l to b~ given and a change has been brought about which is not 
acceptable to the other side, there is again a dispute for which one party may 
serve a notice and the other party is required to enter into negotiations with 
regard to it. 

til6. Where a party has served a notice of change or a notice to negotiate,. 
the parties wiil be ~xpected to enter into mutual negotiations. A period of 
30 days will be prescribed which may be extended by mutual agreement. It 
is during this period that the Conciliation Officer's services will be found to 
be most effective. The Conciliation Officer will not keep an official record 
or submit a formal report because it is the experience of the Ministry that,. 
under the3e circumstances parties are reluctant to reveal their cards or to 
make concessions lest they may be used against thaf! 

617. If the matter is settled by mutual negotiations, the dispute ends. 
But where these negotiations, with or without the assistance of the Concilia
tion Officer, do not lead to a settlement, a Conciliation Board will be appoint
ed in the case of collective disputes i.e., those not pertaining to the grievances 
of individual employees. Each· party would nominate one or two members 
of its choice and both the parties would make an agreement between them
selves to nominate 3 Chairman tc. form the Conciliation Board. Government 
wtll prepare and revise every year a panel of persons considered fit to be 
appointed as Chairman of the Conciliation Board. But the parties will not 
be required tc restrict their choice to the panel. ·If the parties do not agree 
upon a Chairm:.1n, the ConcHiation Officer will nominate a person from among 
the panel. If one of the parties refuses to nominate its members or to nego
tiate for the choke of a Chairman or otherwise declines to participate bona 
fide in the conciliat!on proceedings before the Board, the other party would 
have a right to apply to the Conciliation Officer who will first try to persuade 
the defaulter to do his duty. If the Conciliation ·officer fails in his efforts, 
he would give a certifi1·ate to the co-<>perating party. If the co-operating 
party produces such a certificate and asks for compulsory adjudication, adju
dication would automatically be ordered by the appropriate Government irres
pective of whethel.' the industry is a public utility service or a non-public 
utility service. That wlll b~ the reward for co-operation and the penalty for 
non-co-operation. 

611!. At this or any f.arlier stage, the parties would of course be at liberty 
to submit thei!' dispute to voluntary arbitration. There will be panels of 
arbitrators prepared and revised every year by Government. This will,. 
however, not preclude the parties to make an arbitrator of their own choice. 
The decision in arbitration will be final and binding on the parties. 
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619. When the Conciliation Board has reported failure, or in cases ia 
-which such a· Board does not have to be set up after mutual ne.sotiations 
.have been exhausted, the stage would be set for a decision whether the 
dispute should be referred to compulsory adjudication or not. If the 
dispute is one in a public utility service, the appropriate Government 
would, unless it considers that the notice has been frivolously or vexatiously 
:given or that it would be inexpedient so to do, make a reference of the dis
pute to a Tribunal. If the dispute is one in a non-public utility service. the 
appropriate Government will exercise its discretion whether, or not to refer 
it for adjudication to a Tribunal bearing in mind the need to give the fullest 
_possible encouragement for collective bargaining and mutual settlement of 
-disputes and consequently to reduce the number ~f compulsory adjudications. 

620. The proposed legislation will be of an ·All-India character but if 
.a State Government wishes to enact supplementary legislation, there will 
be no objection to such a course so long as the· State legislation is not 
inconsistent with or does not have the effect of superseding ·Central 
legislation. Under Clause 2 (2) of the Labour Relations Bill as amended 
by the Select Committee the Central Government is the appropriate 
<Xovernment in relation to labour disputes in any of the following estab
Jishments, namely, 

(i) railways, 

(ii) major ports, 

(iii) any form of inland 
establishments and 
State,· 

(iv) mines, 

(v) oilfields, 

or coastal transport which 
con_pected services in more 

maintains 
than one 

.(vi) industries, the control of which by the Union has been 
declared by Parliament by law to be expedient in the public 
interest and which are notified in this behalf by the Central 
Government in the Official Gazette, 

(vii) banking companies having branches in more than one State, 

:{viii) insurance companies hav~ng branches in more than one State. 

(ix) such corporations established by the authority of the Central 
Government as are notified in this behalf by that Govern
ment in the Official Gazette, 

(x) establishments carried on by or under the authority of the 
Central Government or in which not less than fifty per cent. 
of the total capital is provided by that Government, 

(xi) any other establishment or class of establishments, the objects 
or activities of which are not confined to one State and 
which, in consultation with the State Governments concern
ed, ·is notified in this behalf by the Central Government in 
the Official Gazette. 

'The State Government is the appropriate Government in relation to 
labour disputes in any other establishment; The Ministry of Labour 

·desire to have, in the Central sphere; disputes relating to-
18M of I. & B. 
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(a) such corporations established by an Act of Parliament as are
notified in this behalf by the Central Government, and 

(b) such establishments in which not less than 50 per cent. of the·· 
total capital is provided by the 'Central Government as are· 
notified in this behalf by that Government. 

They do not want any other addition to the Central responsibility. 

621. "Industrial dispute" in the Industrial Disputes Act has been. 
defined as any dispute or difference between employers and employers or 
between employers and workmen or between workmen and workmen, which. 
is connected with the employment or non-employment or the terms of" 
employment or with the conditions of labour of any person. It has been. 
held that under the Industrial Disputes Act, a dispute which has arisen. 
out of the grievances of an individual worker does not amount to an. 
industrial dispute unless it is rabed by a trade union or a S\lbstantial 
number of workers. In other words, the law does not provide a remedy 
in respect of individual disputes except where they are likely to lead to;. 
strife between labour and management. Under the Labour Relations Bill~. 

the definition of "labour dispute" would have included a dispute raised 
by even one of the employees with regard to his grievance. As such a. 
provision would lead to an unmanageably large number of individual 
disputes which are at present excluded from the machinery of the indus
trial relations law, the Labour Ministry suggest that the law should make
it clear that the grievances of individuals will not be deemed to be-· 
industrial disputes unless they are raised by an industry bargaining agent 
or a recognised union, or, in the absence of both, by the representatives of 
the employees elected in the prescribed manner. Individuals will no doubt 
be entitled to seek redress under the standing orders. 

622. As it is proposed to repeal the Industrial Employment (Standing: 
Orders) Act of 1946, it is necessary to make a provision in the Industria:t 
Relations law for the framing of Standing Orders. Under the Act or 
1946, the certifying officer has to see that provision has been made therein 
for every matter included in the Schedule to that Act, such as, classi
fication of workmen, the manner of intimating to workmen periods and 
hours of work, paid holidays, shifts, procedure for applying for leave, 
entrance to premises by certain gates, closing and reopening sections or 
the industrial establishment, termination of employment and notice 
thereof by the employer to the workmen, suspension or dismissal for 
misconduct, means of redress for workmen against unfair treatment by 
the employer etc. It is not the duty of the certifying officer to adjudicate
upon the fairness or reasonableness of the provisions of the standing 
orders. Clauses 18 and 19 of the Labour Relations Bill made provisions 
for giving power to the certifying officer to give his opinion on the fairness 
or otherwise of the standing orders and also provided for an appeal to· 
the Tribunal. It is also intended to give power to workers to ask for an 
amendment of the standing orders just as provision exists at present 
authorising the employer to take steps to modify the standing orders. It. 
is also proposed to lay down that disputes with regard to the application· 
and interpretation of standing orders should be taken directly before the 
Tribunal without the intervention of Government. In view of the elabo
rate provisions laid down in the standing orders it would be necessary to· 
provide that matters which are capable of being dealt with in accordance.· 
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with those prov1s1ons should not otherwise be raised as industrial disputes 
and sent for adjudication. Model standing orders would be prepared and 
included within• the new law. " 

623. The Industrial Disputes Act enumerates in clause (n) of Section 2 
what public utility service· means. Sub-clause (22) of Clause 2 of the 
Labour Relations Bill as approved by the Select Committee gives a more 
elaborate list of public utility services. The Planning Commission 
suggested that the power given in the Labour Relations Bill in sub-clause 
(j) of clause (22) of Section 2 to the appropriate Government to declare 
any other industry or establishment to be a public utility service should 
be removed and that Banks should be added to the list. The Labour 
Ministry recommend that the suggestions of the Planning Commission be 
accepted. · 

624. There will be only four authorities under the new law: (1) Works 
Committees or the Joint Committees; (2) · Conciliation Officers; (3) 
Boards of Conciliation; and ( 4) Industrial Tribunals or Courts of Arbitra
tion. 

625. The Labour Ministry also suggest, following the view of most of 
the State Governments, that strikes and lockouts should be prohibited 
during the period of notice, negotiation, conciliation, arbitration and 
adjudication, whether the dispute be in a public utility service or in a 
non-public utility service and also during the period of operation of s~::ttle

ments, collective agreements and awards if the strike or lockout related to 
any of the matters covered by the settlement etc. It is not, however, pro
posed to ban strike during emergencies. These t:.mergencies could be. tackled 
as they arise. In any case when a,. dispute 1S referred for adjudication, strikes 
and lockouts will automatically become illegal and that would be sufficient 
for dealing with most of the emergencies. 

626. As haS' been stated earlier, cases of dismissal will not be treated 
as industrial disputes unless they are raised by the industry bargaining 
agent, a recognised union or the elected representatives of workers. 

627. With regard to the question of re-instatement or compensatiun in 
the case of wrongful dismissal, it has been held by the Federal Court in 
the Western India Automobile Association vs. the Industrial Tribunal 
Bombay (LI, Bombay Law Reporter, page 894) that the question of re
instatement of a dismissed servant could be a subject matter of industrial 
dispute within the meaning of Section 2 (k) of the Industrial Disputes 
Act. Because of the conflicting views on the subject,· it is proposed that 
the Tribunal should have a discretion either to order re-instatement or 
payment of compensation or both. That was the view which was 
accepted by the Select Committee on the Labour Relations Bill and it 
is proposed to embody this in the proposed legislation. It is also pro
posed, following the principle enunciated in the Labour Relations Bill, 
that when an employer proposes to introduce a scheme of rationalisation, 
standardisation or improvement of plant or technique which is likely to 
lead to retrenchment, he must give notice to the appropriate Government 
which may refer the matter for adjudication to a Tribunal. In other 
cases of retrenchment, there will be no such obligation. The provisions 
in the Labour Relations Bill also contemplate the giving of one month's 
notice and payment of gratuity at the rate of not less than 15 days 
average pay for every completed year of service. It is proposed to 
embody these provisions in the new law as they have been arrived at 
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after a very careful consideration by Government and the Select Com
mittee. Wherever' there is an agreement between the employer and the 
representatives of the employees in any establishment in, respect of any 
scheme of rationalisation, it should not be necessary for the employer to 
make an application for reference of the matter -to a Tribunal. 

628. With regard to the. modification or rejection of awards, the 
Industrial Disputes· Act of 1947 gives very restricted powers to Govern
ment. They are confined to cases to which Government is a party ;md the 
powers are limited to placing the awards together with a statement of 
•he reasons for not declaring it binding before the appropriate legislature. 
• t was left to the legislature to confirm, modify or reject them. Later on 
1t was felt that Government should have more powers and consequently 
a provision as provided in sub-section (1) of Section 15 of the Industrial 
Disputes (Appellate Tribunal) Act of 1950 was enacted under which the 
appropriate Government was. empowered to reject or modify an award 
even in disputes to which it was not a party, the only limitation being 
that such action was to be reported to the legislature at the first avail
able opportunity. The Select Committee on the Labour Relations Bill 
felt that the Government should not have the right to interfere with the 
awards pronounced by the Tribunals and that the original provision in 
the Industrial Disputes Act of 1947 should be restored. The Select 
Committee restricted the powers of Government to intervene only to 
awards to which it was a party. Government is required to submit the 
award to the 'legislature and to move a resolution for the consideration of 
the award. It is for the legislature to decide whether the award should 
be confirmed, modified or rejected. The Planning Commission had laid 
down in the Five-Year Plan that the power of the Government should 
be restricted to periods of emergency. The Labour Ministry propose to 
incorporate these provisions in the new law. 

629. With regard to alteration of conditions of service during-p-;ed
ings under the Act, SE-ction 33 of the Industrial Disputes Act of 1947 
provided that "no employer shall during the pendency of any conciliation 
proceedings before a Tribunal in respect of any industrial dispute. alter 
to the prejudice of the workmen concerned in such dispute, the conditions 
of service applicable to them immediately before the commencement of 
such proceedings nor, save with the express permission in writing of the 
Conciliation Officer, Board or Tribunal, as the case may be, shall he,· 
during the pendency of such proceedings, discharge, dismiss or otherwise 
punish any such workman except for misconduct not connected with the 
dispute." This section did not place any restriction on the right 
of the employer to discharge, dismiss or otherwise punish a workman con
cerned in the proceedings for misconduct not connected with the dispute 
constituting the subject matter of the proceedings. There were com-· 
plaints that certain employers had taken advantage of that provision to 
victimize active trade ·union leaders under the plea that the action was 
taken for misconduct not co·nnected with the dispute. As allegations of 
victimisation were made on a fairly large scale, an amendment was made 
in the year 1950 and the· Section, as it stands at present, reads as follows:-

"During the pendency of any conciliation proceedings or proceed
ings before a Tribunal in respect of any industrial dispute, 
no employer shall-

' 
(a) alter, to the prejudice of the workmen concerned in such 

a dispute, the conditions of service applicable to them 
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immediately before the commencement of such pro
ceedings; 

(b) discharge or punish ·whether by dismissal or otherwise, 
any workman concerned in such dispute save with the 
express permission in writing of the Conciliation Officer, 
Board or Tribunal as the case may be." 

Employers have complained that, on account of the amended prov1s1on 
they have been unable to get rid even of employees guilty of gross mis
conduct or indiscipline for a long time after the comm1sswn of the 
offence. The permission to discharge could not be obtained in some cases 
for 6 to 9 months. All employers' organisations have, therefore, asked for 
removal of the restrictions that now so hamper their activities. The 
Ministry feels that reasonable relief should be afforded to the employer 
without, at the same time, exposing workers to vindictive punishment at 
the hands of unscrupulous employers. It is, therefore, proposed that the 
employer should not during the pendency of any conciliation proceedings 
or proceedings before a Court of Arbitration or Tribunal alter, to the 
prejudice of the workers concerned in the dispute, the conditions of 
service applicable to them. With regard to the dismissal of employees, 
it is felt that protection should be given to important office bearers of the 
union who would in the ordinary circumstances be the main target of 
attacks. It is, therefore, suggested that the President, the Vice-President, 
the Secretary, the seniormost Assistant to the Secretary and the Trea
surer of the union should not be transferred, dismissed, discharged, 
suspended or in any way punished without the express permission in 
writing of the Conciliation Officer, Board, Court or Tribunal. If such an 
order is passed, it would be liable to cancellation without going into the 
merits of the decision. Where formal application is made for such dis
missal, the authority concerned would grant permission only where the 
action proposed to be taken is justifiable on merits. In the case of other 
workers, it is suggested that the employer should give one month's wages 
to the worker which might be said to be in lieu of the notice and ask 
him not to attend. There will be no formal suspension of the worker. 
The employer will simultaneously file an application before the authority 
concerned seeking permission to dismiss, discharge or remove the worker. 
Priority would be given to the disposal of such applications. If the 
authority gives permission eventually, the employer will have no further 
liability. If, on the other hand, such permission is refused, the employer 
will be required to take back the worker on payment of wages for all 
the back period after making an allowance for one month's wages already 
paid. 

630. With regard to the implementation of the agreements, settlements 
and awards, it is suggested that just as civil courts execute decrees, the 
Industrial Tribunals should be authorised to entertain applications for 
recovery of money due under settlem~nts, agreements or awards and to 
pass orders on objections to such recovery, to compute the money value 
of benefits and to issue certificates of claims to the Collector for recovery 
as arrears of land revenue and to disburse payments to the claimants. 
In order to penalise recalcitrant employers, it is proposed to make a 
provision that if the amounts due under the agreements, settlements of 
award~ are not paid on the due dates, the employees will be entitled to 
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such rate of interest as may be notified by the appropriate Government. 
It may even be provided that all expenses incurred by a worker or his 
organisation in recovery proceedings should be recoverable under the 
certificate of the Industrial Tribunal. 

631. Finally, clauses 115 and -120 of the Labo_ur Relations Bill provid~ 
for the exercise by the appropriate Government of control over indus
trial undertakings with a view to enforcing implementation of settle
ments, collective agreements and awards. There have · been some 
instances of employers who, faced with the demand for the implemen
tation of an agreement, settlement or awards involving payment of large 
sums, have preferred to close down their establishments. In some of 
these cases, the workers have complained that the object of the employer 
has been to coerce workers into foregoing the benefits to which they are 
entitled as an alternative to unemployment. It was suggested that 
Government should assume power to exercise control over recalcitrant 
undertakings. Employers' organisations have opposed such a move and 
have indicated that some provision exists already in the Industries 
(Development and Regulation) Act of 1951. The Planning Commission 
have stated in the Five-Year Plan that "if direction and control of an 
establishment becomes necessary for observance of awards and decisions 
of Tribunals, they may be exercised under special legislation to be 
undertaken for the regulation of industries." It is the view of the Labour 
Ministry that legislative sanctions are necessary and that the proper 
place to include them would be in the Industrial Relations law. A 
difficulty has been created in the way of such legislation by the decision 
of the Supreme Court in the case of Sholapur Spinning and Weaving 
Company and an amendment of Constitution may be necessary. 

632. Proposed legislation generally suitable for newspaper employees.
We have carefully considered the provisions of the proposed Bill and, 
with respect, we are of the view that the proposed scheme is an admir
able one and should provide a suitable machinery for resolving of disputes 
between the employers and the employees in the newspaper industry. 
We, therefore, recommend that the definition of the word "employee" in 
the proposed legislation should be wide enough to include within its 
purview working journalists as well as employees on the managerial 
side, or a provision may be inserted in the proposed Newspapers and 
Periodicals Act making the new industrial relations legislation applicable 
to newspaper employees. 

633. There are. however, two or three suggestions which we would 
like to make in this connection. Although the :r.~~nistry of Labour is 
unwilling to extend the sphere of Central Government activity, we think 
that the newspaper industry is one which should come within the administra
tive control of the Central Government. In other words, the Central Govern
ment should be the 'appropriate Government' with regard to the news
paper industry. As in the case of Banks and Insurance Companies, the 
employees of some of the bigger concerns are scattered all over India 
and this is particularly so in the case of news agencies. As there should 
be some kind of unifocmity among the conditions of service of different 
employees working under the same employer, it is desirable that any 
action that is required to be taken should be taken by the Central 
Government with the result that any award made or settlement arrived 
at may be applicable to the employees all over India. . The difficulty of 
the type that arose in the recent case of Press Trust of India employees. 
will not arise in that case. 
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634. We would also suggest that, if possible some of the Conciliation 
<Officers should be persons having journalistic experience. We have 
.noted that the business of the Conciliation Officers would be to bring 
together the ·employers and the employees and assist in the settlement of 
their disputes. For this purpose it is not essential to have Conciliation 
Officers with joun1alistic experience; but we think it would be a distinct 
.advantage if some of the Conciliation Officers at least have that experi
.ence. They could, in that case, be deputed to assist at the particular 
place where a dispute in the newspaper industry has arisen. 

635. No conflict between Press Counqil and lnd~trial Relations 
machinery regarding working journalists.-Under the scheme that we 
have envisaged, the Press Council will be the body that will determine 
the lapse, if any, on the part of journalists from professional standards. 
That would be the body which will administer the code of ethics, and 
give its ruling when any newspaper or any particular journalist has been 
.accused of unprofessional conduct. Having e'ntrusted the professional 
side of the newspaper industry to the care of the Press Council, we think 
that the economic side of the ne~spaper, in so far· as it affects the condi
tions of working journalists, should be regulated by the procedure 
envisaged under the proposed legislation. Most of the matters could be 
settled by the standing orders or by collective bargaining and ultimately 
by arbitration or adjudication. It is conceivable that in some cases an 
industrial dispute may also have involved pronouncement by the Press 
'Council·on the propriety or otherwise of professional' conduct. It is not 
unlikely that the working journalist may be guilty of unprofessional 
~onduct or grave journalistic lapse and this may have led to his dismis
sal. The dispute, if any, so far as dismissal is concerned, may in· certain 

·circumstances come up for conci}.iation, settlement or adjudication. Any 
expression of opinion by the Press Council is not likely to embarrass the 
Industrial Court, which will consist of persons with high judicial experi
ence, in giving its decision. An expression of opinion by a body of the 

·type of the Press Council presided over by a High Court Judge on a 
point of professional ethics is bound to be treated . with respect by the 

·Tribunal and we do not see that normally any case will arise where the 
Industrial Court may find itself embarrassed by the expression of opinion 
·by the Press Council. Indeed any such opinion would be of great assis
tance to the Industrial Court in coming to its conclusion as to the pro
priety or otherwise of the dismissal arising out of unprofessional or 
unjournalistic conduct. 

U36. Proposed legislation should embody certain of our recommenda
tions.-We suggest that the proposed legislation for the regulation of 
newspaper industry should embody our recommendations with regard to 
(1) notice period; (2) bonus; (3) minimum wages; (4) Sunday rest; (5) 

'leave, and (6) provident fund and gratuity. Matters regarding classi
fication of employees, hours of work, shift working, closing and reopen
ing of certain sections and suspension or dismissal for misconduct would 
be dealt with under standing orders when the new legislation comes into 
force. 

637. Recommendation should apply to the employees of news agencies.
Our recommendations with regard to working journalists employed in 
newspapers should apply mutatis mutandis to the employees of news 
agencies also. 



CHAPTER XIII 

ASSOCIATIONS OF NEWSPAPERMEN 

638. In the section on History of Journalism, we have dealt with the origin,. 
growth and development of the various newspaper associations and organisa
tions of journalists. The Memoranda and Articles of Associations of these 
organisations are reproduced in full in Appendix XXXIX. We shall review· 
here only the membership and representative character of the important 
organisations of editors and working journalists as well as of newspapers. 

639. The All-India Newspaper Editors' Conference.-,.At present, the 
total membership of the A.l.N.E.C. is 188 · out of which 85 are dailies and 
103 weeklies and other periodicals. Out of ,the dailies, 29 are English 
newspapers and 56 are newspapers in Indian languages; among the 
periodicals, 38 are in English and 65 in Indian langauges. 

640. The Indian Federation of Working Journalists.-At present, there 
are 22 units affiliated to the Federation. The Federation claims· a mem
bership of over 1,500 distributed as under:-

1. Delhi 

2. Calcutta 
3. Bombay City 
4. Travancore-Cochin 
5. Bihar 
6. Uttar Pradesh 

7. Madhya Pradesh 

8. Madhya Bharat 

9. Pepsu 

10. Saurashtra 

11. Orissa 

12. l\iaharashtra 

13. Rajasthan 

14. Hyderabad 

15. Kashmir 

16. Bhopal 

17. Vindhya Pradesh 

18. Gu.iarat 

• Formed recently; lists not submitted. 

273 
181 
162 
135 
152 
307 

55 

28 
36 

30 
66 

17 

19 
48 

7 

16 

• 
• 
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641. The Southern India Journalists' Federation.-The total . member
ship of the Federation is about 450. Seven District Journalists' Associa
tions are affiliated to the Southern India Journalists' Federation. Each. 
of these units is collectively represented on the executive of the Federa~ 
t:on by one member provided it has got a membership of more than 10 
members. The membership of the seven District associations is as
follows:-

South Arcot 12 

Coimbatore 12 
Tanjore 

Tirunelveli 

Tiruchirapalli 

Kurnool 

South Kanara 

Figures not available. 

• 
17 
15 
10 

13 

642. The Indian and Eastern Newspaper Society.-At present there are· 
about 80 members of the Society of which 60 are dailies and the remain
ing are weeklies and other periodicals. Among the dailies, 25 are English .. 
newspapers and 35 are Indian language newspapers. 

643. The Indian Languages Newspapers' Association.-About 80 news
papers and periodicals are members of the Association. (Apart from . 
this, the Indian Newspapers Co-operative Society Ltd., with over 200 
members is also a member of the Association. The Association has 
claimed a membership of about 240, including ·the shareholders of the · 
Society, who do not pay any ai)D.ual subscription, and act only through 
the So.ciety). The effective strength of the Association is only about 1!0 
that is confined to the newspapers and periodicals which are direct 
members of the Association. 

644. General.-It would be seen that the All-India Newspaper Editor's · 
Conference, Indian & Eastern Newspapers Society and Indian Languages 
Newspapers' Association are the organisations of the newspapers. The 
A.I.N.E.C. is primarily concerned with the editorial side of the news
papers while th~ other two are concerned with the business aspects of 
the newspaper industry. In all three organisations, the members are the
newspapers themselves and not individuals. Many of the members are 
common to the two organisations A.I.N.E.C. and I.E.N.S. as can be seen· 
from the following analysis:-

TABLE I 

No. of newspapers which 
are members of AINEC & 
lENS 

No. of news- ! No. of news 
papers which papers which· 
are members are members 
only of AINEC I only of 

i lENS 
------------------------:---------------------------~------------· 

38 I 13 Dailies 
Periodicals 

47 
10 

57 

93 10 
-------~-

131 
1 

23 
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·tt will be seen that among the dailies, a majority are members of both 
the organisations whereas among the weeklies and other periodicals, the 

-membership is mostly confined to A.I.N.E.C. This indicates that the 
weeklies and periodicals feel the necessity for organising more in respect 

•Of editorial matters than business matters. There have been certain 
·occasions on which A.I.N.E.C. and I.E.N.S. too'k joint action as, for 
example, on the question of fixation of minimum wages for journalists, 
and recommendations were made to their members, though these recom
mendations were not mandatory. These two organisations also made 

. common representations to the Government in respect of newsprint when 
it was not easily available in the market. The two organisations joined 
·hands in opposing the proposals of the Bombay and Madras Governments 
;to impose a tax on advertisements. 

645. The I.E.N.S. and I.L.N.A. are the organisations of newspapers for 
-promotion and safeguarding the business interests of the newspapers. 
Though the membership of both the organisations is about 80, the l.L.N.A. 
has mostly small papers and periodicals among its members while the 
~bigger papers and periodicals are members of the I.E.N.S. This can be 
.seen from the following tables:-

TABLE II 

Papers which Papers which Papers which 
are members are members are members 
only of ILNA only of lENS of ILNA 

and lENS 
(the No. of In-
dian language 

-
papers in 

each category 
is shown in 
brackets) 

'Dailies 20 53(28) 7 

..Qther Periodicals 47 15(4) 5 

68(32) I2 

TABLE III 

Circulation of Circulation of Circulation of 
papers which papers which papers which 
are members are members are members 
only ofiLNA only of lENS ofiLNA and 

lENS 
(the circulation 
of Indian langu-
age papers in 
each category 
is given in 
brackets) 

Dailies . . . . . 1•02 lakhs 13·78 lakhs I· II lakhs 
(7'25) 

·weeklies . 1'41 lakhs 5·42lakhs Nil . (2'42) 
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646. Among Indian language papers which are members only of the 
I.E.N.S. but not of the I.L.N.A., there are 12 daily papers with a circula
tion of 4·35 lakhs and 2 weeklies with a circulation of 1·09 lakhs which 
.are associated with English papers which are also members of the 
I.E.N.S. 

6-17. The majority of members of the I.L.N.A. are not daiHes while 
I.E.N.S. has a majority of members which are dailies. 75 per cent. of the 
members· of the I.L.N.A. are from Bombay State, while the membership 
of the I.E.N.S. is more evenly distributed all over India. 

648. The Indian Federation of Working Journalists and the Southern 
India Journalists' Federation are the organisations of the employees. The 
fundamental difference between these two organisations is that the 
I.F.W.J. is organised on trade union lines whereas the S.I.J.F. does not 
accept the principle of trade unions for working journalists. 

649. There is no separate organisation of the editors of newspapers 
as such. The A.I.N.E.C. is essentially an organisation of the newspapers 
though they are generally represented by their e'ditors. The editors are 
also members of the two associations of employees-I.F.W.J. and S.I.J.F. 
We have analysed the membership of A.I.N.E.C. and I.F.W.J. in order to 
find out the common element between these two organisations. The 
-result is given in Table IV below:-

TABLE IV 

Editors who Editors who Editors who 
are members are members are members 

.• of IFWJ only of AINEC only ofiFWJ and 
AINEC 

Dailies 27 66 19 

p eriodicals . 44 98 

I 
s - - 7I !64 24 . 



CHAPTER XIV 

NEWSPAPER CONTENT 

650. Quantum and proportions.-We desired to have a general idea both 
of the absolute quantum and of the relative proportions of news of various 
categories, features, editorial. articles :and advertisements, carried in the 
newspapers, and for this purpose we had asked all daily newspapers to send 
us an analysis of the printed matter classified under a number of headings 
specified by us. The analysis and classification were to be carried out of 
the issues of certain dates, selected by us on the principles of random samp
ling to cover all days of the week as well as the four quarters of the year, 
so as to equalise any periodical variations that might exbt. Many news
papers found considerable difficulty in carrying out the classification as 
desired by us, while others misunderstood some of the instructions that we 
had given. The result was that such figures as had been submitted by 
the papers concerned were not usable. We therefore decided to ignore 
these figures and to arrange for the classification to be conducted by our own 
staff. In view of the limitations of time and of personnel we conf...ned our 
examination to certain selected papers. These were: 

English 

1. Advance 

2. Amrita Bazar Patrika (Calcutta) 

3. Assam Tribune 

4. Hindu 

5• Hindustan Times 
6. Indian Express (Madras) 
7. Statesman (Calcutta) 

8. Times of India (Bombay) 

Indian Language 

1. Ananda Bazar Patrika 

2. Swadhinata 

3. Janmabhumi 

4. Vandemataram 
5. Nava Bharat .Times (Delhi) 

6. Vishwamitra (Calcutta) 

7. Samyukta Karnataka 



1!. Malayala Manorama 

9. Mathrubhumi (Kozhikode) 

10. Lokasatta (Bombay) 

11. Maharashtra 

12. Sakal 

13. Samaja 

14. Dinamani 

15. Swadesamitran 

16. Tai Nadu 

17. Andhra Patrika 

H'1 Andhra Prabha 

19. Milap (Urdu-Jullundur) 

20. Pratap 
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"These names were. selected so as to include ·papers, both large and small, 
and to cover different parts o~ the country as well as different languages. 
"They included Pl1Pers of large and small circulation, and papers belonging 
to chains as well as individual units. Specimen papers ware drawn from 
English as well as Bengali, Gujarati, Hindi, Kannada, Malayalam, Marathi, 
Tamil, Telugu and ·Urdu. Issues for fourteen dates selected at random 
within the first quarter of 1953 were analysed in this manner. 

651. Our remarks below are based on the results of this examination. 
It must be stated that while the data cover a certain period falling within 
the course of inquiry, they should not be considered as valid for the whole 
intervening period, or for today. There have been some changes, as for 
instance in the number of pages in each week's issues of some papers. This 
would have the result of reducing the proportion of advertisements in the 
average issue. The additional material for these pages has in some cases 
been secured by more extensive coverage, and perhaps in some cases by 
less rigorous editing. The result might be to change the relative propor
tions of one type of news or the other. We have not come across any signs 
of a conscious attempt to remedy the defects we have pointed out or to 
improve the balarice of news or comment. Because of errors possibly intro-

·duced by the sampling, the review below should be considered descriptive 
rather than quantitative. 

652. Variations in size.-Daily newspapers in this ·country display con
siderable variety in size, but the majority of them are printed in wh,at has 
come to be the standard size in India, i.e. demy size. Of the papers we 
have examined, "Pratap" and "Milap" were printed in a smaller size, double 
crown, but in the table below they have been classified according to the 
equivalent number of pages of standard size. The number of pages in 
each paper showed considerable variation. In order to allow for differences 
in the number of pages between certain days. of the week and others, we 
give below the average number of pages per week for the different papers1 

Within each categcry, the papers have been arranged in the order of th:;>ir 
.size during the period studied. 



No. of pages per 
week 

I 88-74 

II 72-62 . 

III 6o-so . 

v 36-26. 
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TABLE I 

Size of Newspapers 

English papers 

I. Hindustan Times 
2. Times of India 

I. Hindu . 
2. Statesman . . 
3· Amrita Bazar Patrika 
4· Indian Express 

I. Assam Tribune . 

I. Advance • 

Indian language papers 

I. Vandemataram 
2. Janmabhumi. ... 
I. Ananda Bazar Patrika< 
2. Navabharat Times. , 
3· Andhra Prabha 
4· Vishwamitra 

I. Pratap 
2. AndQ.ra Patrika 
3-lSakal. 
4· Samyukta Karnataka. 
5·· Milap 
6. Dinamani. 
7. Lokasatta 
8. Samaja 
9· Swadesamitran 

IO. Mathrubhumi 

I. Malayala Manorama· 
2. TaiNadu 
3· Maharashtra 
4· Swadhinata. 

653. Owing to these differences in the number of pages, there is 
correspondingly a great deal of variation in the area of paper allotted to 
news or comment in each paper, as well as in the space used for advertise
ments. A graph, Appendix XL, shows average ,space allotted to news and: 
advertisements over the period surveyed in each of the papers that we
have examined. It will be noticed that some of the papers of larger size, 
in spite of the high proportion of space devoted to advertisements, manage 
to provide a large amount of space for editorial matter, while some papers 
of small size in a similar position provide only a meagre service to readers. 

654. Effect of typography.-Further differences in the quantum of 
material placed before the. readers are caused by the size of type used and 
by the amount of spacing allowed between lines. In certain cases this 
spacing is achieved by casting type on bodies of larger size (e.g. 7 pt. type 
on 8 pt. body) while· in others, lead has been used to space out the lines. 
We have had a comparison made of the average Il\lmber of lines in a 
column of normal size, of the width of columns, and of the number of" 
words per line. In the case of English papers of standard size, the pages 
are divided into 8 columns and the average number of lines per column 
ranges from 130 to 200. There is some variation in most cases between the-
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columns carrying editorials or feature articles and those carrying news
The figures. below refer to news columns, particularly to the main body
of news rather than the "intros". 

I. Hindu . 
2. Indian Express : } 200 lines 

I. Amrita Bazar Patrika 
2. Bombay Charonicle 
3. Hindustan Times 
4· The Mail, Madras 
5· Statesman . . 
6. Tribune, Ambala 

I. Hitavada, Nagpur 
2. Indian Nation, Patna . 
3· Indian Republic, Madras 
4· Leader, Allahabad . . 

} '70 """ 

J 

s. National Herald, Lucknow :. ISO lines. 
6. National Stan~ard, Bombay. 
1· Pioneer, Lucknow . . 
8. Searchlight, Patna . 
9· Times of India (Bombay) 

Most other papers I30 lines. 

The columns are almost always of lll to 12 ems. width and the number of' 
words per line ranges from 7 to 5. The extremes in the number of words· 
per column of 20" are therefore q.bout 1400 words in the case of papers like· 
the ''Hindu" of Madras and the ··"Indian Express", and about 700 words in 
the case of papers like the "Deccan Herald" or the "Assam Tribune". Jn,. 
the case of Bengali script, newspapers that use machine composition have 
about 130 lines to the column, while those that use hand composition, have 
only about 110 lines which is also the figure for the Assamese paper. The·· 
latter figure is more or less common for other languages also, such aa .. 
Malayalam, Tamil, Hindi, and Marathi (modern types only). In ·.the case· 
of papers in other languages where typographical clesign has not advanced. 
and in the case of some Hindi and Marathi papers also which use types-
of old design, the number of lines per column is only 90. Languages 
falling under this group include also Telugu, Kannada, Gujarati, Oriya and:. 
Punjabi. Comparison of the space allotted to each particular category of" 
news or of editorial comment would, therefore, have to take into account. 
the wide differences that exist in the number of words that can be com
pressed within the space. 

655. It would be obvious from the foregoing that a direct comparison-< 
of the space allotted to different categories of news or comment would not·: 
really indicate the extent of disparity in the reading matter provided by 
one paper and the other. In the case of both Indian language papers and 
English papers, the variations due to typography are in each case . in the· 
ratio of 3:2 between maximum and minimum while the overall range is 
more than 2:1. It must be emphasised that subject to the limit of legibility· 
a paper that uses modern type can offer its readers, within the same number· · 
of pages, much more reading matter than another which uses types of' 
antiquated design. The limitations of printing also add to the difficulties.' 
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"by reducing legibility in some cases thereby making it necessary to use 
:larger type. 

656. The analysis that we have made of the •amount of space devoted 
· to various categories of news, features, and comment, is reproduced in 
Appendix XLI. We review here briefly the trends indicated by the figures. 

657. Ed'torial Matter.-In respect of total editorial space, the variation 
from one paper to another ranges from 450 column-inches in the case of 
some Indian language papers to 1500 column-inches in the case of th~ 
largest English papers. Classified according to the total amount of editorial 
matter carried, including news, features and comment, but excluding ad
vertisements, the position was roughly as in Table II below. 

Editorial space 

I I50D-120o 

.II I20o-9oo 

·nr 900-750 

IV i5o-6oo 

TABLE II 

Editorial Space in column-inches 
(Average per day) 

English papers 

I. Hin:lustan Times 
2. Times of India 

I. Hindu • 
2. Indian Express 
3· Amrita Bazar Patrika 
4· Statesman . 

I. Assam Tribune 
2. Advance 

Indian language paper~ 

J. Nav Bharat Times 

1. Vandemataram 
2. Ananda Bazar Patrika 
3· Janmabhumi 
4· Vishwamitra 
5· Andhra Prabha 

1. Andhra Patrika 

1. Dinamani 
2. Samyukta Karnataka 
3· Swadesamitran 
4· Mathrubhumi 
'i· Pratap 
6. Milap 
1· Lokasatta 
8. Samaia 
9· Sakal . 

1. Tai Nadu 
2. Swadhinata 
3· Maharashtra 
4· Malayala Manorama 

658. Advertising Matter.-While in the amount of total editorial space 
-the maximum range did not exceed 3~ to 1 between the smallest paper 
:and the largest paper, the variation in the case of advertisements was about 
· 25 to 1. The space in column inches devoted by each paper to advertise
-ments is indicated in Table II belowa Within each category the uapers 
have been arranged according to the volume of advertising they carried 

.during the period examined. • 



Advertisement space 

I 750-600 

II 6oo-450 

III 45o-3oo 

V 20Q-I50 

VI ISo-Ioo 

VII Below 50 

TABLE II.! 
Advertisement space in cQlumn-inches 

(Average per day) 

English papers 

I. Stateman 
2. Times of India 
3· Hindu 
I. Hindustan Times 
2. Amrita Bazar Patrika 
Indian Express 

Assam Tribune 

Advance 

Indian language papers 

I. Janmabhumi 
2. Ananda Bazar Patrika 
3· Vishwamitra 
4· Sakal 
S· Vandemataram 
I· Loksatta 
2. Malayala Manorama 
3· Pratap 

. 4· Andhra Prabha 
S· Milap 
6. Samyukta Karnataka 
7· Dinamani 
I. Swadesamitran 
2. Mathrubhumi 
3· Samaja 
4· Nav Bharat Times 
I. Tai Nadu 
2. Andhra Patrika 
3· Maharashtra 
Swadhinata 

659. News Columns.-Among tnt! various sections of editorial matter, 
news naturally takes the largest proportion of space. Table IV below indi
-cates the amount of space devoted to news of all kinds (including news 
photos and maps) in different newspapers. 

Advertisement space 

IV 45o-3oo 

Mofl&B 

TABLE IV' 

Total news-in column-inches 
(Average per day) 

English papers 

I. Hindustan Times 
2. Indian Express 
3· Hindu 
4· Times of India 

I. Statesman 
2. Amrita Bazar Patrika 
3· Assam Tribune 

I. Advance 

Indian language papers 

I. Vishwamitra 
2. Ananda Bazar Patrika 
3· Vandemataram 
4· Andhra Prabha 
S· Navabharat Times 
6. Andhra Patrika 
1· Janmabhumi 
I. Samyukta Karnataka 
2. Swadesamitran 
3· Dinamani 
4· Mathrubhumi 
I. Tai Nadu 
2. Samaja 
3· Swadhinata 
I. Malayala Manorama 
2. Lokasatta 
3· Pratap 
4· Milap 
S· Maharashtra 
6. Sakal 
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660. Categories of News.-Wllile by themselves these figures are signifi
cant, we considered it useful to· examine separately the quantum of .inter
national news and news of national and local importance carried in each 
paper. For this purpose we adopted the following classification:-

Grade A 

Grade B 

Grade C 

TABLE V 

Basis of classification of news coverage 

(Columns of 20 inches-21 inches) 

Minimum space for Regional 
news 

20 cols. 

15 cols. 

7 cols. 

National 
news 

12 cols. 

8 cols. 

4 cols 

International 
news 

8 cols. 

5 cols. 

3 cols. 

Where coverage is less than the minima laid down above, it has been 
graded D. 

661. It will be noticed that there is considerable difference in the 
criteria we have adopted in respect of international news, national news 
and local news in order that the service provid~d by a particular paper 
may be considered as falling under the categories 'A', 'B', 'C', or 'D'. In 
each case we have fixed a high quota in respect of State and local news, 
a slightly lower quota for National news, and a much lower quota for 
international news. We would consider as normal, that allocation of space 
which would provide the best possible coverage for State and local news, 
and the closest possible approximation thereto in the coverage of National 
news and then of International news. On the other hand, a paper whose 
coverage of State affairs is poorer than its coverage of National or Inter
national news cannot be considered to have discharged its responsibilities; 
it may be merely retailing to the subscribers what it gets from the news 
agencies, . without employing an adequate number of correspondents for 
proper coverage of State or city news. The papers that we have examined 
have been classified according to their coverage of news, in Table VI below. 
English and Indian language papers have been shown separately, and in 
each of these sections the papers have been arranged according to their 
grading in- the matter of coverage. 
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TABLE VI 

Relative coverage of News 

English State and National International 
local news news news 

English-

I. Hindu A A A 

2. Indian Express A A A 

3· Hindustan Times B A A 

4· Times of Indi.a c A A 

5· Statesman c A A 

6. Amrita Bazar Patrika c A A 

1· Assam Tribune c B B 

8. Advance D c A 

Indiatllanguage papers-

I. Ananda Bazar Patrika A A B 

2. Vishwamitra A A B. 

3· Andhra Prabha A B B 

4· NavaBharat Times A B B 

5· Andhra Patrika A B c 
6. Vandemataram A c 

I. 

B 

1· Janmabhumi • A c B 

8. Dinamani ·B B c 

9· Swadesamitran B B c 

10. Mathrubhumi B c B 

II. Malayala Manorama B D c 

12. Samyukta Karnataka c A B 

13. Tai Nadu c c c 

14. Lokasatta c c c 

IS. Milap c c c 

16, Pratap c c c 

17. Samaja c c - D 

18. Swadhinata c D B 

19. Maharashtra c D c 

20. Sakal c D D 
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662. Balance in news coverage.-J udged by the standards we have laid 
down, not all the papers we examined exhibit a proper balance in news 
<:overage. Among those published in English, only two papers provided a 
<:overage of State news comparable to their coverage of National and Inter
national new~. In the case of a third paper,· the fact that it is published 
from the union capital which is also the capital of a very small state may 
have been responsible for the apparent imbalance; its coverage of State 
and National news put together amply exceeded the combined quota we 
have laid down for these two classes of news. In the case of three other 
papers of large circulation which are published as multiple editions, we 
would ascribe the poor coverage of State news to the fact of such publi
-cation. Apparently in order to have the maximum of material in common, 
each edition of the multiple units falls short of what we consider to be 
proper coverage of State and local news. The position revealed by the 
anaiysis lends support to the argument that such papers fail to serve the 
areas where they are located. One provincial paper showed the weakness 
which follows from too great a dependence on news agency services while 
the other paper, published from a metropolitan centre, shows in addition 
what we consider an unbalanced selection in the editorial section which 
has given foreign news a far greater importance than Indian news. 

663. Indian language papers.-The Indian language papers show some 
well-defined characteristics. The first of these is the reduction in the space 
allotted to International news as compared to English papers. The second 
is increased importance generally given to State news as compared to 
National news. There are however some exceptions to these trends. There 
are a few papers whose coverage of National news is poorer, proportionately, 
than their coverage of International news. We have examined the propor
tions of these two classes of news in the news agency service subscribed 
for by these papers and find that the excess of International news in the 
agency service has been reflected in the columns of the newspapers. We 
have discussed elsewhere the agency services, and would like only to say 
here that the editorial staff have adhered too closely to the agency's selec-
tion of news. · 

664. Readers' preferences.-In connection with the extent of news 
coverage, we have considered the findings of the Sample Survey of news
paper readership and the preferences as indicated by the readers in the 
matter of the news that they read first when they take up the paper. 
Detailed figures are given in the full report on the Survey (Appendix I) . 
Taking these three major categories of news, international, national and 
State we found that 44 per cent. of the rural readers and 42 per cent. of the 
urban readers look first at the Indian news, i.e. national news and only 31 per 
cent. of rural readers and 23 per cent. of urban readers look first among 
the columns which carry local news. The corresponding percentage of 
readers who 'glance first at the foreign news was 10 per cent. both in the 
case of rural and urban readers. These figures refer only to the first in
terest of the readers themselves and not necessarily to the quantum of 
news that they would be prepared to read through or the adequacy of the 
coverage now provided. It is an interesting circumstance that though on 
academic grounds we may expect readers to show greater interest in local 
news, the fact remains that the reader's interest is greater in news of India 
as a whole than in local news. At present, Indian language newspapers 
are giving much more of local news than of national news. We are of the 
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opmwn that this correct balance has to be preserved in all newspapers 
The circumstances that readers have· not evinced sufficient interest in local 
news can, in our view, be attributed to the fact that at present the selection oj 
such news items is not done with any imagination nor is sufficient effor1 
devoted to collecting news of the type which would really interest the reader. 
Moreover, ·the news agencies and the newspapers have not shown ability tc 
present these items of local interest in an attractive. fashion. It is no doubt 
an easy matter when an event is of national importance to put it in a form 
which would catch the public eye. It requires a high standard of journalism 
to put over successfully items of local importance. 

665. Foreign news.-In the case of foreign news, there is apparently a 
substantial percentage (10 per cent.) of readers who look first for such 
items before even reading news of national or local importance. This is 
in exces~ of the number. of readers who look first for sports news 
(6 per cent.) or for commercial news (6 per cent.) even though it is the 
practice of many newspapers to devote an enti:re page for sports news 
and another page for commercial items. While international news might 
not form the first interest of a large proportion of readers, it would appear 
that a much larger number of readers show great interest in such news. 
In the Readership Survey an attempt was made to check the preference of 
readers in the matter of different categories of news by asking them ques
tions about the sections which they would not mind being curtailed in 
order to provide space for items which they liked, e.g. photographs. (92 
per cent. of. the total readership had said in al).swer to a query that they 
would like to have more photographs in their daily paper). They. have 
responded to the question regarding news to be curtailed in the following 
manner:-

TABLE VII 

I i . I '--~--_! _____ 4 ____ s_ 

Type of news preferred to be curtailed 

I. Sports news 

2. Local news . 

3· Market reports 

4· Indian news 

5· Speeches and Statements 

6. Articles 

1· Foreign news 

Total 

I 

I 

Rural 

No. of %of 
cases total 

351 20 

313 18 

~52 14 

236 14 

227 13 

192 II 

176 10 
------1,747 100 

I Urban . ' 
No. of I %of 
cases total 

564 20 

363 13 

567 21 

126 5 
, 

348 13 

472 17 

30S I II 

2,745 IOO 

666. It would be seen from the foregoing that even among rural readers 
the people who are prepared to give up the present coverage of foreign 
news are fewer than those who are prepared for a curtailment of the 
sports news, local news, market reports, or even of national news. 
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667. It might be argued that this interest in happenings abroad is purely 
artificial, having been fostered by the newspapers themselves in the earlier 
years when coverage of foreign events by world news agencies was much 
more comprehensive than coverage of Indian • events, and, incider...tallY 
quite cheap to buy. There is also the fact that the leading Indian news
papers try to model themselves on the lines of the great national dailies 
of the U.K. and attempt to provide, in each issue, a global survey of current 
events. Papers in the Indian languages have inevitably copied the pattern 
set by the English papers and have been giving international news more 
~pace and prominence than they might otherwise have done. There is no 
doubt that both these factors had played a part in deciding not merely tne 
news content of the papers but the interest of the readers also. What we 
are now concerned with is the question whether such emphasis on inter
national events is likely to provide the readers with an unbalanced picture 
of world affairs. From the narrow point of view, one might favour a news
paper which deals mainly with local or national affairs devoting only 
casual mention to events abroad. Such a development is noticeable in tile 
United States of America, for instance, where the majority of papers con
cern themselves predominantly with local affairs and to a much smaller 
extent with national affairs ignoring world events in a manner which has 
left readers ignorant of events of major significance abroad. The 
survey carried out by the International Press Institute brings out certain 
significant warnings of the consequences. On the question whether the 
demands for local and national news permit the newspapers to remedy 
the defects in foreign coverage, American editors could not agree, though 
they admit that there are many serious defects. In the United Kingdom 
there is a marked disparity between the coverage of foreign news provided 
in the "quality" papers and in the "popular" papers, the former showing 
greater awareness of the significance of foreign events than the latter. In 
India, the question apparently is not so much that of one category of news 
being crowded out by another, as in the case of the majority of papers in the 
U.S.A., or the popular papers in the U.K., but one of balancing news. 

668. We have to keep in mind two modern developments. Firstly the 
political arid economic policies of each country have a deep effect on the 
daily life of citizens of other countries, in a manner not dreamt of two or 
three decades ago. Secondly foreign policies are no longer the close pre
serve. of career diplomats conducting their negotiations behind doors, but 
have to be explained, discussed and criticised where necessary in public. 
To enable every citizen to understand current world affairs and to form 
intelligent conclusions, it is necessary that he should be kept continuously 
informed of all significant events wherever they may occur. This is as 
important for citizens of materially advanced countries capable of doing 
great !harm or . good because of their vast resources, as for the peoples of 
countries like India who can contribute dispassionate views and disinterest
ed advice in the Councils of the world. India is playing an increasing part 
in world affairs and is also being increasingly affected by world events. 
It would not therefore be good to encourage any indifference or apathy · 
towards such events by ignoring their significance in the world context. 

669. Judging however . by the quantum of space allotted, it seems to us 
that there is some need for more careful editing of foreign news in order 
to ensure that while no news of significance is left out, the torrent of 
words that flows from the news agency teleprinters is not permitted to 
sweep away news of !happenings in this country. 



263 

670. Coverage of different subjects.-A detailed analysis has been made 
in Appendix XLII of the news according to the subject matter such as 
politics, science, technology, art culture, etc. We tried to distinguish if 
possible, between news items that originated from agencies and others 
that came from correspondents or other sources. We found that unfortunate
ly a very large proportion of the items in a day's paper carry no indication 
()f their origin. It was not therefore possible for us to examine the extent 
to which a particular newspaper is dependent on one or the other news 
agency for filling up its pages. Reporting is not always free from comment, 
and it would be of great assistance to the readers if they could know where 

•the comment originated. For this purpose we consider it useful if news
papers would invariably indicate the source of each item. It would be 
.sufficient here to say that the contents of the news columns appear to have 
been dictated to a considerable extent by the nature of the service provided 
by news agencies. We have mentioned in the case of some newspapers how 
this dependence on news agencies has set more or less the pattern of distri
bution of space between news from the state, the country, and the rest of the 
world. It has also determined the proportion in each case, of news about 
different subjects, such as politics, economics, science, art or industry. We 
have given our comments on the present coverage in the chapter on News 
Agencies. 

671. Editorial comment.-The space devoted to editorial comment and 
the expression of views was generally two columns (of 20"-21") in each 
issue. There were, however, instances where three columns had been 
devoted to these subjects, and of many Indian language papers where only 
H columns had been set apart. In one paper, editorial comment was con
fined to one column. Details of th.e space allowed are given in the Appendix 
XLIII which includes also an analysis of the space allotted to various 
-categories of subjects. The position indicated by these figures is briefly 
reviewed below. 

672. Most of the English papers have allotted a substantial proportion 
of their leading articles to comment on international events; items of na
tional interest take the next place, while in the majority of papers examin
ed, affairs of the State or region take only the third place; this- may be 
.attributed to the fact that these papers circulated in more than one state. 

673. In the case of Indian language papers, which circulate generally 
-over a more restricted area, the proportion of space devoted to local affairs 
was higher (25 per cent. of the total) than in the case of English papers 
(15 per cent. of the total)1 It was however noticable that taking all the 
papers as a whole, the space devoted to international affairs was very high 
(27 per cent. of the total) and comparable with English papers (34 per cent. 
of the total). This was because a number of papers paid more attention 
to international affairs than to national affairs. Some of them were asso
ciated with English papers but others were not. Various factors have been 
mentioned as responsible for this readiness to deal with international 
affairs rather than with national affairs. One of them is that the supply 
of reference material is much more ample on world affairR than on Indian 
affairs; another is that commenting on the former is le.ss ti<'klish and there 
is less risk of offending readers by taking a particular line, and so on. 
Whatever the reasons, we would prefer Indian language newspapers to 
()bserve a fairer balance in the selection of subjects for comment instead or 
following too closely the pattern of the English papers. 
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174. The value of a study of this nature would be greatly enhanced if 
it could be extended to a large proportion of the newspapers in this country 
and could also be extended over longer periods. Owing to certain limita
tions, we had to confine our study to a few selected papers though an attempt 
was made to include papers of various categories. We would suggest that 
it should be one of the functions of the Press Institute to conduct a continu
ing study of the contents of the daily newspapers, not merely with reference 
to the limited number of heads under which we have discussed it here. 
but under all the heads set out in the Appendices XL to XLIII and others 
that may suggest themselves. This study should be conducted over the 
whole year so as to even out the variations that might be brought about by• 
intensive activity in the regional, national or international spheres. We 
would recommend that the data thus collected and the comments of the 
Press Council thereon should be published for the benefit of everyone 
interested. 



CHAPTER XV 

OWNERSHIP AND CONTROL 

675. Newspaper ownersh:p.-Before proceeding to describe and discuss 
the various types of ownership prevalent among Indian newspapers and 
the kinds of control that follow, we think it desirable to refer to some of 
the fundamental features pertaining to the newspaper industry in their 
relevance to the institution of ownership itself in that industry. To begin 
with, news and views, which newspapers sell, serve not only an informative 
aspect, but also an educational and a propagandist aspect. They influence 
opinion, conduct, and action; and this· is done not only in the political but 
also in the social, economic and cultural fields .. Just as the public have a 
vital interest in the purity of their water supply, so have they an equally 
vital interest in the accurate presentation of n~~s and fair presentation 
of views. In other words, the news and views which newspapers purvey 
carry with them a vital public interest that needs to be safeguarded. At 
the same time, the profit motive which governs the exercise of ownership 
in industry in general, including the newspaper industry, can have an 
adverse effect on the quality of the product in the case of the newspaper 
industry. What sells most or what yields the maximum profit has in other 
industries a definite connection with quality of the product; but in the 
case of newspapers, unfortunately, sensationalism, extravagance, vulgarity 
and the !ike have a good sales appeal. Whereas, therefore, the profit motive 
may operate in the public interest in the case of other industries, it- may 
require regulation in the case of,'the newspaper industry. Moreover, the 
number of units· in the industry is not large, even taking the country as a 
whole; the number becomes still smaller and does not reach double figures 
if we take into account any city or town. The competition that exists 
among newspapers, therefore, is highly imperfect in character; there is, 
therefore, no automatic restraint exercised by the forces of free competi
tion or stimulus given to better the quality of product. Taking these
factors together, there can be no doubt that the newspaper is essentially 
a public utility and whatever be the precise form that ownership takes. 
the exercise of ownership rights may have to be subject to some measure 
of restraint and regulation. In fact, a newspaper is analogous to a college 
or a university. It is true that it costs money and has to exact fees; but 
the motivation is other than of profit; and public interest is the criteri6n 
that regulates its activity. We feel that somewhat similar considerations 
also prevail in the case of newspapers. 

676. Forms of ownership.-The following forms of ownership are at 
present found among the newspapers and periodicals:-

(i) Individual; 

(ii) Partnership; 
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(iii) Joint Stock Company, public or private; 

(iv) Trust; 
(v) Society registered under various Acts; and 

(vi) Co-operative ownership. 

The extent of capital invested in the daily press under the different 
forms of ownership has been estimated in Chapter III. While it cannot 
be said that different types of ownership are peculiar to different classes 
of newspapers or to different areas or languages, the same forms of owner
ship are not found in every case. The district and weekly press is predo
minanty owned by individuals or, in certain cases, by partnerships. Metro
politan newspapers are almost invariably published by concerns incorpora
ted under the Companies Act either as public companies or as private 
companies. Chains, groups and multiple units exist in almost all the langu
ages in which journalism has developed, the only exception being 
Malayalam. The question does not arise so far as Oriya, Assamese, and 
Punjabi are concerned which have only a- few small papers with a very 
limited circulation. Two other interesting facts came to our notice. In 
Malayalam there was evidence that ownership and, to a certain extent, 
readership are distributed according to religious communities and sects. 
It is also worthy of note that there have been several instances of persons 
not belonging to a particular linguistic group or region who have been 
able to start and run successfully newspapers in a language or region 
with which they have no connection. 

677. It would appear that in recent years, there has been a growing 
tendency, already referred to in the case of metropolitan areas, for the 
conversion, into Joint Stock companies, of what had earlier been indivi
dually owned or family concerns. An exact comparison is, however, not 
possible of the number of individually owned papers then and now because 
of lack of reliable statistics about the earlier periods. There has been also 
a tendency towards increase of the number of papers under the control 
<Of each individual concern as, for example, the papers controlled by Messrs. 
Bennett Coleman and Co. Ltd. or the Express Newspapers Ltd. There has 
also been considerable increase in the capital and resources, commanded by 
the industry, though it is not possible to say to what extent this has been 
assisted by the change in forms of ownership or the tendency towards con
centration. 

678. Exercise of control.-With the expansion of the press, the control 
.and management are naturally more complex than some 15 or 20 years ago. 
In the matter of control, it would appear that in the earlier days, a con
siderable measure of managerial control was left to the editor, while today 
the tendency is towards transfer of even editorial control to the manage
ment. While this trend is noticeable in the exercise of control, there has 
been no ostensible change in the forms of control except by way of increas
ing adoption of· the institution of "Managing Editors" who, exercise on be
half of the owners the functions of managerial control, while acting in many 
cases only as nominal editors. The drawbacks of this arrangement are 
discussed in the Chapter oh "Editorial Control." 

679. Without subscribing to the tendency to consider the past as having 
been in every respect, more glorious than the present, we have come to 
the conclusion, on the basis of the evidence of people who have been in the 
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profession for decades, that there was formerly a widespread prevalence of 
the idealistic and missionary spirit while today there is a greater emphasis 
on the profit motive. There are, however, some papers which have managed 
to retain their traditions irrespective of changes in the form of ownership. 
Unfortunately these are not numerous enough to provide a solid core for 
the future expansion of the press in this country. There have been in· 
stances where traditions of general objectivity and of a high standard of 
journalism (whatever the political policy might have been) were, after a 
change of ownership, no longer maintained at the same level. 

680. Effect of control.-'Dhe effect of ownership and the control of the 
proprietor are apparent not merely in such general aspects as tradition or 
journalistic standards but in the matter of policy which the paper sets out 
to serve. It is, perhaps, inevitable that a paper that is owned by business 
men or industrialists, whether directly or th:.;ough the control of Joint 
Stock Companies, should adopt editorial policies which advance directly 
or indirectly the interests of the business community as a whole, or the 
particular business interests or commitments of the proprietors. To the 
extent that such policies are openly espoused in the editorial columns of 
the papers concerned, we can have no cause to complain. Where, however, 
the effect of such allegiance to a particular business interest extends beyond 
the editorial columns and affects the fairness, objectivity, accuracy or com· 
prehensiveness of news reporting, the community is justified in protesting. A 
man's opinions are his own, but if ihe claims to purvey news, the buyer 
is entitled to insist that it shall be untainted, unadulterated and undiluted. 
It is from this aspect that we are most concerned with the effect of owner· 
ship and the control that it exercises on the quality of the service provided 
to the public. The different .a~pects of bias, whether among owners or 
among workers, are examined "in a succeeding chapter, but we are ihere 
concerned mainly with the form in which such bias, on the part of the 
.owners, is communicated to the editorial staff of the newspaper, to be 
reflected in its contents. 

6811 Dictation of policy.-Instances have been reported to us of the news 
policy of a paper having been dictated by the proprietors. One instance 
was given where a particular paper had been directed to support certain 
named candidates at the elections. In another, the proprietor had given 
instructions that no photographs or life-sketches of any candidate standing 
for elections at Delhi should be published. We are discussing in Chapter 
XVIII the manner and the extent of permissible interference in policy 
matters by the proprietor. But subject to those reservations we are pre. 
pared to grant to the proprietor the right of laying· down overall policy as 
far as the opinion columns are concerned. We are, for this reason, in
clined to overlook the cases where proprietors had given instructions to 
the editor to support, in his leading articles, a particular fiscal policy 
which was likely to benefit industrial ventures of the proprietor. The 
·safeguard in such matters would be for the paper to publish periodically 
a complete statement of the names of the proprietors and responsible exe
cutives on the newspaper so that the public could judge for themselves 
the extent to which the views expressed in the paper may have to be reject· 
·ed as being possibly biassed. 

682. It would be rather naive to expect a newspaper or periodical run 
by a leading light of a Chamber of Commerce to advocate communism or 
support a proposal for expropriation of capital. It is, howeva-, legitimate 
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to demand that in reporting news of happenings it ,ibould not over-em
phasise one side of a picture or black out another or otherwise distort a 
despatch so as to mislead the reader. 

683. Boosting of the proprietor.-The most obyious form in which the 
influence of the proprietor is visible in the news columns of a paper is the 
blatant boost of the activities of the proprietor or of the concerns in which 
he is interested. The objection to such boosting arises from the fact that 
excessive prominence in the news columns of ·a paper is likely to give the 
readers an incorrect and exaggerated idea of the importance of the acti
vities reported. In some cases, we find that editors have taken a firm 
stand against requests from the proprietor for such puffs but in a large 
number of instances, we find that the proprietors have managed to occupy 
very much more space than they deserve. We have before us a collec
tion of cuttings of a Calcutta paper which offends regularly and inexcus
ably in this manner. Publicity is given to the most trivial activities of 
the proprietor and his family and is reinforced by photographs of such 
doings. In attempting excessive publicity of this nature, the paper has 
displayed a deplorable lapse from the canons of good taste and propriety. 
In contrast, another paper in Madras studiously keeps out of its columns 
any reference to the proprietor or his movements. 

684. Publicity is given in the offending papers not merely to movements 
and doings but to speeches made and statements issued by the proprietors 
on subjects on which their personal views could not be of the slightest 
interest to the public. By getting these published in the news columns, the 
proprietors no doubt manage to get more attention for these views than 
they would get if published as leading articles as they sometimes aim to 
be, or as· advertisements which !llost of them are in reality. 

685. Writing up business activit:es.-While boosting in the news columns 
may be merely offensive without being harmful to the public, this cannot 
be said of special write-ups which cover activities connected with the 
business and industrial interests of the proprietors. We have seen instruc
tions, given to the editor in the name of the proprietor, directing him to give 
special prominence to an interview on a subject of economiC' controversy, 
and another which calls for full publicity to statements issued by the 
President of the Sugar Merchants' Association. At the time when the 
Indian airlines were nationalised, one newspaper carried, without any 
indication of the source, material which had been issued by the proprietor. 
Even worse are boosts in the financial columns of a newspaper. In a cutting 
given to us from one newspaper which is owned and controlled by an 
industrial magnate, it has been reported that there was special activity 
in the stock market in the shares of a particular concern which received 
strong support from buyers. An examination of other papers of that date 
which carried even more extensive reports of stock exchange activities 
fails to reveal any reference to the alleged interest in these shares. Since 
the other papers are not financially interested, either in boosting or depress
ing the shares, we are compelled to conclude that the report in the business 
magnate's paper was inspired. Again, with reference to a Bombay paper, 
witnesses from business circles have told us that there is strong suspicion 
of the news in the financial columns having been manipulated in order to 
assist the stock market operations of the proprietor though we could not 
get specific instances. We cannot sufficiently condemn such practices 
wherever they ·may exist. 
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686. Biassed reporting and edit:ng pf news.-Unfairness in reporting may 
arise from many causes and some of these can exist even in the case 
where the editor is independent." Political prejudices or ambitions are not 
the exclusive weakness of proprietors, and editors are not immune. We 
may expect however that in the case of the editor, long training in journa
lism and contact with others imbued with a spirit of public service will 
create in him a regard for certain standards of objectivity and fairness. 
To that extent, we are convinced that the public can expect a better deal 
from an editor who is free to act independently and is governed by the 
ethics of the profession than from another who has to dance to the tune the 
proprietor plays. 

687. In one chain operating from Bombay instructions were apparently 
issued, at the time of the last general elections, to play down or not to 
report the activities of one political leader. on the ground that the pro
prietor did not want them printed. In anoth~r case, the editor of one of 
the papers drew the attention of the staff to ~riticism voiced by the pro
prietor on another occasion and says " .... (the proprietor) has taken 
particular objection to the thing that the story regardjng election 
situation in the constituency of the Prime Minister, Nehru, has not been 
given in full and in displaying manner as this has been done in the ..... . 
today• (The proprietor) had particularly sent a special representative to 
Allahabad for sending the story and wanted it to go in both the news
papers. The gentleman concerned had to take a warning not to repeat such 
mistakes. This defect should be amended by .giving the deleted por:tion 
of the story in the coming edition of ........ " In another directive issued 
to every member of the editorial staff, and referring to "the criticism (the 
proprietor) had chance to m~kE\ regarding the news and articles published 
on Princes" he says "however •'strongly one may dislike the Princes, it is 
a hard fact that the rights of Princes are popular in Rajasthan like anything. 
All friends should keep these things in view." 

688. When the Calcutta unit of a chain was closed down discontinuing 
publication of three papers from that centre, this was not reported in the 
Bombay and Delhi editions; The matter was of such great importance in 
the journalistic world that there was a discussion in Parliament, parti
-cularly about th~ large number of people who had been suddenly thrown 
out of employmebt as a consequence of the closure. There was a fairly 
extensive debate of the various issues, and newspapers all over the country 
reported the proceedings, but papers belonging to this chain blacked out 
the proceedings completely. The General Manager of the chain told us 
that the news was blacked out because the statements in Parliament had 
been expressions of opinion, had been based on· sentiment, and that printing 
"these questions and answers in the form in which they were put and given 
would be to malign our own paper." When.asked, the Editor of the English 
paper of this chain was fair enough to admit that in spite of th.is, as far 
as the principle is concerned, he should have published the item. Such 
an admission to us does not, howeve'i-, alter the fact that the readers of the 
papers belonging to this chain had been kept in ignorance of this important 
development in the newspaper world. 

689. The manner in which the proprietor effectively controls the news 
content in his paper may not always be by means of a written or oral· 
directive referred to earlier. In certain cases, periodical conferences held 
by the management with the editors and the editorial staff, in the course 
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of which the views of the proprietor are elaborated, might serve the 
same purpose as specific directions in individual cases. Sometimes the 
fact that the owner has got an office in the same building as the news
paper and scrutinised the page-proofs, acts as a source of pressure on the 
staff responsible for news editing. In extreme c~ses, even the dominating 
personality of the proprietor, coupled with the knowledge of his defi::1ite 
views on certain topics, serves to influence the presentation of news. 

690. Interests of the owner.-Such interference with professional stand
ards is most objectionable when it arises from financial and economic in
terests of the proprietor. These interests may be divided into two cate
gories; the first is the hope of greater profits from the newspaper itself, and 
the second is the expectation of advantage to the other financial interests 
of the proprietor. As long as the institution of private property exists, the 
desire to add to one's holding or to safeguard them from dimunition would 
also exist1 Measures have, therefore, to be sought, in this as in some 
quite different fields, to safeguard the public against manifestations of 
desires that are contrary to public interest. 

691. Sensationalism to raise circulation.-The anxiety to earn greater 
profits can also have a very deleterious effect on the contents of a news
paper. Revenues go up with increasing circulation while the cost per unit 
goes down. The temptation is, therefore, to build up the circulation to as 
high a figure as possible. We have dealt elsewhere with the existence of 
unfair practices aimed at snatching circulation from other papers, and have 
suggested measures for curbing such practices. We are here concerned 
with the efforts to pander to the weakness of the readers and to secure 
by this means an increase in circulation. Sensationalism in the selection 
of news and in their display is a common defect of newspapers where the 
desire for circulation is predominant. We have seen how during the distur
bances in Calcutta in July 1953, newspapers vied with one another in 
turning out issues with screaming headlines set in poster type, more likely 
to inflame the public than to inform them. In evidence, the proprietors 
defended themselves by saying firstly that they did not wish to interfere 
wit!1 the editors if they chose to be sensational, and secondly that if their 
own paper had not been sensational it would have lost in extra sales of 
copies; all advertised the fact that sales were higher during the period 
than normally. We have seen in Bombay an instance 6f a paper, with a 
great tradition behind it, which is now faced with a declining circulation and 
is publishing cheap features comprising the usual mixture of sex and crime 
which proprietors all over the world have taken to as the tonic for failing 
sales. Whether it is sensationalism or pornography, the question is "whom 
does it benefit?" and the answer is-the proprietor. 

692. Control, proper and improper.-We may now review the conclu
sions arrived at: 

(i) the right of the owner to lay down in advance the editorial 
policy of a "paper cannot be taken away but this does not give 
him the right to dictate what news should be printed or what 
news should not be; or even the manner of presentation of the 
news. 

(ii) a definite danger exists of news being twisted to serve the _per
sonal interests of the owner5; 
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(iii) there is also the danger that a paper, in order to increase its: 
circulation and thereby securing greater profits, may adopt 
sensational, indecent, or scurrilous writi.ilg and indulging in 
unethical practices. 

We now proceed to the remedies for avoiding the prejudicial consequences. 
that may follow from this position. 

693. Regimentation of news and views.-Having granted the owner the 
right to express his opinion in the newspaper, we must also stress the fact 
that diversity in the expression of opinion is the very essence of freedom of 
expression. In our review of the Press Chapter II, we have stressed the 
need for a large number of papers to set forth diverse views. We examine 
in another chapter the extent to which free competition and monopolies exist 
in the newspaper world. While we are satisfied that in the present stage· 
of development of the industry, no monopoly as such of public opinion exJ.sts, 
we foresee the possibility of regimentation coming in. Wherever a news
paper has tried to build up a mass circulation, ii has met with competition
from undertakJ.ngs expressing other points of view and such competition is 
by itself the best corrective to the acquisition of any monopoly of public· 
opinion. In order, however, to meet the contingency that ·a newspaper enter
prise might seek to eliminate competition by unfair practice, we have recom
mended in Chapter IV that, in the law regulating the industry, provision 
should be made to prevent unfair practices. If even under such restrictions
it is found that there is any appreciable degree of concentration, the l>roce
dure we recommend for dealing with it is set out in Chapter XVI. 

694. Individual ownership.-It has come to our notice that some of the· 
persons. at present owning or controlling papers, have had no previous· 
connection with or training in, jpurnalism. There are others who while 
conducting newspapers are primarily interested in other activlities. There are 
some who are generally reputed to have indulged in anti-social activities. 
The proprietor of one of the biggest newspapers in this· country volunteered' 
the statement that he had committed every crime short of murder! Not 
knowJng whether to take this as an attempt at humour, we out to him the· 
specific question whether he had committed dacoity. His answer was more 
or less to the effect that the spirit was willing, but . the flesh was weak! 
While we would not like to make too much of such statements, we must 
admit our concern at the possibility of unscrupulous men entering the field 
of journalism. We have rejected suggestions that any one who wishes to
start a paper should first secure the approval of a board or committee. Other 
suggestions were that certain 1imitationSt should be placed · en forms of 
ownership either by legislation· or by convention, so that whatever may be 
the caprices of an individual, he will be restrained by a structure of owner
ship or of control in which others wdl1 be associated whose opinions he cannot 
lightly set aside. 

695. Defects not invariably linked to form of ownership.-We agree that 
the shortcomings to which we have drawn attenUon are not peculiar to any 
particular type of ownership. There have been distressing cases where, 
though there has been no great change in the form of ownership, papers 
have embarked on a pursuit of circulation by any means, (even though the 
means might involve distortion ·of news and presentation of prejudiced views) 
and instead of courageously giving a lead to the people, pandered to the 
whims of the public in times of great excitement. There has also been 
evidence about newspapers whose ownershlp was vested in a political party. 
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where the profit motive was not the dominant one, which indulged in mis
.representation of political opponents. There have been cases of small news
papers, owned by individuals or groups or partnerships indulging in scurrilous 
:and offensive publdcations. There have also been instances where, though 
:the form of ownership permitted close control, edttors have defied proprietors 
and followed policies not manifestly in public interest. There has also been 
evidence about a newspaper, whose ownership is kept within a family, which 
has set up high traditions of stability and objectivity in journalism. Whatever 
the forms of ownership, the character of a newspfiper will· depend on the 
character of the editor and the proprietors and not on the form of ownership. 
'There may be enlightened proprietors and editors, and newspapers controlled 
:by them will be enlightened examples to the country. There may also be 
·cases where trustees of newspapers become tyrants, or co-operative ownership 
may become coercive particularly if those in control do not have a proper 
.sense of values. We agree that in the final analysis, character and conduct 
wdll determine the performance of the Press. In the course of a debate on 
·the Press in Parliament, the Prime Minister said that "ultimately this 
problem, as any other problem, depends upon the quality. of human beings 
and the community at large". Nevertheless, there is no doubt that exercise, 
by the individual owner, of the right of control does carry with it the very 
real danger of misuse of the Press for personal or purely commercial purposes, 
:and the evidence before us compels us to suggest changes in the present 
.structure of ownership of individual newspapers. We are, therefore, examin
ing later in this chapter the means by which the exercise of control arising 
·out of ownership could be tempered by diffusion of the owner's rights. 

696. Foreign nationals as owners.-Another question 'that must be consi
dered in this connection is the ownership of newspapers and periodicals by 
nationals of other countries and even by foreign governments. We consider 
it highly desirable that proprietorial interests in daily and weekly newspapers 
should vest predominantly in Indian hands. We consider the "Statesman" 
a notable exception, which has for long been associated with Indian journalism 
and has become more or less an Indian institution. Even so, on general 
principles, we consider it desirable that there should be Indianisation both 
-of capital and of the staff, especially at the higher levels. This would apply 
also to commercial and economic weeklies such as "Capital", "Commerce", 
-etc. Similarly, we would view with disfavour any attempt to bring out 
Indian editions of foreign periodicals which deal mainly with news and 
current affairs. On the other hand, we see no. objection to the publication 
of local editions of technical and specialist perdodicals, with the participation 
of Indian capital and labour. 

697. Foreign governments as publishers.-We do not consider it desirable 
that any foreign government should publish a newspaper or periodical in 
India devoted to the presentation of Indian news and views. We are aware 
that a great deal of material publicising the activities in foreign countries is 

·produced locally instead of being imported in ready form, and, we have no 
objection to this procedure subject to the overall requirement that they say 
nothing which is likely to undermine India's friendly relations with foreign 
countries. These observations would not apply to publications covered by 
diplomatic privllege. But when such publications touch upon Indian news, 
there is always the risk that they may be deem~d to have taken sides in 
matters of local controversy. We were assured by the U.S.I.S. that in their 
references to Indian news, they confine themselves to publicising the results 
of Inde-U.S. co-operation and the Five Year Plan and that they exercise the 
greatest care to avoid reference in their publications to any topic that is the 
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subject of local controversy. If they keep themselves strictly to these two 
subjects, there would be no objection to their publishing Indian news. 

698. In this connection, we would like to stress our view that we would 
consider it improper for the Central or State Governments to publish a news
paper of their own or to participate in its publication. We have discussed in 
another chapter the types of periodicals that governments might bring out 
but a daily or weekly publication, dealing mainly with news and current 
events, would not be one of these. 

699. Control exercised to suit other interests.-The risk of news being 
twisted to suit the personal dnterests of the owner, is greatest where the 
owner has other interests than journalism. There are,. of course, instances 
where the owner has pronounced views on general issues such as tariff 
reforms, or he takes up, for advocacy, a particular public cause. The exercise 
of the owner's control in such matters is not, in o'ur view, so objectionable or 
calling for remedial action as, for dnstance, where. the owner pleads· for, say, 
decontrol of sugar or reductions in the prices fixed for cane and is also the 
owner of many sugar mills. This kind of pressure which has been noticed 
quite frequently in India is not, however, unique to this country, nor is :it 
always only the owner who is to blame. In a recent incident in the United 
Kingdom, it was reported that the editor of the "Daily Sketch';- altered the 
contents of an article without the permission of the author and, after the 
alteration, published it over the author's name. Ma~ial changes in the 
manuscript had been made on the grounds that the criticism had not done 
justice to a film, in the making of which the editor's firm and the editor himself, 
had been associated. The author had a legJitimate grievance but attempts to 
have this ventilated in the Press had been unsuccessful. The "World Press 
News" had declined to publish tM complaint, allegedly mentioning, among 
other reasons, the family relationship between its proprietor and the high 
command of the paper which had published the distorted article, though 
the World Press News since denied that this fact had influenced their decision. 
The "New Statesman and Nation", which had also declined to publish the 
complaint from the author of the article, came out subsequently with the 
explanation that, if it had had full information about the circumstances, it 
would have certainly taken up the cause of the writer. We were glad to 

.learn recently that .the Press Council in the Undted Kingdom, which is a 
voluntary association of representatives of the Press, censured the editor of 
the Daily Sketch. 

700. It would be ideal if the proprietor of a newspaper has no other 
interests. But it would not be a practical possibility to insist that anybody 
who starts a newspaper should divest himself in advance of all other business 
or property interests and should subsequently also refrain from investing in 
any business or property. We therefore feel that the remedy lies in diffusion 
of effective control, or in order to bring this about, diffusion of ownership 
among a large number of persons so that the chances of any dominant 
interests among the group of owners could be eliminated or cancelled 
mutually. 

701. DiJfusion of contr~l.-Qne method of providing diffusion of control 
without making any change in the ownership of the paper would be to transfer 
the management to a Public Trust. In our view, judged _against the back
ground of legislation relating to death duties and the high rate of income-tax, 
the pressure of circumstances might induce individual owners of large news
paper undertakings to seek a form of ownership by public Trusts as the best 
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way of ensuring that the enterprise which they have started would be carried 
on with strength and stability as an efficient public' service. A proposal 
v;as put befo.re us t.h~t all n~wspapers, big and small, should be compelled 
~y l~g.islatio,n, tq come und,eF the Trus~ form of ~wnership or control. While 
:\\'~ do not recc:>~me.nd any compplsion of the type suggested, we do regard 
,t}le Tru~t form of O\,'lfnership a~ t)Je most desirable o{ the alternatives we 
~~ye copsidered for effective diffusion of ownership and control. We would 
welcome in India this trend which the Roya~ Commission on the Press in the 
United Kingdom has described as one of the most interesting developments 
Qf the last 25 years: the voluntary agreements of owners to limit their own 
~overeignty in the J?Ublic · interest. These· limitations · of sovereignty have 
talten two forms: 

( 1) the transfer of ownership to a Trust; ~nd 

(2) the operation of the undertakin~ under a deed of trust; 

The objects of these arr~ngements are one or more of the following: 
• (1) To maintain the character and policy of a paper; 

(2) To avoid the cripJ?hlng effect of death duty; and· 

(3) To ensure, through the limitation or the ploughing back of the 
profits, the preservation or expansion of the undertakings. 

Having Paid special attention to the possibiLity of the constitution of Trusts 
as an advisable form of ownership and having examined the various forms 
of Trusts (Vide Appendix XLIV), we are alive to the difficulty of drawing 
up a model Deed of Trust which will ensure that a paper retains a particular 
character in perpetuity; even if this were possible, it would be undesirable. 
Further, the success of a Trust depends greatly on the individuals who com
pose it and the creation of a Trust would not by itself guarantee continuity 
of tradition or maintenance of journalistic standards or ensure diffusion of 
control. We have come across i.Dstances where the trustees have shown a 
lack of adaptation to changing circumstances and an inability to display 
initiative. There has been evidence too of a desire to cling on to the trustee
ship for personal reasons. So, while we strongly commend the Trust form 
of control, and of ownership too, we shall not here recommend any specific 
form qf Trust or suggest criteria for the selection of trnstees. We would also 
suggest that where any particular type of Trusts exist and are functioning 
properly, no change dn the form of ownership need be made, though we 
would urge that even in respect ,of newspapers owned or controlled by Trusts, 
steps should be taken to associate employees of the paper with the manage
ment and control. 

702. Effective co~trol wit}\ 4iftused o'\'Vllership.-'l'urning now to diffusion 
.of ownership, as distinct from diffusion of control in a Trust, we find that 
one of the usual consequences of such diffusion in other fields has been the 
·lack of effective control by those who share the ownership. The apathy of 
the small inve~tor ·has been so pronounced that it has left the way open for 
a great deal of mismanagement in the case of other joint stock enterprises. 

·We are, the.refore, of the opir,lion that even after the p~ssing of the proposed 
.~mpa_ny La}V, '\Y.hich ~ims at remedying some of the present defects, effective 
Q,.iffusi<m o~ own~r~ip of a newspaper, with the aim of diffusion of control, 
.~an be :;ecured ~.e~t if ~hares are ~stributed among the employees who 
tunction in the \lnd~rtal_dn~ itself and are in constant touch with all its 
.3.ctivities. 
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703. Co-operative societies.-One form of such diffused ownership would 
l:>e the co-operative society' wherein t~e paper is owned by. the" subscribers, or, 
alte~atively, bf the P,ersons· 'Y.J:io ~3:r~ic~P,~~e )~ it~ pro~~~ti~n:- We #e not 
aware of any eJq>eriment ~hat h_a_s pe~~ ·~~de U).. this country of ~.uch co
cperative oWnership. Attempts have been made to transfer the management 
<>f existing papers to co-operative' societies 'of. employees; hut ihe~e· have. not 
brought success, partly because; at 'the time 'of such t+ansfer, the papers 
were in such difficult circiimstimces 'that they'. could have been •;extricated 
<>nly by managements which. could command ample' fulancial resource~~,, This 
is not to shut out the pQssibiliti of such. C~Ollerative newspapers .being. sta'rted 
in the futu're, but, 'vieWdng the general . resources' ot the' small investor and 
the sums requfred to' start a dalii''newspaper, ~e 'Consider .it very unlikely 
that such forms of ownershio could provide the way out of the difficUlties. of 
proprietorial control · · · · · · ' 

704. DiJfusion of ownership among employees.~n view of this difficulty, -
we recommend that diffusion be brought about by the gradual distribution- of 
shares to the employees, and to a small extent to the. public, both in existing 
undertakings and in those to be started in future. Such. transfer will guard 
against control of the undertaking passing to strangers, and the employees, 
sharing in the success which they help to create, would have an interest in 
securing the continuance of the undertaking · which· provides· them with 
employment. 

705. Where a newspaper decides to bring about such diffusion· of owner
ship, we would suggest that the payment of bonus to the employees should 
be effected in the form of shares of the company, the employee having a. right 
to hold them only as long as he continues in the service of the paper. It 
would be necessary first to convert .• the newspapers into public joint stock 
companies, where it ds not already "of that form, and to fix a par value for 
each share which would be small enough to permit the purchase of at least 
one share in a year by the lowest paid employee~ We are suggesting else
where that after the payment of a small return on the capital investment, 
1/3 of the surplus remaining should be applied to the payment of a bonus 
for the staff. The staff should be permitted to take over shares to the full 
value of such bonus. The total pay-roll of the newspaper industry amounts 
to about Rs. • crores a year, and if the bonus works out at even one month's 
wage bill on the average, the extent of capital transferred to the employees 
would be substantial, amounting to roughly 5 per cent. of the total capital 
invested in the industry. In the course of ten years, halt the capital in the 
industry would have been provided by the employees. In· addition, each 
member of the staff should also be permitted to purchase shares to the 
maximum extent that he is entitled to against payment in cash. 

706. We have recommended above that the employee should ho.ld a share 
in the concern only as long as ilEi is dn its s~rvice. In order ~o ~nsure thl1lt 
such holdings are not turned into property that can be ~cc~uU;lted and 
passed on, it is essential to provide machinery by vyhich th,e ~hares cou.Id b,e 
re-acquired whenever an employee leaves_ the service of the newspaper either 
on retirement or for any other reasons, and could be t.r..ansfen:ed' to other 
employees as and when they 9ecor:ne ~ntj.tled to it. $ince ~ompanies are not 
permitted under the law to buy ba.ck shares dn their own concerns, it YIOUld 
be necessary also to form a separ$ite Investment Tr.ust constituted mainlY 
from the employees, vyhich hold!! the s.ha~:es avail~ble to! tr:ans~r to empJ.oyees 
and can also buy back any shares Which emPloYees are compelled to sell, 
and hold them till they can be transferred to another employ!'!e· There might 
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also be cases where, owmg to domestic circumstances, an employee would 
like _to ~ealise the value of the shares he holds. In such cases, he may be 
perm.itted' to sell the. shares, not directly to other employees but through the 
Invesfment Trust. It would be essential for the Investment Trust to appoint 
a Director to the Board of the newspaper in order to safeguard the ~interest 
of_. the employee shareholders. The Investment Trust may have to ra.ise a 
loan to accelerate the process of diffusion of ownership. In this connection. 
our attention has been drawn to the fact that educational institutions in 
Indi_a receive interest-free loans from Government for the construction of 
their hostels. While we ·are not prepared to recommend the grant of such 
loans directly by Government to the proposed Investment Trusts, we would 
Jike the Press Council to .explore the possibility of such loans being channelled 
through banks to Investment Trusts so that they can get the funds they 
require for bringing about effective diffusion of ownership in newspapers, 
and there would be no chance of Government interference or influence in the 
matter. We feel that some such measure would be helpful in bringing about 
an early implementation of the recommendation that we have made for 
'diffusion of ownership in Indian newspapers. 

707. The scheme we have suggested above has been tried in a newspaper 
in the United States of America and reports are agreed that it has worked 
very satisfactorily. After the death in 1935 of Mr. Harry J. Grant, the 
founaer and principal sharel1older, of the "Milwaukee Journal", it was 
resolved (1) that the control of the company should not pass to strangers, 
and (2) the employees should share in the success which they had helped 
to create. The shares in the concern were first offered in 1937 to those 
employees who had five years or more of service dn the Milwaukee Journal. 
Of these employees, 558 bought shares which were paid for by a bonus of 
$250,000 declared by the Company, or by loans which were granted on 3 per 
cent. interest by a specially created Corporation called the Journal Shares 
Corporation, which financed the purchases of shares. In 1938, a further 

.allotment of shares brought up the employees' holdings to 40 per cent. of 
the total capital. A further 133 employees became shareholders in this year. 
Local banks then undertook to finance purchase by employees of the shares 
·in the concern. In 1947, a third allocation brought employees' holdings up 
to 55 per cent. of the total capital. By this tdme, out of 683 eligible employees, 
669 had participated in the scheme. No pressure was or is brought to bear 
on employees to buy shares. 

· _ 708. Under this scheme, each employee who must have put in three years 
of service :with the company can vote according to his holding in a share
holders' meeting. . He is also entitled to all dividends paid to shareholders. 
If, however, he wishes to sell his shares, he must offer them through the 
Trustees of the Scheme to other eligible employees. When he ceases to be an 
employee of the Journal or reaches the age of 65. he must return his shares 
for .resale. Any employee may, however, offer his shares or any part of 
them for resale at any time earlier. 

709. In this scheme which is based on a "point" basis, long service, respon
sibility, leadership, etc., are recognised, those qualifying under these headings 
enjoying. opportunities for acquiring a greater allotment of shares subject, 
however, to a fixed maximum. Members of unions are allotted shares on a 
group basis. The purpose of thls and of the maximum prescribed is to ensure 
that control of the· company does not pass into the hands of any one group. 
It was their experience that, in addition to leading to greater c<H>rdination. 
efficiency and production, the scheme has enabled employees to build up 
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larger financial reserves than they could have managed by savings from 
salaries. Benefits accruing to them and to their famfldties have included 
greater funds for house purchase, bigger insurance, better provision against 
sickness, accident or death, wider facilities for travel and higher education. 

710. We lay great stress on the provisions for controlling transfer of sharP.a 
since without such a provision, the scheme would not succeed. The Filenes 
Department Store in Boston, Mass. (United States of America) adopted at 
one time a scheme for returning the profits of the enterprise to its employee. 
in the form of negotiable shares with full voting rights. Unfortunately the 
workers preferred to sell their shares for cash rather than use their voting 
rights in order to exercise democratic control. In time, an outside group 
bought the majority of shares from the employees, took over the firm, wound 
up the whole profit-sharing scheme and thus killed the experiment. As 
against this experience, we may mention the John Lewis group of companies 
which operate 21 Department Stores and 40 other. shops in the United King
dom. They introduced a scheme by which all the employees became pa;rtnera 
in the firm, while the Chairman, Mr. J. S. Lewis sti-ll retained in his hands 
a certain measure of control. · In 1929, he established a Trust in favour of his 
employees. The keystone of the Trust is the John Lewis Partnership Ltd. 
which owns 3,00,000 ordinary shares and to which Mr. Lewis has assigned his 
interest in 6,00,000 ordinary shares and his one-fifth interest in the dividends 
of these shares. Dividends on ordinary shares are, therefore, payable to the 
Partnership. The residue of profits, after paying dividends on capital, is dis
tributed to the partners in the form of negotiable shares and as contribution 
to the pension fund. Through the years since its inception, the Partnership 
has paid to its members a sum just short of £3! million. This Partnership 
brought responsibilities and burdens to be shared in hard times, as well as 
benefits in good times. In June 1952, the Partnership had to cut costs to 
meet a decline in sales. This was acliieved by a percentage cut in wages and 
salaries, ranging from 20 per cent. on higher salaries to nothing on wages 
below a certain minimum, though some of the "Partners" objected to the cuts. 
These cuts were since restored and a bonus added. The constitution of the 
partnership includes a system of checks and balances. According to the 
Chairman's definition, the laws of Partnership require of each partner a 
certain efficiency, a certain compliance not only with the letter but with the 
spirit of the partnership. He has reserved to himself the right to decide who 
could be admitted into the Partnership, and has expressed himself in favour 
of eliminating people who appear to be persistently and seriously dissatisfied. 
His powers of dismissal are used rarely and even then the employees, through 
a council of which two-thirds of the seats are filled by direct election, can 
award large sums by way of compensation, if they feel the Chairman's 
decision has been unjust. 

711. The scheme has been criticised as undemocratic on the grounds ~hat 
the emergence of a vigorous opposition in unt~nkable in such a s~lf-contamed 
commercial enterprise, and that democracy 1s more nearly. achieved where 
the employees are not partners but a strong ~rade union ac.tmg t~ough out~ 
side negotiators on major issues. Our aim m recomm~ndmg this for.m of 
ownership is not so much to provide an arena for confllct. o~ opporturuty for 
intervention but to ensure the development of a team sp1r1t and the emer
gence of a coordinated purpose, which we consider essential. for the success 
of a newspaper. We do not particularly favour the Joh? ~ew1.s scheme wh~re 
the Chairman is the sole arbiter in the matter of adm1sswn mto cooperative 
.ownership and would prefer an arrangement wherein the holding Trust is 
managed by an independent board; whenever an objection ir. taised by any of 
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the shareholders, Hie board can hear all points of view and decide on the 
eligibility of any employee for l:i.dm1ssio:ri to part own'ership. 

712. It must be stated that the form of ownership that we suggest ha5 not 
been tried in India and that, as a measure of caution~ it should be understood 
that this suggested form of ownership will succeed only where there is a 
general agreement among the employees of a pa.per about the policy which the 
newspaper should pursue. If there is disagreement, and in the absence of 
machinery for release of the persons who are in disagreement, the efforts of 
the section which is in a majority to influence the manag.:me:rit and to over
rule the minority opinion may result in serious loss of efficiency. This should 
be avoided at any cost, and, it is necessary for the employees of each paper 
to realise that the success of any such scheme depends entirely on their unity 
on matters of policy. Where the newspaper is organised as a joint stock 
company, the Memorandum of Association should indicate, to the extent 
possible, its overall policy. 

' 713. Where the present owners of a newspaper feel that the tradition of 
the paper and its policy maY.. not be maintained after such devolution of 
ownership, in spite of the safeguards suggested, it would be open to them t~ 
choose one of the forms of Trust ownership and control that we have men
tioned earlier. 

714. It is necessary to define the type of enterprise which should come 
within the scope of future measures regulating ownership and control. Since 
the difficulties experienced and the dangers envisaged are in respect of news
papers and periodicals serving as vehiCles of opinion and purveyors of news,. 
these measures should obviously be restricted in their application to such! 
newspapers and periodicals, to be defined suitably. We realise the practical 
difficulties in the way of diffusion of ownership in the case of very small 
newspapers, quite apart from the very defirii.te possibility that a small news
paper, if handicapped also with the multiplicity of voices in control ef its 
policy and management, is likely to fail. A distinction based mainly on 
circulation would not be logical in its application since an arbitrary figure of 
""Y• 15,000 would bring within the scope of the Act wli7t would really be a 
very small paper in Bombay, and exclude pi:acti'cally every paper however 
important or influential in other States, e.g., Uttar Pradesh, Rajasthan, or 
Madhya Pradesh. We would, therefore, recommend that, while we have· 
suggested certain forms of Trusts for the devolution of control and, in the 
alternative, machinery for the devolution of ownership, the requirements o! 
each paper will have to be judged separately. 

715. The profit motive.-The expectation of a return on capital is inherent 
in the present business structure of the country, and this aspect of the news
paper industry cannot be ignored. We would, however, like to stress that a 
reasonable return on capital should not be confused with the quest for large
scale profits. If such a quest becomes a dominant or exclusive character of a 
newspaper management, it may lead to commercialisation, vulgarisation, or 
sensationalism, on the part of that paper. 

716. The danger of a paper indulging in sensationalism or exaggeration~ 
or of adopting an indecent or scurrilous style of writing in order to promote 
its circulation, or of adopting unethical practices for the dominant purpose 
v1 securing profits would not be shut out completely even by the type of 
diffusion that we have recommended above. We, therefore, recommend that 
the initial return on capital might be limited in the case of every newspaper 
tf'l a figure of l per cent. above the bank rate or 4 per cent. whichever is 
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higher, irrespective of whether that paper has adopted the system of gradual 
diffusion of ownership among its employees or not. This would ensure that 
the managelllent, whether appointed by the proprietor or elected by the body 
of employee-shareholders, would not be motivated primarily by the search for 
profit. In addition, transfer of the shares from the proprietor to an employee 
or subsequently from one employee· to arloi:lier; should always be on the basis 
of a fixed par value so that the temptation of capital appreciation should not 
play a part in the editorial conduct of the paper. 

717. We realise that in the case of certain periodicals, where the em
ployees are even now members of a family or close associates of the 
proprie~or, . a substantial change in the character of the publication 
may not. be brought about by the process of devolution of ownership. We 
look in these cases to the measures we have suggested in a later chapter for 
the establishment of a Press Council as well as to the effective exercise of 
public opinion for much of the reform that is nefded. 

718. We have suggested earlier that each newspaper should publish 
periodically a statement showing the names of the persons who own it arid 
of those responsible for its management. This would enable the public to 
judge the extent to which the opinions of the newspaper can be taken as un
biassed. The form in which the declaration should be published in the paper 
should be prescribed by the Press Registrar who would also review in his 
annual reports, the extent of ownership of newspapers by individuals, holding 
companies or corporationS. Further, the Press Council in its annual review of 
the performance of the Press would pay special attention to the existence of 
any bias, and spotlight any instance where such bias has arisen from financial 
interests of the proprietor. In the case of corporate ownership by the 
employees, the Press Council wOt\ld draw attention to deviations from the 
standard of ethics and censure the journalists who are partly responsibie for 
the ownership and control. 

719. We have suggested elsewhere that the newspaper industry should 
be declared as one of those coming under the control of the Central Govern
ment. We would at the same time urge on all newspapers to adopt within a 
period of five years the system of gradual devolution of ownership to the 
employees that we have outlined above. Big newspaper enterprises should, 
in particular alter their structure of ownership and make I>rovision for Trust 
management of newspapers or the distribution of shares to employees so that 
the latter might participate in the conduct of the paper. 

720. It shall be the responsibility of the Press Council to review at the emil 
of five years all the C\JlSequences of newspaper ownership in the light of 
circumstances then existing, including an examination of the effectiveness of 
the association of employees with the ownership, the consequences of such 
a structure on the performance of the Press, the flow of fresh capital for the 
expansion of the industry, and the extent to which the conduct of papers 
has been.motivated by a spirit of organised public service. The inquiry will 
also cover the manner in which the Trust form of management or employee
ownership should be extended to other units of the Press. It will be open to 
the Press Council, at the conclusion of this inquiry, to make appropriate re- . 
commendations, including the setting up of a fact finding inquiry, if theT 
consider it necessa1·y. 



CHAPTER XVI 

COMPETITION AND MONOPOLIES 

Position in 1952 

721. lntroductory.-The analysis below covers all the newspapers whose 
existence had been reported to us by the State Governments at the time the 
survey was commenced. Papers that had been in existence in 1952 but which 
had discontinued publication oefore 1st January 1953 have however been 
omitted from the study. The circulation data refers to the first half of 1952, 
the latest period for which detailed figures could be collected by the Commis
sion. In certain cases we have not been able to get the figures for this period 
and have used the figures for the next period. In the matter of total circula
tion, we have had no means of directly ascertaining the figures and cannot, 
therefore, vouch for their accuracy. We have used the audited figures, where
ever available, or the figures returned by the publishers, if lower. For the 
figures of sales in particular towns we have had to depend solely on the 
returns of the publishers. 

722. An examination has been made of the circulation of daily newspapers 
in the country in order to ascertain the nature and extent of competition 
among them and to find out if monopolies exist. The term "monopoly" is 
used here to signify sales of one particular newspaper in a preponderating 
majority of the total sales of all papers and to the practical exclusion of other 
papers. Such a monopoly may exist locally, in a particular city or town, in 
that a single newspaper may hold a predominant position while all the others 
have negligible circulation. Similarly, an extensive monopoly may exist in a 
particular language where one paper, though not holding a local monopoly 
in particular towns, might still command such a large proportion of sales that 
it may be considered to have a monopoly. An examination has been made of 
the circulation of each daily paper to ascertain the position with regard to 
local and extensive monopolies, and in each section, the change in pattern 
brought about by common ownership of more than one paper has been exa
mined separately. 

723. Monopolies can arise also from the concentration of ownership of and 
control of a number of newspapers in the hands of one owner or group. A 
list of owners controlling more than one newspaper is given in Appendix 
XL v. In examining monopoly in the expression of views and presentation 
of news herein our general assumption, when we h~e clubbed together all 
newspapers under common ownership and control, is that all of them might 
follow a common policy in their news and views. All such newspapers under 
common ownership, whether published in different languages or from 

· different centres, have been considered together. The evidence before the 
Commission would indicate that this assumption is only partially correct. In 
multiple units of the same paper, the editorial policy is generally identical. 
A considerable degree of latitude has, we found, been permitted to the editor;; 
of individual units belonging to groups, chains and combines, and often the 
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greatest uniformity was in matters of personal or business interest to the 
owners. We have however, been concerned not merely with present practice 
·but also with future potentialities for the regimentation of opinion and conse
quently have taken into consideration the undeniable facts of ownership and . 
.control rather than the degree of individual freedom in units which, in any 
.case, varies from time to time and from editor to editor even in the same 
_group or chain. · 

724. In the review below, papers published from Bombay, Calcutta, Delhi 
.and Madras and circulating generally in more than one State have been called 
"metropolitan" papers. Those which circulate over a number of districts or 
.over a substantial part of a State are termed "provincial" papers. Those that 
have the bulk of their circulation limited to the district of publication are 
termed "district" papers. · 

725. A distinction has been made between papers published in English and 
in each of the Indian languages on the general· aJ?Sumption that such papers 
.reach different sections of the population. The general consequence of com
.bined ownership of papers in English and Indian languages has, however, been 
.examined in a later part of this chapter. 

726. One obvious difficulty in the course of comparison of circulation 
.arises from the fact that the newspapers in themselves are not strictly com
:parable. For instance, a large paper published from Bombay or from Delhi 
. cannot be considered as offering no more, in the way of news or other services, 
. than a small paper published in, say, Kanpur or Poona. The primary function 
-of this examination is, however, to ascertain the extent to which particular 
.sets of views, rather than news or services, are distributed to different sections 
of the population, and for this purpose each paper has been assumed to be as 
-well entitled to separate consideration as another. Factors which affect cir-
-eulation in particular areas, such 4s the facilities of rapid transport, have also 
been included in the examination. Other factors as price and size which can 
be taken as indirectly indicating the volume and -nature of .the news and other 
-services provided by the paper, have been indicated in the table reproduced in 
Appendix XL VI. 

727. Local monopolies.-The examination below covers 93 cities and towns. 
·These include all towns having a population of over one lakh. Certain capitals 
.of Part B and C States whose population falls short of this figure have still 
been included in the analysis on the basis of their political importance; in 
addition, every town where a daily newspaper is published has been included 
in the list for examination. The choice of these towns for examination is based 
on the presumption that each of them would provide readership sufficient to 
support a local paper. Of the total circulation of all daily newspapers in the 
-country 55 per cent. is confined to these cities and towns and their suburbs. 
The review below sets out the general position in each State and examines the 
.extent of competition in each of the selected towns. (In the case of rural 
.areas, it has not been possible to secure figures of circulation for each in
habited locality. The position has, however, been examined according to 
languages of publication, in the study of extensive monopo~es.). 

'i28. A;;sam.-Only two daily papers are published in this State, the 
·'Assam Tribune' in English and 'Natun Assamiya' in Assamese, both_ from 
·Gauhati. Circulation both in Gauhati, and in Shillong, the capital, have been 
.examined. 

729. In Assamese, 'Natun Assamiya' is the only paper in the country and so 
:it enjoys local monopoly both in Shillong and in Gauhati .. 
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730. The cir~ulaiion of English pap'ers in Gauhati and Shillong towns are 
as un'der:-

Gau11au Shillong 
---

Assam TribUne 1400 !)oo 

Hindustan Standard • 415 578 
Statesman 195 325 
Amii'ta Bazar Patrika 127 340 

In Gauhati, the metropolitan papers together account for. a little more than 
one-third of the total, thus reducing the concentration of circulation in the
local paper, which still holds the major portion of the readership. The Cal
cutta papers reach Gauhati rather late in the morning by air. At Shillong .. 
however, both Gauhati and Calcutta papers reach too late for reading before 
the day's work commences, and all of them s~rve mainly as afternoon 
papers. The Assam Tribune, therefore loses at Shillong the advantage that 
it has at GaUhati. 

731. The two towns contain substantial, sections of Bengali-speaking popu
lation, which, in addition to such preference as is shoWn for Calcutta papers in 
English, also provides substantial readership for Benga.li papers:-

AD.anda Bazar Patrib 

Jugantar . 

Satjayag. 

(*less than so copies). 

Gauhati 

871 

402 

• 

Shillong 

279 

285 

59 

732. Common ownership has not brought about any appreciable con
centration in either town, the biggest circulation commanded by any group 
(from Calcutta) being less than the circulation of individual local papers. 

733. Bihar.-There are 5 towns in Bihar with a population over one lakh,. 
but daily papers are published only from Patna. There are two English. 
dailies 'Searchlight' and 'Ind1an Nation', the former being owned by the 
Birla combine and the latter by a local group, Newspapers and Publica
tions Ltd. Each of them publishes in addition one Hindi paper 'Pradeep'" 
and 'Aryavarta' respectively. There is further a local edition of the 'Vishwa
mitra' and two single unit papers 'Rashtravani' and 'Navrashtra'. There are· 
also two Urdu dailies 'Sada-e-Aam' and 'Sathi', which are single unit papers
Thus there are 9 daily papers published in Patna, two in English, five in Hindi 
and two in Urdu. 

734. In Patna City the readership in the English language is about 11,00() 
out of which the 'Indian Nation' accounts for 74 per cent., the 'Searchlight'" 
for 16 per cent. and three papers from Calcutta for 10 per cent. Competi
tion from metropolitan papers is thus very small. Concentration of circula
tion in the 'Indian Nation' is reduced by the existence of the rival paper .. 
the 'Searchlight'. 
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735. In Hindi there is· no such coricenb:atioh of circullltion ih a siilgle
l)>aper. The 'Aryavarta' and 'Navrashtra' each claim about one-third of the· 
total circuiation of Hindi papers in this town, which is about 16,500, the. 
balance being shared by 'Pradeep', 'Vishwamitra' and 'Rashtravani'. The· 
readers in Hindi !have thus the choice of a fair number of competing papers •. 

736. Taking the factor of ownership into consideration, the following.: 
table gives the circuliitlon of dailies in Patna City grouped accordirig· to· 
ownership and expressed as percentages of the total number of copies sold . 
in the city. Owners of papers having less than 3 per cent. of the total. 
circulation have not been included in the Table I. 

TABLE I 

1 

Percentage of 'Percenta~e of\ 
the total Eng- the total Indi-

Owner lish language an language 
papers circula- paper circula- \ 
tion (estimated! tion (estimated 

u,ooo) 21,ooo) . 

I. Darbhanga Group (Indian Nation\ 
and Aryavarta). 74 32 

2. The Navarasbtra Publishing Com-
pany Ltd., Patna (Nava!'ashtra) 

' . \ }> 

3· Birla Coml>ine (Seardilight. and 
Pradeep) . · · . 

4. Gulam Sarwar and otbera (Sathi) 

s. Nava.shakti Publisbixig Companny 
Ltd., Patna (Rashtravani) - I 

I6 s 

8 

Percentage of· 
the . total 
circulation of 
all the papers . 
estimated 

~2,ooo) 

20 

9 

9 

s 

It would be seen that about 90 per cent. of the total circulation is distributed~ 
between 5 owners. The Darbhanga Group claims 46 per cent. while the
Birla Combin~ claims 9 per cent. of the total circulation. 

737. The papers published from Patria circulate also in the other towns. 
of Bihar and in each case readers have. at least two English and five Hilidi 
papers to choose from. The circulation of 'Searchlight', 'Pradeep' and 
'Rashtravani' are comparatively greater outside Patmi City than in it, and 
there is more competitive -distribution of papers in the other towns of Bihar •. 
Further the metropolitan papers from Calcutta circulate more widely. in 
these towns and this further reduces the concentration. The Patna papers. 
predominate in Gaya and Bhagalpur, and Calcutta papers in Jamshedpur. 
Ranchi is nearer to Patna (220 miles) than to Calcutta (251 miles), but· 
papers leaving at 9 P.M. from Patna reach Ranchi at 10 A.M. by bus from: 
the railhead at Ranchi Road while the train leaving Calcutta at 9 P.M: 

reaches Ranchi at 9 A.M. Papers from Calcutta thus reach Ranchi an lhou.r
cr so earlier. 



"738. The following table sets out the position:

TABLE II 

IL angu- Name of paper Place of 
No. of copi;s circulating in the towns 

age publica-
tion Jamshed- Gay a Ran chi Bhagalpu 

pur 
- -- -

nglish Indian Nation Patna IIO 786 236 Soo 
" Searchlight . " 160 4SO 140 2SO 
" Amrita Bazar Patri- Calcutta 646 ISS 26S 197 _., 

ka Statesman " 66S 380 
" Hindustan s~.andard .. 6s2 421 123 
" Hindu Madras 17S 

Hindi Aryavarta Patna * 374 70 370 . ., 
Pradeep .. IIO 3SO * 162 , 
Navrashtra . , 

* 439 264 121 
" i Vishwamitra Calcutta 37S * 177 32S . , Sanmarg • " 2SO * * . 200 

(*less than so copies). 

r 

739. Thus Bihar's is a provincial Press located at Patna. Competition 
tfrom metropolitan papers published at Calcutta is effective only outside 
'Patna. There has been no development of district papers in this province. 
"Though the total readership of J amshedpur is 9,000, it is shared by papers 
in English, Hindi, Bengali, Oriya, Malayalam, and Urdu and, therefore, the 
readership in no one language is at present large enough to support a local 
-pap~r. The position in the other towns is also similar, though the variety 
·cf languages is not so great. • 

74r.1 Bombay.-This State is served by the largest number of papers, a 
total number of sixty-nine, out of which eight are in English, seventeen in 
.Gujerati, twenty-four in Marathi, ten in Urdu, four in Kannada, two in Hindi 
.and four in Sindhi. Thirty-two papers are published from Bombay City, 
.nine irom Poona, four from Surat, five from Ahmedabad, three from Baroda, 
!our from Hubli, three from Kolhapur, two from Sholapur, Nasik and Ahmed
.nagar, and three from Kalyan. Every town with a population over one lakh 
.in this State has at least two local papers. Nasik, Ahmednagar and Kalyan 
.have local papers even though their population is less than one lakh in each 
.case. 

741. There are seven English papers in Bombay City out of which three 
.are evening papers. Out of the four morning papers 'Times of ·India' belongs 
to the Dalmia Chain, 'National Standard' to the Goenka Chain, 'Free Press 

.Journal' to a local Group and 'Bombay Chronicle' to the Cama Combine. The 
Dalmia Chain, the Free Press Group and the Cama Combine each publishes 
.one evening English paper in addition to the morning paper. The total 
.circulation of the morning English papers in the city is about 83,000. Out 
of this, the 'Times of India' accounts for 62 per cent., 'Free Press Journal' 
for 21 per cent., 'National Standard' (now Indian Express), for 12 per cent. 
and the 'Bombay Chronicle' for 5 per cent. The "l.'imes of India' holds a 
dominant position in circulation, but concentration of English readership is 
.reduced by the papers from Free Press Group and the Goenka Chain. 

742. There are seven Marathi papers in Bombay, including an evening 
paper. Out of the five morning papers 'Loksatta' belongs to the Goenka 
~hain, 'Navashakti' to the Free Press Group and 'Lokrnanya' to a group 



owned by the Saurashtra Trust. 'Chitra' and 'Sayam Chitra' (evening) fornv 
a separate group, as do 'Navakal' and its evening version 'Sandhyakal'. The~ 
total readership of the morning Marathi papers in the town is about 70,000., 
out of which 'Lokasatta' accounts for 38 per cent., 'Navashakti' for 28 per· 
cent., 'Cbitra' 21 per cent., 'Lokmailya' 11 per cent. and 'Navakal' less than• 
2 per cent. 

743. In Gujarati there are 5 papers, out of which 'Bombay Samachar 
belon~s to the Cama Combine, 'Janmabhoomi' belongs to Saurashtra Trust. 
Group and 'Janashakti' belongs to the Free Press Group. The remaining
two papers 'Vandemataram' and 'Jam-e-Jamshed' are single unit papers. 
Though 'Janmabhoomi' and 'Vandemataram' are published _in the evening,. 
they can be considered along with the morning paper as tJhey are· of the· 
same type. All the Gujarati papers, whether morning or evening, belong 
to different ownets. Out of the total readership ·of about 44,000 'Bombar
Samachar' accounts for. 54 per cent., 'Janmabhoomi' 20 per cent., 'Vande-
mataram' 11 per cent., 'Jam-e-Jamshed' 8 per cent .. and 'Janashakti' 7 per:· 
cent. · · · 

744. There are Chains, Combines and Groups operating in Bombay, com
peting with one another and providing the readers a wide choice of news-
papers in each of tJhe major languages. · 

745. All paper in Urdu (ten papers) and Sindhi (one paper), are single
units. They have very small circulation. Out of the two Hindi papers •. 
'Navbharat Times' belongs to the Dalmia Chain and 'Vishwamitra' belongs• 
to a Combine operating from Calcutta. Thus readers in Hindi have got a.• 
choice of two papers. . 

746. The circulation breakdown in the Bombay City according to owner--
ship is as under:- · l . 

TABLE III 

I 
Percentage of Percentage of Percentage 

Owner the total Eng- the total of the total 
lish language Indian langu- circulation of· 

paper circulation age paper all the 
(estimated circulation papers (esti-

1,07,000) (estimated mated 
1,38,ooo) 2,45,ooo) 

I. Dalmia Chain (Tn>es of India, 
Evening News of India and 
Navbharat Times) 

57 5 28 

Free Press Group (Free Press Jour- 28 16 21 
nal, Free Press Bulctin, Nava-
shakti and Janashakt) 

2. 

3· Goenka Chain (Indian 
and Loksatta). 

Express -9 19 15 

Cama Coinbine (Bombay Chro- 5 17 12' 

nicle, Bombay Sentinal and 
Bombay Samachar) 

Saurashtra Trust Group (Janma- .. 12 7 
bhoomi and Lokmanya) 

5· 

6. Bharati Newspapers Ltd. (Chitra) .. II 6 



7~.7 •. ~~ ~o~l~ !:>~ ~e~~ ~a~ ap~~t ~0 l>~r ce.nt. ,of the totll! c.ir~ul~tion is 
..Wstributed between six owners. The Dalmia . C~in .cl~ms 28 per cent. 
:in total circulation and over 55 per cent. in the English language. (ltecently 
~u~ t~ a · -~~q~cti~n ~ · th~ ~elli~g . ·p~jc~ of the p~pers bel~~ging to Free 
'"'.' < ~, . ..• ··'_/ ....... '{. -~' ·.· ,, 1·. ~- ,. '·- .••..•• 

:Press Group and Goenka Chain, both these percentages have gone (}own.) 

748. Of the other towns in the State, only Poona publishes an English 
' ... • .. ,. • ~ , • ~ • • ~ ) ' .. p.. .... 

:n~w!Jpaper. It. has only a l9cal circulation in that city, and faces compe-
• ' • '• • 0 I > ~ • , • • ' ' ' • • ' ' ' • r o ~ • • • ~ 

-t.i,t~o~ .f.ro:m the Bo~bay pa.P~r~ ~b,ich (in ac1ditioJ;l to b~in~ .p~er ~d ~etter 
·pr~duced) can reach · Poona in about 3 hours by road or rail. Though 
.Ahmedabad !has got a total readership of about 3,700 in English (which can 

•· .. , ,. ' ' ' I ,. , ' •, ' ~ . , • • ,. .. • •• - . • . •. ' ·~ - 'I' • • • - •; ' • 

-~o~s~i_bly b~ ~~re~~~(} if fl ~?.c~ p~per is pub~sh~d) i~ h~s. :QO ~ocal English 
·-paper at present. -Throughout the State the 'Times of India' and 'Free Press 

r 
....Tournai' compete with one another, though the 'Times of India' accounts for 
~a much larger share. A few copies of 'National Standard' (Indian Express) 
~a~s_o ~~c\ll~te hl these tow~s. The following table sets out the circulation of 
=English papers in the important towns:-

TABLE IV 

No. of copies circulating in the towns 
N arne ofp~per 

Poona Sholapur Kolha- Hubli Ahmed a- Sur at !Baroda 
P?r bad 

--- ·-- -

'Times of 
Bombay. 

India, 4>434 523 456 450 2,829 682 876 

F ree Press Journal, 786 198 385 88 755 225 560 
Bombay. -
ational Standard 490 *j * .. 77 * 51 
Bombay (Indian Ex-

N 

,press). . 

p oona Daily News, 1,150 .. .. . . .. .. . . 
Poona. -

(*less than so copies). 

749. Marathi papers are published from Poona, Sholapur, Kolhapur, . ' . .. . 
Ahmednagar and Nasik. 'Pfabhat' a Mar~thi paper from Poona beloo,gs to 
the same owner as the local English daily 'Poona Daily News'. The other 
Marathi papers of Poona ~anvantar', 'Sakal', '~ini~ ~h;u-at', 'Kal', 'Lok
shakti', 'Sandhya' and 'Daily Lokrajya' are single unit papers. Some of the 
Poona papers like 'Sakal' cir~ulate in other to..y~s ~nd «:~~str_ict~ su~h ~s ffi.lola
pur, Kolhapur, Satara and }.hmednagar. These papers provide competition 



1.or the lnetr.o.P.olit~ paper,s from ]3o.m}?,ay. m.c}J as 'Loksatta• as can b~ seen 
II. m n. f Uo · t bl ·- · ·· ' · · ···' ·-•-- · ' - ~ .- ·'·' .o .... ~e .9 .. wmg . ~ _ ~s .. 

Name of tl.te paper 

~~sattfl, -~om~ay 

Navshakti, Bombay 

~hitr~, B~wbay 

Lokm~I1Y~, Bo~bay 

SaJtal, Poo11a 

Manvilntar, Poona 

Divyashakti, Sholapur 

Sholapur S~machar, Sholapur 

Pudhari, Kolhapur 

Satyawadi, Kolhapur 

Azad Hind, Ahmednagar 

Gavkari, Nasik 

TABLEV 

· Copies circulating in the towns ·- · · · .. · · · 
' ' .. , .. ' ' ·. ' 

Sholapur K~~i}aP,ur I ~~9-~ag;ar ~asi~ 
--------t---------

175 55~ 662 

285 

lOO 
' 
102 

350 

300 

8oo 

6oo 

2,180 

Boo 

370 

30~ 

202 

750. It will be seen that the Marathi papers from l3ombay circulate over 
a wider field than the Pgona papers. ·Bombay City is lin'\ted directly by 
rail with Nasik, Khandesh and Berar, and so pa{lers from Bombay can reach 
these places quicker than Poona papers, while in the Desh area served by 
Poona papers, the Bombay papers are under no handicap. In Poona City 
itself, the competition offered bY. Bombay papers is ne_gligible. ()ut of the 
Marathi readership in Poona City totalling about 24,000, Bo~~ay papers 
account for less than 1,000 while the rest is divided bet\yeen ~e Po_on.~ P.?.Pers, 
of which 'Sakal' leads having a readership of 12,300. Thus if Poona papers 
are affected by competition from Bombay papers; .it is not so much compe
tition in Poona City itself, but tJhe . competition for readership which both 
Bombay and Poona papers seek in the southern Marathi districts. 'Sakal' 
among the Poona papers, is able to sell in competition with the metropolitan 
papers from Bombay which, with their offer of more pages for the same 
price, may b~ able to give as much news coverage of the southern Marathi 
districts as the Poona papers without having to reduce their news coverage 
of tJhe northern Marathi districts and Berar. 

751. District papers from Kolhapur and Sholapur have to face ~trong 
competition from both Bombay and Poona papers. In Sholapur town the 
local papers ~Sholapur Samachar' and 'Divyashakti' sell only 1,400 and 300 
copies respectively, whereas 'Sakal' and 'Manvantar• from Poon11 sell 1,400 
and 350 copies respectively and 'Loksatta' from Bombay sells 475 copies. 
The position is similar in Kolhapur though the competition from Poona and 
Bombay papers in this town is not so keen as in Sholapur. In Nasik the 
local paper, 'Gavkari', sells in competition with 'Loksatta' and otJher papers 
from Bombay. In Ahmednagar the local paper has only one-fifth of the 
combined circulation of 'Loksatta' and 'Sakal'. Thus, while the papers from 

,_, . ' ., 
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'Bombay and Poona have afforded a wide choice to the readers of district 
towns, the ability of the local paper to sell in competition with Bombay and 
Poona papers varies from one paper to another. 

752. There are five Gujarati papers in Ahmedabad out of whicll two are 
evening papers. 'Sandesh' (morning) and 'Sevak' (evening) belong to one 
owner. 'Gujerat Samachar' (morning) and 'Loknad' (evening) have simi
larly a common owner. 'Prabhat' is a single unit paper. 'Gujerat Samachar" 
and 'Sandesh' have secured almost equal readership in the town, the circu
lation of each of them being of the order of 8,000 copies. Of the Bombay 
papers the 'Bombay Samachar' sells 1,172 copies and 'Loksatta' sells 402 
copies. Thus the local papers do not have much competition from the metro
politan papers or the papers from neighbouring towns like Baroda, but 
readers have ample choice. In Baroda there are three Gujarati papers all 
of which are single unit papers. Amongst them 'Loksatta' and 'Sayyaji 
Vijaya' compete with each other for a large share of the readership. The 
circulation of Bombay and . Ahmedabad papers is not large in this town and 
may in all account for about 1,000 copies out of the total circulation of 7,500 
copies for all Gujarati papers. In Surat there are 4 Gujarati papers which 
are all single unit papers and the readers have wide choice. The compe
tition afforded by Bombay and Ahmedabad papers is, however, very small. 
In both these towns the local Gujerati Press has developed well and metro
politan papers from Bombay have not made much headway even though 
Bombay is well connected with these towns by fast rail service. Each town 
has a good number of dailies publisfhed locally, and there is no concentration 
of readership. 

753. All the four Kannada papers in the State are published from Hubli. 
There is no competition from the metropolis or from outside the State. In 
circulation in Hubli town, 'Samyukta Karnataka' accounts for over 50 per 
cent. of the total readership in Kannada. However, readers have also. three 
other papers to choose from. 

754. Kalyan, near Bombay, has a colony for displaced persons and three 
Sindhi papers are published locally, selling in competition with another 
Sindhi paper published from Bombay City. 

755. Taking into consideration the effect of concentration of ownership. 
the position in the major cities of Bombay is roughly as follows:-

TABLE VI 

Bombay Poona Ahmedabad 

Dalmia 2.8% 14% -9% 

Fre"! Press 2.1% 301 
/0 

2.01 , .. 
Goenka IS% 3% 10' , .. 
Saurashtra Trust 7% 10/ 

10 
IO' 
"' -

Cam a 12% 
, .. , ,. 4'Y~ 

Bodiwalla. Nil Nil 42.% 

Lokprakashan . Nil Nil 36% 

Others 17% 78% sot 
/0 



756. It would appear that the fact of common ownership of papers in 
more than one language has not tended to increase the degree of concentra
tion as compared to what exists in the case of individual language. In other 
words the leading paper in one language does not belong to the same owner 
as the leading paper in another language, as far as Bombay State is concerned. 

757. Madhya Pradesh.-There are eleven papers published in Madhya 
Pradesh, two in English, seven in Hindi, and two in Marathi. The distri
bution of papers according to towns is Nagpur (seven), Jabalpur (three) 
and Raipur (one). Only Nagpur and Jabalpur have got a population of 
over one lakh. In Nagpur there are two English papers, three Hindi papers 
and two Marathi papers. The Maratlhi paper 'Tarun Bharat' and the Hindi 
paper 'Yugadharma' are under common ownership. The Hindi paper 'Nav
bharat' is a multiple unit being published both from Nagpur and Jabalpur. 
'Lokmanya' at Nagpur is a multiple unit, the other unit being at Calcutta. 
The remaining papers in the State are single unit',papers. 

758. The English papers 'Hitavada' and 'Nagpur ·Times' can be said to be 
provincial papers, their circulation extending all over the State. At Jabal
pur they meet competition from Allahabad papers as well as from Bombay 
papers. Jabalpur being linked by a good rail service to Allahabad, papers 
from that town share the major portion of circutation. Next in order are the 
Bombay papers which also benefit by fast train service arid then come the 
Nagpur papers. At Raipur the Nagpur papers share the major portion of 
circulation in English, though 'Amrita Bazar Patrika' and 'Times of India' 
afford some competition. In the town of Nagpur the provincial papers 
account for the major portion of the circulation, though the papers from 
Bombay, Delhi and Madras which arrive by air are sold in fair numbers. 
The following table illustrates the ~osition of various papers:-

Name of paper 

Hitavada, Nagpur 

N1gpur Times, Nagpur 

Amrit BlZar Patrika, 

Leader, Allahabad 

Times of India, Bombay 

Free Press Journal, Bombay 

I Iindustan Times, Delhi 

Hindu Madras 

Indian Express, Madras 

TABLE VII 

(*below so copies) 

Copies circulating in the towns 

Nagpur fabalpur I_ Raipu.:__ 

,xs6 221 238 

2,083 480 324 

142 1,077 127 

408 

902 315 96 

400 473 

95 

327 108 

* 

759. The Hindi papers in Nagpur share the bull~ of the Hindi readership 
in the town though the Bombay paper 'Navl>harat Times' also sells in fair 
numbers (about 500). In Jabalpur the local Hindi papers claim almost 
the entire circulation. Nagpur papers do not find much sale in this town, 
because of the poor train service. About 300 copies of 'Bharat' from Allaha
bad are, however, sold in this town. 'Navbharat' has, however, attempted 

18M of I. & B. -
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an extensive coverage by having simultaneous publications in Nagpur and 
Jabalpur but there are two other papers in each of these towns to compete 
with it. In Raipur the 'Navbharat' of Nagpur sells about 500 copies and 
thus reduces to some extent the concentration of circulation which would 
otherwise !have gone to the local paper 'Mahakoshal'. 

760. In Nagpur there are only two Marathi papers and of them 'Tarun 
Bharat' claims about 77 per cent. of the total Marathi readership (about 
5,000) of the town and 'Maharashtra' accounts for 16 per cent. Further, very 
little competition is afforded in the city itself by Marathi papers from 
Bombay. The 'Maharashtra' sells a higher proportion of its copies outside 
Nagpur. In the districts the two Marathi provincial papers are thus evenly 
matched in sales. Some Bombay papers also are sold in these districts:-

TABLE VIII 

Nagpur papers Bombay papers 

Districts of Berar 
Tarun Maharash- Loksatta Lokmanya 
Bharat tra 

-------------
Copies Copies Copies Copies 

Akola . . 480 486 423 115 

Amraoti . 530 525 290 129 . 
Buldhana . 290 8oo 425 So 

Yeotmal . 430 548 177 26 

Thus there is no concentration of circulation in this part of the S~ate, and 
the metropolitan papers from Bombay have extended the choice available 
to the readers. 

761. According to ownership the circulation breakdown in the Nagpur 
. City is as under:-

TABLE IX 

Owner 

1. Narkesari Prakashan Ltd. Group 
(Tarunbharat and Yugadharma) 

2. Servants of India Society (Hitavada) 

3· Nava Samaj Ltd. (Nagpur Times) 

4· Maheswari Multiple Unft (Nav-
bharat) • 

5· Dalmia Chain (Times of India 
and Na'ibharat Times) 

6. Shivraj Praka5hun (Mabra5LU::) 

Percentage of ! Percentage of 
total English I total Indian 
circulation language 
(estimated 1 circulation 

9>500) 

Percentage of 
total circula

tion of all 
papers 

(estimated 
17,000) 

7,500) I (estimated 

I -------~--------! 51 28 

42 

28 

12 
\ 

21 

5 

8 

19 

12 

I( 

8 

5 
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'16:.!. Six different owners share over 80 per cent. of total circulation. 
Narkesari Prakashan group claims the largest share (28 per cent.) in total 
readership. It also claims half the total circulation of Indian language 
papers. The Dalmia chain which has no local paper claims 8 per cent. of 
the total readership. 

763. Madras.-There are twenty-five papers published in the Madras 
State, out of which four are in English (one of them has since closed down), 
ten in Tamil, five in Telugu, four in Malayalam, and one each in Kannada 
and Urdu. There are thrrteen papers published from Madras, four from 
Kozhikode, three from Madurai, two from Kakinada and one each from 
Coimbatore, Mangalore and Vijayada. All these towns except Kakinada 
have a populat10n of more than one laklh. There are seven towns in this 
State which have population of more than one lakh but have no local paper. 

764. There are thirteen papers in Madras City,' four in English, six in 
Tamil, two in Telugu and one in Urdu. The Goimka Chain owns three 
papers 'Indian Express', 'Dinamani' and 'Andhra Prabha' in English, Tamil 
and Telugu respectively. Of these, 'Dinamani' is also published from 
Madurai. 'Thanthi', a Tamil daily is a multiple unit, the other unit being 
at Madurai. The other 9 papers in the town are single unit papers. Three 
English papers, 'Hindu', 'Indian Express' and 'Mail' compete with one another 
and account for 42 per cent., 28 per cent. and 21 per cent. respectively of the 
total readership of about 38,500 in English. In Tamil the papers 'Thanthi', 
'Dinamani', 'Swadesamitran' and 'Bharatadevi' compete and afford a wider 
choice for the readers. In Telugu, 'Andhra Patrika' and 'Andhra Prabha' 
compete with each other. 

765. According to ownership the 'breakdown of circulation in the Madras 
City is as under:-

TABLE X 

Owner 

I Goenka Chain (Indian Express, Dina-
mani and Andhra Prabha) 

2 Kasturi and Sons Ltd., (Hindu) 

3 Adityan Multiple Unit (Thanthi) 

4 Associated Publishers (Madras) Ltd. 
(Mail) . 

5 Swadesamitran Ltd. (Swadesa-
mitran) . 

6 Syamala Industries Corporation 
Ltd. (Indian Republic) 

7 Free Press Journals (Madras) Ltd 
(Bharta Devi) 

8 Syed Sahib and Co. (Musalman) • 

Percentage of /Percentage of Percentage of 
the total Eng- the total In- the total circu
lish language dian language lation of all 
paper circu- paper circu- the papers (es
lation (estim- lation (esti- timated 70,000) 
ated 38,500) mated 31,500) 

28 29 29 

42 23 

29 13 

21 II 

9 4 

7 4 

8 3 

8 3 
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It will be seen that eight different owners share 90 per cent. of the total 
circulation. The Goenka Chain claims the highest portion (29 per cent.) 
of the total readership. 

766. There are no English papers published from any of the other towns 
of Madras State, and 1fue three major English papers from Madras compete 
in circulation in these. towns. These three papers do not have any measure 
of competition in this area from any English paper from other States. 

767. The circulations of the various Tamil papers in the Tamil speaking 
towns of Madras State are as under:-

TABLE XI 

---
Name of the paper Madurai Tiruchi-

I . ! 

Salem ICoimba-~ Vellore Tanio 
rapally tore 

re 

Ma-l I I 

Dinamani (Madras and 
I 
I durai) . 2,618 1,550 1,496 1,570 416 661 

Thanthi, Madras, (Madurai 
unit has not supplied the 
breakdown) . . . 850 500 250 500 8o 

Swadesamitran, Madras, 1,593 335 S6o 710 174 500 

Bharata Devi Madras. . . 200 950 .. 900 400 500 

Muslim, Madras. . . . 178 308 86 135 .. 330 

Viduthalai, Madras. . 130 557 334 III 101 239 

Tamil Nadu, Madurai . 562 95 • 105 .. 
I 

• 
Nava India, Coimbatore . 624 914 607 2,856 • .. 

(*less than so copies) 

It will be noticed that the Tamil press is predominantly metropolitan ·press, 
Madurai and Coimbatore being the only other towns having local papers._ 
In the towns where no local papers are published the metropolitan papers 
compete among eaclh other and in some of these towns Nava India from 
Coimbatore has also a fair circulation. Thus the readers get a wide selection 
of papers. 

768. In Madurai the local editions of 'Dinamani' and 'Thanthi' compete 
with each other and with the local paper 'Tamil Nadu'. They also meet 
competition from 'Swadesamitran' from Madras, 'Nava India' of Coimbatore 
has also a fair circulation in Madurai. Thus Tamil readers have a fair 
choice of papers in tpis town. In Coimbatore the local paper 'Nava India' 
meets competition from metropolitan papers but retains its supremacy of 
circulation in tlhe town accounting for about 40 per cent. of Tamil readership. 

769. In Vijayawada the local Telugu paper 'Vishala Andhra' meets com
petition from the metropolitan papers 'Andhra Prabha' and 'Andhra Patrika' 
from Madras which have circulation of about 2,000 and 1,500 copies respec-. 
tively in this town. Kakinada claims two small Telugu papers competing 



with each other as well as with the two metropolitan papers in Telugu. In 
the towns, where Telugu is predominant and no local papers exist, the two 
metropolitan papers and 'Vishalandhra' from Vijayawada compete amongst 
each other. 'Nava Bharat' a Kanrtada paper published from Mangalore holds 
about 70 per cent. of the Kannada readership in the town. The remaining 
is mostly held by 'Samyukta Karnataka' from Hubli. In Kozhikode there 
are four local Malayalam papers and the readers have wide choice. The 
leading paper 'Mathrubhumi' accounts for about 45 per cent. of the total 
language circulation. 

770. Orissa.-This State has only one city of over one lakh population. 
Cuttack, the former Capital. All_ 1Jhe four papers published in this State 
come from this city, one in English and three in Oriya. The English ·paper 
'Eastern Times' and one Oriya paper 'Praja Tantra' are owned by the Praja
tantra Prachar Samiti. 'Samaja', an Oriya paper, is owned by a Trust. The 
third Oriya paper, 'Mathrubhumi', has a small circulation . 

.... 
771. 'Eastern Times' claims 60 per cent. of the total English readership of 

the town which is about 3,300. The three papers from Calcutta, 'Hindustan 
Standard', 'Amrita Bazar Patrika' and 'Statesman' account for 15 per cent., 
13 per cent. and 11 per cent. respectively. Thus· the- metropolitan papers 
have added to the choice available to local readers. 'Samaja'. accounts for 
61 per cent. of the total readership in Oriya which is about 7,700. 'Praja
tantra' comes next, accounting for 26 per cent. and 'Mathrubhoomi' accounts 
only for 13 per cent. 

772. Even though the Prajatantra Prachar Samiti owns two papers in 
this town, it accounts for only 33 per cent. of 1Jhe total readership,. while 
'Samaja' accounts for 38 per cent. and the other papers including those from 
Calcutta for 29 per cent. 

773. Punjab.-There are twenty-one papers published in the Punjab, -out 
of which one is in English, one in Hindi, five in Punjabi, and fourteen in 
Urdu. The English paper 'Tribune' is published from Ambala. There are 
no other papers published in this town. In Amritsar, there are two Punjabi 
papers 'Khalsa Sevak' and 'Sikh' and one Urdu paper 'Vir Bharat', which 
is a multiple unit published also from Delhi. In Jullundur there are six 
Urdu papers out of which 'Milap' is part of a chain, 'Pratap' is a multiple 
unit paper and 'Prabhat', with 'Akali', a Punjabi paper, forms a group; the 
others in the town are single unit papers. There is also one Hindi paper, 
'Hindi Milap' which· also belongs to the Milap chain of papers. There are 
only two Punjabi papers, 'Akali' and 'Akali Patrika', latter of whiclh is· a 
single unit paper. In Ludhiana, there are seven Urdu papers all of them 
single unit papers another Urdu paper and one in Punjabi which have tem
porarily ceased publication are proposed to be revived. Thus the three 
towns in Punjab with a population of more than one lakh, Amritsar, Jullun
dur, and Ludhiana, have each of them a good number of papers. Apart from 
1Jhese, there is one Punjabi paper in Khanna. · 

774. 'Tribune' from Ambala is a provincial paper and it has. the largest 
circulation not only in Ambala but also in other cities of Punjab and PEPS'O', 
such· as Amritsar, Jullundur, Ludhiana, and Patiala. In all these . towns, 
including Ambala, the 'Tribune' meets- competition from Delhi papers, which 
offer alternatives to this paper. Yet it has by far the largest circulation in 
these towns except in Amritsar where, assisted by an air service from Delhi, 
'Hindustan Times' has comparable circulation. Even in Simla, where 1Jhe 
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'Hin<\ustan Times' brings out a special supplement, its circulation is only 483 
copies as against 1,300 copies of 'Tribune' and 238 copies of the 'Statesman'. 
The following table sets out the position:-

TABLE XII 

Name of the papers 
Number of copies circulating in the towns 

--- . ~· 
Ambala Patiala Amritsar Simla Jullundur/ Lu-

d.hiana 

Tribune, Ambala 1,420 I 
I 815 1,300 1,300 x,68s 1,160 

Statesman, Delhi. 120 90 175 238 165 70 

Times of India, Delhi •. • • III ' 75 78 • 
Hindustan Times, Delhi . 144 .,.I 1,039, 483 • 142 

Hindustan Standard, Delh~ s8 62 I 66 • I • 

(*less than so copies) 

775. In the Indian languages, each of the towns publishes a number of 
papers and therefore there is wide choice for the readers. Even in the 
town of Khanna, where there is only one local paper being published, there 
are papers circulating from Delhi and Jullundur. Some of the papers in 
Jullundur such as 'Pratap' and 'Milap' have acquired a provincial character 
and they circulate in quite adequate numbers in other towns such as Amritsar, 
Ludhiana and· Ambala to provide the readers a wide choice. 

776. Uttar Pradesh.-There are 49 papers published in this State, six of 
·them in English, thirty-three in Hindi and ten in Urdu. Two English papers, 
'Pioneer' and 'National Herald' each belonging to a separate group are pub
lished from Lucknow. Two English papers are published from Allahabad. 
They are 'Leader' and 'Amrita Bazar Patrika', belonging to Birla and Amrita 
Bazar Patrika combines. A single unit paper is published from Kanpur; 
another is reported to be published from Agra but we !have been unable to 
get any particulars. Among the Hindi papers, eight are published from 
Kanpur, three from Lucknow, five from Agra, seven from Banaras, three 
from Aligarh, two from Allahabad, and one each from Meerut, Jhansi, 
Etawah, Mathura and Hathras. Out of the eight papers in Kanpur, 'Jagran' 
belongs to an Associated Unit operating only in Uttar Pradesh (the other 
unit being the only paper at Jhansi), and 'Vishwarnitra' belongs to a com
bine operating from Calcutta. The other Hindi dailies are single unit papers. 
Two papers in Lucknow, 'Swatantra Bharat' and 'Navjivan' belong respec
tively to groups owning 'Pioneer' and 'National Herald'; the third is a 
single unit paper. The five papers at Agra are single unit papers. In 
Banaras all. papers (except 'Sanmarg' which is a paper belonging to 8.lil. 

Associated Unit) are single unit papers. The two papers at Allahabad, 
'Bharat' and 'Arnrita "Patrika' belong respectively to Birla and Amrita Bazar 
Patrika combines. The papers at Meerut. Etawalh, Mathura and Hathras 
are single unit papers. Among the Urdu papers. four are at Lucknow, one 
of them belonging to the group owning 'National Herald' while the others are 
single unit papers. The other Urdu papers are at Rampur, Banaras, Kanpur, 
Agra, Arnroha and Moradabad each of them being a single unit paper. 
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777. As far as the English language Press is concerned, the papers at 
Lucknow and Allahabad are provincial papers in the sense that t!heir circu
lation extends over a large portion of the State. The 'Daily Telegraph' at 
Kanpur is a local paper. The provincial papers compete among each other 
in the towns of their publication, very little competition being afforded by 
outside papers. Out of the total English readership in Lucknow of about 
9,000, the 'Pioneer' claims 56 per cent. and the 'National Herald' 31 per cent. 
Similarly, at Allahabad, 'Amrita Bazar Patrika' accounts for 50 per cent. 
of the total English readership of about 8,000 and the 'Leader' for 43 per cent. 
At Kanpur there is keen competition between the local paper, the provin
cial papers and the metropolitan papers from Delhi. 'Hindustan Times' 
issues a special supplement at Kanpur along with the paper published from 
Delhi. Out of the total English readership of about 13,000, 27 per cent. is 
claimed by the local paper. The Lucknow papers, 'National Herald' and 
~igneer' account for 24 per cent. and 18 per cent. respectively while the 
Allahabad papers 'Amrita Bazar Patrika' tmd 'Leader' account for 14 per 
cent. and 3 per cent. respectively. Of the Delhi papers, 'Hindustan Times' 
even with a local supplement accounts for only 1 ,per cent. and the 'States
man' for 3 per cent. In the other towns of Uttar Pradesh keen competition 
exists between the provincial papers from Lucknow and Allahabad and the 
metropolitan papers from Delhi. This is shown by the following table:-

Towns 

Western Uttar 
Pradesh 

Agra 
Meerut 
Bare illy 
Moradabad 
Saharan pur 
Debra Dun 
Aligarh 
Ram pur 
Mathura 
Shahjahanpur 

Eastern Uttar 
Pradesh 

182 
• 

2SO 
200 

so • 
74 

so 

Banaras 126 
Gorakhpur 200 

• 
190 
120 
• 
• • 
72 

103 

73 
24S 

TABLE XIII 

No. of copies circulating of 

162 
IIO 
xss 
170 
91 

• 
II9 
• 
82 
72 

1,7S3 
S2S 

• • • . ' 
• 
• • 
• 
• 

1,390 
4S9 

1,098 
1,497 
4S7 
371 

392 
1,SIS 

328 
162-

334 
uS 

92 
• 

290 
24S 
lOS 
ss 

IIO 
4SO 
222 

• 
• 

I3S • 

ISS 
II6 
S6 

• 
• 
106 
• 

• 
70 
• 

• 175 
60 

Southern Uttar 
Pradesh 

Jhansi 1071 
-----~--~--~--~--~--~----~------

(*less than 50 copies) 

so • 
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778. In Eastern Uttar Pradesh i.e. in Banaras and Gorakhpur, the 
provincial papers dominate the field, while in Western Uttar Pradesh i.e., 
in Agra, Meerut, Mathura, Saharanpur and Dehra Dun, the metropolitan 
papers from Delhi particularly the 'Hindustan Times', dominate the cir
culation. Instances of factors affecting the range of competition between 
metropolitan papers from Delhi and provincial papers from Lucknow is 
afforded by Bareilly and Moradabad. Bareilly is 156 miles from Delhi and 
146 miles from Lucknow. The Lucknow Express leaves Lucknow at about 
9 P.M. and reaches Bareilly at about 1-30 A.M., while the corresponding 
train leaves Delhi at about 9 P.M. and reaches Bareilly at 3 A.M. Moradabad 
is 100 miles from Delhi and 202 miles from Lucknow. The Express which 
leaves Delhi at 9 P.M. reaches Moradabad at about 1 A.M. and the Express 
leaving Lucknow at 9 A.M. reaches Moradabad at 4 A.M. Thus at both 
these places dak editions printed at about the same time at Delhi as well as at 
Lucknow should be available in the mornnig in time for distribution. 
The table shows that at both these places thz combined circulation of all 
Delhi papers is more than the combind circulation of all Lucknow papers. 
Taking the papers individually, 'Hindustan Times', Delhi, has the highest 
drculation. Then come 'Pioneer' and 'National Herald' which have more 
circulation than the Delhi papers, 'Statesman' and 'Times of India'. The 
readers of the towns have a fair choice of papers. 

779. In Uttar Pradesh the circulation of the Hindi papers is mostly 
limited to the district of publication and only a few copies go to the near 
about districts. For example, in Kanpur 278 copies of 'Navjiwan' and 
135 of 'Swatantra Bharat', both of Lucknow, are sold, and the 'Hindustan', a 
metropolitan Hindi paper from Delhi, sells 316 copies. As against this, 
4,105 copies are sold of the local paper 'Jagran', and 5,300 of another local 
paper 'Pratap'. Similarly, in Lucknow, the local papers 'Swatantra Bharat' 
and 'Nlivjiwan' sell 3,128 and 945 copies as against 223 and 250 of 'Jagran' 
and 'Pratap' from Kanpur. The distance between Kanpur and Lucknow is 
45 miles and the cities are well connected by rail and road, but still the 
circulation of Kanpur Hindi papers in Lucknow and Lucknow Hindi papers 
in Kanpur is small. Hindi readers have eight local papers to choose from 
at Kanpur and only three in Lucknow. In Agra, 'Amar Ujala', 'Sainik' 
and 'Ujala' claim practically equal circulation of about 2,500 copies in the 
town, and the metropolitan paper 'Hindustan' sells only 337 copies. In 
Banaras, though there are seven Hindi papers, 'Aj' leads in circulation by 
a large margin, selling 3,412 copies as against 374 by 'Sansar'. There are 
two competing papers in Allahabad 'Bharat' and 'Amrita Patrika'. In 
Meerut, there is only one Hindi paper 'Prabhat' and it accounts for about 
64 per cent. of the total circulation of about 4,000 copies of Hindi papers in 
the city, even though the other papers circulating in the town are· the 
metropolitan papers 'Hindustan' and 'Navbharat Times' coming from Delhi 
less than 50 miles away. In Jhansi also there is only one local paper, 
'Jagran', accounting for about 65 per cent. of the total Hindi readership of 
about 2,800. Papers from Agra and Delhi account for remaining 35 per cent. 
In Hathras where there is only one local paper, 'Nagrik' published in Hindi, 
the papers from Agra, 'Amar Ujala', 'Sainik' and 'Ujala' are also sold and 
the local paper accounts for only a little over 50 per cent. of the total 
readership of about 1,200 for Hindi in this town. In towns like Moradabad 
and Rampur where only one local paper exists in Urdu, circulation of 
metropolitan papers such as 'Aljamiat', 'Tej', and 'Milap', in fair number 
adds to the variety of choice. In other towns also where no Urdu paper 
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is published locally, the metropolitan papers, and to some extent the Urdu 
papers from Lucknow share the readership. In Lucknow, the_ local papers 
compete with each other. In Banaras where only one Urdu paper is 
published, the readers also get Urdu papers from Lucknow, Delhi and Patna, 
though the local paper leads in circulation. 

780. There are many towns in Uttar Pradesh with a population exceed
ing one lakh, such as Bareilly, Saharanpur, Dehra Dun, Gorakhpur, and 
Shahjahanpur where no papers are published. In Gorakhpur, 'Aj' from 
Banaras, and, to a little extent, other Hindi papers from Kanpur and 
Allahabad are sold. In the other towns, metropolitan papers circulate 
largely and in Bareilly, papers from Agra are also sold in competition. 

781. It will be noticed that in Allahabad and Lucknow, the largest share 
in circulation is held by two rival combines and groups. In Allahabad, the 
two rival combines Amrit Bazar Patrika, and Birla claim- about 55 per 
cent. and 35 per cent. of total circulation in the city while in Lucknow the 
two rival groups Pioneer Ltd. and Associated Journals Ltd. claim 51 per cent. 
and 30 per cent. of the total circulation respectively. 

782. West Bengal.-There are 26 papers published from this province all 
of them from Calcutta and its suburbs. There are four English papers 
'Statesman', 'Amrita Bazar Patrika', 'Hindustan Standard', and 'Advance', 
each belonging to different chain, combine or multiple unit. The seven 
Bengali papers are also owned b¥ different owners. Among them 'Jugantar' 
and 'Ananda Bazar Patrika', berong to a combine and a chain respectively 
which also own English papers in Calcutta and Satyayug is owned by the 
Dalmia chain wihich also owns a Hindi paper in the city. (Dalmia chain has 
stopped publication of the papers in this city from 1st September, 1953.) 
The remaining four papers, 'Basumati', 'Loksevak" 'Jansevak' and 'Swodhi
nata' are single unit papers. Out of the five Hindi papers, four 'Vishwamitra', 
'Navbharat Times', 'Sanmarg' and 'Lokmanya' belong to combines, chains or 
multiple units each ·under different ownership. The remaining paper 
'Jagriti' is a single unit paper. Among Urdu papers 'Asrejadid' and 'Imroz' 
belong to a group while the remaining seven papers are single unit papers. 
There are also two in Punjabi and one Chinese paper~ these too are single 
unit papers. 

783 .. There is only one town besides Calcutta which has a population of 
over one lakh and that is Kharagpur. This town is very near Calcutta (72 
miles), and no local paper has come up in competition to the Calcutta papers. 

784. The readers in Calcutta have a fair choice of papers in English, 
Bengali, Hindi and Urdu languages. Out of the total readership of about 
96,000 in English, 43 per cent. are claimed by 'Amrita Bazar Patrika', 28 

- per cent. by the 'Statesman' and 23 per cent. by the 'Hindustan · Standard'. 
Similarly, out of the total readership of 1,70,000 in Bengali, 'Jugantar' claims · 
36 per cent. 'Ananda Bazar Patrika' 34 per cent. and 'Basumati' accounts 
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for 10 per cent. The distribution of circulation according to ownership is as 
under:-

TABLE XIV 

Percentage of Percentage of Percentage of 

Owner 
total English 'total Indian total circula-
circulation language cir- tion of all 
(estimated culation (esti- papers (esti-

96,ooo) mated 2,04,000) mated 3,oo,ooo) 

I Amrita Bazar Patrika com-
bine (Amrita Bazar Patrika and 
Jugantar) . 43 30 . 34 

2 Ananda Bazar Patrika chain 
(Ananda Bazar Patrika and Hin-
dustan Stanadrd) . . 23 28 27 

3 Statesman Multiple unit 
(Statesman) • • . 28 .. 9 

4 Agarwal Combine (Vishwamitra and 
Advance) 5 7 6 

5 Late S. C. Mukherjee (Basu-
mati) . . .. 8 s . 

6 Shramik Trust Society (Loksevak) .. s 3 

Eight different owners share about 84 per cent. of total circulation. The 
largest share (34 per cent.) is claimed by the Amrita Bazar Patrika Com
bine, and the next largest (27 per cent.) by the Ananda Bazar Patrika 
Chain. Calcutta papers circulate in the other towns of Bengal and adjoin
ing States. The three English papers 'Amrita Bazar Patrika', 'Statesman• 
and 'Hindustan Standard' compete among each other. Similarly, the three 
major Bengali papers, 'Ananda Bazar Patrika', 'Jugantar' and 'Basumati• 
compete among each other. Thus the readers in the towns of Bengal have 
a fair choice. In Kharagpur the three English papers 'Amrita Bazar 
Patrika', 'Statesman' and 'Hindustan "Standard' sell 186, 290 and 313 copies 
respectively, and the three Bengali papers 'Ananda Bazar Patrika', 'Jugantar .. 
and 'Basumati' sell 421, 155, and 85 copies respectively. 

785. In Bengal the metropolitan Press is well developed. Though chainsr 
combines and multiple units exist in this metropolis these compete with each 
other. There has been no development of the district press. 

786. Byderabad.-There are seventeen papers in this State. All of them 
are published in the city of Hyderabad (including Secunderabad). Out of 
these, four in English, eleven in Urdu, one in Hindi and otr in Telugu. 
There is common ownership of 'Milap', an Urdu daily, and 'Hindi Milap' a 
Hindi daily. The others are single unit papers. There is only one other 
town, Warangal, having a population of over one lakh, but no paper is 
published from there. · 

787. The English. papers from Hyderabad have to face severe com
petition from 'Hindu', Madras, and 'Times of India', Bombay which reach 
the city by air. The two local English papers, 'Deccan Chronicle' and 'Daily 
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News' account for 27 per cent. and 14 per cent. of the total English reader
ship, (about 10,500) while 'Hindu' accounts for 20 per cent. and 'Times of 
India' for 14 per cent. Four other papers from Madras and Bombay also 
circulate to some extent. In Urdu there are many local papers. In Telugu, 
readers have shown greater preference for the metropolitan papers from 
Madras than for the local paper 'Golkonda Patrika'. The circulation of the 
latter in the city of Hyderabad is 350 copies as against 1,479 for 'Andhra 
Prabha' and 350 for 'Andhra Patrika'. In Warangal, the Hyderabad papers 
as well as Madras papers circulate, both in English and in Telugu. 

78f1 Madhya Bharat.-There are nine papers published in Madhya 
Bharat, all of them in Hindi. Five are published from Indore, three from 
Gwalior and one from Ujjain, all these towns having a population of over 
one lakh. The 'Nava Prabhat', a multiple unit paper published from Indore 
and Gwalior, has attempted to develop extensive coverage in this area by 
publishing also special editions for Ujjain and Bhopal. The other papers, 
all single units, however, afford good competition to 'Nava Prabhat'. 
For example, in Gwalior, 'Nav Prabhat' sells ·3,570 copies as against 3,400 
sold of 'Madhya Bharat Prakash', and 900 of 'Indore Samachar'. In Indore, 
'Indore Samachar' sells 2,200 copies, 'Nai Dunia' 933, 'Nav Prabhat' 1,854 
and 'Jagran' 1,659; all of them published locally. In Ujjain 'Nav Prabhat' 
claims a circulatian of 1,000 copies in the town but the two papers from 
Indore 'Nai Dunia' and 'Indore Samachar' also. sell 415 and 450 copies res-
pectlvely. · 

789. No English papers are published in this State or in the adjoining 
States of Rajasthan and Bhopal. Metropolitan papers circulate in the towns 
and afford a good choice to readers as illustrated by the following table:-

Name of paper 

nglish E 

T imes of India, Bom-
bay and Delhi 

Free Press Journal, 
Bombay. 

H industan Times, 
Delhi 

Statesman, Delhi. 

Hindustan Stan-
dard, Delhi. 

' .. •TABLE XV 

No. of copies circulating in towns 

Indore IGwalior I Ujjain I Bhopal Jodhpur IJaipurl Bikane r 

67S 254 IS4 IS6 I97 33I 59 

633 225 I90 .. .. .. . . 
694 Sg ISS 562 S4S 32 s 

90 .. 00 .. I3S ISO .. 
' 

IIO .. .. .. .. . . 
790. Mysore.-There are twenty-five papers published in Mysore State, 

two in English, twenty in Kannada, and three i~ Urdu. There are te~ papers 
published from Bangalore, two in English, five m Kannada and th_ree D?', Urdu. 
The English paper, 'Deccan Herald' and Kannada paper 'Pra~av~m ar~· 
under common ownership. A..>nong the local English papers, Daily Post 



has very small circulation of about 500 copies. Therefore, the only Englh;h 
paper which offe-.·s competition to m~tropolitan papers from Madras 200 miles 
away is the 'Deccan Herald' which accounts for about 44 per cent. of the 
total English readership of about 16,000 in the town. The 'Hindu' accounts 
for 25 per cent., 'Indian Express' 16 per cent! and 'Mail' 9 per cent. Thus 
the metropolitan papers serve to provide readers with alternatives to the 
local paper. In Kannada, there is good competition between 'Prajavani' 
and 'Tai Tjadu', while 'Vishwa Karnatak' and 'Janawani' also have fair circu
lation in the city. Kannada readers have thus ample choice. 

791. In Mysore city, 'Deccan Herald' sells 1,670 copies as against· 635 of 
'Hindu', 332 of 'Indian Express' and 139 of 'Mail'. In the Kannada langu
age there are ten papers published in this town. Two of these papers 
'Mysore Patrik=l' (evening) and 'Prabhat' (Morning) are owned by Shri T. 
Narayana, but the total circulation claimed by these papers is only 2,000. 
The other Kannada papers are single unit papers. In Devangere, which has 
a population of less than one lakh, four papers in Kannada are published 
One Kannada paper ic;; publi:;hed . from Hassan. Kolar Gold Fields has no 
local paper even though the population is about one and a half lakhs, pro
bably because many languages go to make up this total. 

792. The breakdown of circulation according to the ownership in Banga
lore city is as under:--

TABLE XVI 

Owner 

I, Printers Ltd. (Deccan Herald and 
Prajavani) 

2. Goenka Chain (Indian Express, 
Dinamani and Andhra Prabha) 

3 Kasturi and Sons (Hindu) 

4, P. R. Ramaiya (Tainadu) 

s. Mohd Abdul Bari (Azad) 

6. Associated Publishers (Mail) 

7. H. M. Ismail Tab ish (Pas ban) 

8. Mysore Press U anavani) 

I Percentage of 
total English 

circulation 
(estimated 

I6,ooo) 

44 

16 

25 

9 

Percentage of I Percentage of 
total Indian I the total cir
languages cir- culation of all 
culation (es- papers (esti
timated.I4,000) mated 30,000) 

23 

IO 

18 

12 

7 

7 

34 

13 

13 

8 

6 

s 
3 

3 

It will be noticed that eight owners share between them 85 per cent. of 
the total circulation. The local group, Printers Ltd. claims the largest por
tion (34 per cent.) of the total circulation while the next in orde~ are tb;e 
Goeaka Chain and a single unit paper from Madras. The local smgle umt 
papers rank lower. 
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793. Patiala and East Punjab States Union.-There is no town having 
population .of more than one lakh in this State. In Patiala the capital two 
Punjabi papers are published, 'Prakash' and 'Ranjit' which are single' unif 
papers. The English papers from Ambala and Delhi and Urdu papers from 
Jullundur and Delhi circulate in this town. 

794. Rajasthan.-There are six papers published in Rajasthan, five in Hindi 
and one in Urdu. All are single unlt papers. All papers are published from 
Jaipur. Jaipur is the capital town and has a population of about three 
lakhs. Jodhpur and Bikaner, though having population of more than onw 
lakh, have no local papers. 

795. In English, the papers from Delhi and Bombay circulate in these 
towns. (The position has bt>en discussed along with the towns of Madhya 
Bharat). In Hindi there are at le~st 3 papers which compete with one an
other in Jaipur city. They are 'Jagrit', 'Lokv.ani' and 'Rashiradoot', and 
together account for more than 80 per cent. of Hindi readership. These provin
cial papers also circulate in Bikaner and Jodh:P1,1r and even in Ajmer and 
meet the competition of metropolitan papers 'Hindustan' and 'Navbharat 
TimE•s' from Delhi. The Ajmer paper 'Navjyoti' also circulates in Bikaner, 
Jodhpur and Jaipur. 

796. Saurashtra.-There are three papers published ·in Saurashtra, all in. 
Gujarati. (One paper in English has been started recently.) All the papers 
are published from Rajkot, the capital of the State. The other two towns 
which have population of over one lakh, Bhavnagar and Jamnagar have no 
local paper. One Gujarati paper, ·'Jai Hind' owns the new English paper of 
the same name, and another Gujarati paper 'Pih.oolchhab', is financially con
nected with the Saurashtra Trust of Bombay. The remaining Gujarati paper 
'Nutan Saurashtra' is a single urih paper. 

797. The English paper in Rajkot has been started only recently, but 
earlier the readersh\p was shared by the 'Times of India' and the 'Free Press 
Journal', from Bombay, selling 662 and 332 copies respectively in the town. 
The three Gujarati papers compete with one another and the readers have 
a fair choice. The competitiun frCJm Bombay or Ahmedabad papers is almost 
negligible. In the other two towns of Saurashtra, Bhavnagar and Janinagar, 
the three Gujarati papers from Rajkot share the circulation, and tJhe Bombay 
and Ahmedabad papers do not otr<.r any appreciable competition. 

798. Travancore-Cochin.-There are nineteen papers published in this 
Stat~. seventeen iH Mal~yalam and two in Tamil. Out of the towns exceed
ing one lakh in population, five papers are published from Trivandrum, the 
capital, and none from Alleppey, which is only a few miles from Kottayam. 
Among other towns, four papers· come out from Ernakulam, five from 
Kottayam, two from Trichur, two from Quilon and one from Nagercoil. No 
English papers are published in the State and English readership is dis
tributed betwe~n 'Hindu', 'Indian Express' and 'Mail' of Madras. Some 
Malayalam papers carry some columns in English. In Malayalam almost 
every publishing town has more than one paper and papers from neighbour
ing towns also circulate to some extent. The readers have thus a wide choice 
and no monopolies can be said to exist. Shri K. M. Chacko owned two :Malaya
lam dailies 'Powradhwani' at Kottayam, and 'Powrakahalam' (now ceased) 
at Trivand;u,.•l. In both thes~ towns there are many other local papers and 
some uf these have more circulation than the Chacko papers. In Tamil the · 
paper published in Nagercoil has to face competition from 1Dinamalar' another 
Tamil paper from Trivandrum. 
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'799. AJmer.-There are six_ papers published in this State, of which five 
are from Ajmer, two in Hindi and three in Sincfui, all being single unit 
papers. 'Navajyoti', a Hindi paper has the leading circulation in the city, 
selling about 1,400. copies ~s against 750 of 'Daily .fagrit' from Jaipur. The 
readers have, therefore, some choice of papers. In Beawar one Hindi paper 
'Vir Rajasth<:n' published locally shares the readership with papers from 
Ajmer, Jaipur and Delhi. 

800. Bhopal.-Bhopal, the capital, which has a population of more than 
one lakh, has two papers in Urdu and one in Hindi. In Hindi, 'Navaprabhat' 
a multiple unit pape::- with headquarters in Gwailor, accounts for about 
three-hurths of the Hindi readership in the town, and 'Navabharat' from 
Nagpur accOHf!tS for most of the remc>.inder. 

801. Delhi.-In Delhi, there are ninteen papers, six in English, four in 
Hindi, and nine in Urdu. Out of the six English papers, five are morning 
papers of which 'Hindustan Times' belongs to the Birla combine, 'Times of 
India' to the Dalmia chain operating from Bombay, Delhi Express (now 
'Indian Express') to the Goenka chain operating from Madras, 'Hindustan 
Standard' to Ananda Bazar combine operating from Calcutta, and 'Statesman' 
to the multiple unit operating from Calcutta. The evening paper belongs to 
the Birla combine. In Hindi 'Navbharat Tin1es' belongs to the Dalmia chain, 
'Hindustan' te the Birla combme' 'Jansatta' (since closed down) to the 
Goenka chain, and 'Vishwamitra' to the Vishwamitra combine operating from 
Calcutta. Among the Urdu papers, 'Milap' is a chain paper and 'Pratap', and 
'Vir Bharat' are multiple unit papers belonging to different owners. The re
maining Urdu papers, are single unit papers of whom 'Bandemataram of 
Lahore' ihas since ceased publication. 

802. Out of the total readership of about 43,500 for English morning 
papers, 'Hindu3tan Times' claims 46 per cent., 'Hindustan Standard' 21 per 
cent., 'Statesman' 16 per cent., 'Times of India' 7 per cent., 'Delhi Express 
4 per cent. All the English papers belong to different chains, combines or 
multiple units and all of them except 'Hindustan Times' belong to chains, 
combines and multiple units from other cities, who sihare local readership 
with the 'Hindustan Times'. In Hindi also, all the four papers belong to 
different combines and chains, the 'H:ndustan' accounting for more than 
1/3rd of the total readership of about 12,000, and 'Navbharat Times• account~ 
ing for abot:t l/5th. In Urdu also, the readers have many competing papers 
to choose from, such as 'Daily Tej', 'Milap', 'Pratap', 'Al Jamiat' and 'Vir 
Bharat'. In Delhi, seven different owners share between them about 83 per 
cent. of the total circulation, the Birla Combine claiming 38 per cent. About 
one third of the iot~l circulation is claimed by chains and multiple units 
operating frcm other cities and these have afforded a wide choice to readers. 

803. Kutch.-There are 'only three papers in the capital town, Bhuj, which 
has a population under one lakh. All the three papers are in Gujarati and 
beiong t·) separate owner~;. Two of them have comparable circulation. 

804. Manipur.-Two daily papers are published in Manipur from the capi
tal of the State, 'Prajatantra &nd 'Ngashi', both single unit papers. 
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8t1:}. In other Part 'C' States, such as B:Iaspur, Coorg, Himachal Pradesh, 
Tripura, ·md Vindhya Pradesh, no papers are published and there are ri.o 
towns having population over one lakh. 

806. Conclusions on nature of competition and concentration of reader
ship.-The figure given above would lead to the following conclusions:-

ll) Every metropcli3 :s served by at least two or three big papers in 
each of the major languages of the area. The effect of a number 
of chains, combinC's and groups operating from different metro
polithn centres has been to provide a considerable choice to the 
readers. 1.'he;;e metropolitan papers compete with one another 
throughout the area they serve. As a result, even in the towns 
where no papers are published locallr, a wide choice is provided. 

l2) Generally, in any town where a provincial or district paper of 
some standing is published, it is able to secure the largest share 
in the total readership notw:thstanding competition from the 
metropolitan C'r provincial papers and regardless of disparities in 
size, protlw .. tw'l standards and news services. The effect of cir
culation of the metropoEtan papers has, however, been to obviate 
the h.::al monopC'ly that such provincial or district papers might 
otherwise have enjoyed. 

l3) Outside the towns c.>f publi~ation, both provincial and metro_politan 
papers compete with one another. 

C4) Even in the towns \vher~ no paper is published, the readers have a 
wide range of paper:- to choose from because of (1) and (3) 
above. 

l5) There ar·! no large scale monopolies in any town or city. In some 
States lik:! As!'c.m, where journalism has not yet fully developed, 
the present degr~>e of monopoly may be expected to be reduced 
with the further growth of the Press. 

807. On the whClle our ir,quiry establishes that there is freedom of choice 
for the reader. 

808. Generally language pap<'rs have a stronger hold on local readership 
than English papers and, as a consequence, in provincial and district centres 
competition from metropolitan papers is less pronounced in the case of lan
guage papers than in the case of English papers. 

80!1. Extensive monopolies.-The first examination of the total circulation 
of each newspaper is to ascertain the existence of any extensive monopolies 
held by individual daily newspapErs, and takes the whole of the Union terri
tory (Pxcluding Jammu and Kashmir) as one unit. 

8lo. In Table XVII all the newspapers have been arranged in the order 
of decreas:ng circulaticn. All papers having an a,·erage circulation over 1 
per cent. of the total readership have been included in the list. The table 
gives the approximate percentage which this circulation bears to the total 
circulation of all newspapers. 
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TABLE XVII 

Distribution of total Circulation in Dailies 

________ N_am_e ___ 
1

, Place of Publication • I 
Beween 4% and 3% of the total 

I. Times of India Bombay and Delhi English 

2, Ananda Bazar Patrika (Calcutta Bengali 
3. Jugantar Calcutta Bengali 

(Between 3% and 
4. Amrit Bazar Patrika . . 

2 % of the total) 

5· Hindu 

6. Statesman 

7. Dinamani 

8. Andhra Prabha 

9· Hindustan Standard 

IO. Vishwamitra 

I I. Hindustan Times 

12. Lokasatta 

I3. Indian Express 

I4. Swadesamitran 

IS. Free Press Journal 

I6. Mail 

I7. Thanthi 

I 8. Bombay Samachar 

19. Sakal 

20. Navshakti 

Calcutta and Allahabad English 

Madras English 

Calcutta and Delhi English 

Madras and Madurai Tamil. 

Madras Telugu 

Calcutta and Delhi English 

(Between 2% and I% of the total) 
. / Calcutta, Bombay, Delhi Hindi 

Patna, and Kanpur. 
. Delhi . . . English 

BOmbay 

Madras 

Madras 

Bombay 

Madras 

Madras and Madurai 

Bombay 

Poona 

I Bombay 
I 

Marathi 

English 

Tamil 

English 

English 

Tamil 

Gujarati 

J Marathi 

Marathi 

Language 

2I. Mathrubhoomi 

22. Navbharat Times 

1 Kozhikode 
I 

I Bombay, Delhi and 

Malayalam 

Hindi. 
Calcutta. 

811. As would be evident from the above table, no single paper com
manded a circulation exceeding 4 per cent. of the total for the whole country. 
In view, however, of the large area covered the multiplicity of languages, 
and the time involved in distribution from one part to another, this result 
is perhaps to be expected. What is really more important is the position 
with regard to the different languages. A detailed analysis on the lines of 
Table XVII is given in the Appendix XL VII. Table XVIII below sets out 
the number of papers in each language that together account for 50 per cent. 
of the total circulation in that language. Since in many cases the papers 
account for more than 50 per cent. the actual percentage of circulation of 
these papers to the total is also given in the last column. 
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TABLE XVIII 

Distribution of Language Circulation 

I 2 3 4 ---
Total No. of No. of papers ac- Percentage of 

Language papers counting for cir- circulation re-

I culation of so% lalting to column 
and over 3 -. 

Bengali . 7 2 7I 
English . . 37 5 so 
Gujarati . . 23 5 so 
Hindi . . 64 10 so 
Kannada' 25 4 52 
Malayalam 21 ·.6 54 
Marathi 26 ~ 52 
Oriya 3 I, 52 
Punjabi 9 4 60 
Sindhi 7 2 7I 
Tamil . IO 2 62 
Telugu 6 I 55 
Urdu 66 7 53 

812. In asseessing the position, the following two points must however to 
borne in mind: firstly that the development of journalism in each language 
has been different resulting in wide variations between one language and 
another, and secondly, that in some languages such as English, Hindi ·and 
Urdu, newspaper readership is sprea~ out over a very large area while in 
certain other languages they are conbentrated within the confines of the parti
cular linguistic area, which may not be very extensive. In the former case, 
because of the time factor or of geographical reasons affecting the distribu
tion of newspapers, a much larger number of them would be needed in each 
language and these would have to be widely distributed over the territory 
if regional monopolies are to be avoided. In a compact area, even a few 
papers, each covering the entire territory, would suffice to obviate such re
gional monopolies. 

813. It will be seen from the table that the individual share of the bigger 
papers is markedly greater where a language is spoken in a compact area, 
e.g. Bengali and Tamil, than where it is distributed over a large area, e.g. 
English or Hindi. 

814. Concentration of ownership.-Table XIX sets out the position in the 
country as a whole taking into consideration the extent of common ownership. 
All the owners of dailies have been arranged in descending orde_l' of the 
combined circulation of all the newspapers owned by them. The list covers 
all the owners having dailies of total circulation exceeding 1 per cent. of 
the combined circulation of all papers in the country, and the percentage 
of circulation controlled by them to the combined circulation is also given. 
Thus this table gives the degree of concentration of ownership in the Dailies. 

815. The effect brought about by common ownership of newspapers in 
different languages has also been indicated in the table. The manner in 
which concentration has been brought about, i.e. by formation of chains, 
groups, multiple units or combines has also been indicated. · A detailed note 
on such combinations of newspapers is given as Appendix XLVIII. 

18 M of I & B 



TABLE XIX 

Concentration of ownership in dailies 

Name 
~ i 
I i ~ 
'(; "0 ~ 

~ "0 
~ ~ ~ ____________ ._1 ____ _ 

I Goenka . I Co. Ch 8 

2 Amrita Bazar Patrika Co. c 4 

3 Dalmia Co. Ch 7 

4 Ananda Bazar Patrika Co. Ch 3 

s Birla Co. c 7 
6 Free Press Co. G 4 

1 Kasturi and Sons 

8 Statesman . 
• \Co. s 
• Co. MU 

,. 
I 

2 

:::1 .. 
. s 
d 
0 
·p ... 
a ·a 
'3 e 
..... 
0 

uC 
!lObO 

~! ubll 
~~ u 
p.. 

9'2 

6·6 

5'7 

s·6 
4•I 

3•1 

2•6 

2•6 

Percentage of total circulation in 

I ~ 
:= ·;::~ :s 
~ !! :a 

~ 
1:. 1 ... 

l 5 ·g .s •t: 
lXl :t: 0 E-o ---1------ -8 3 23 39 

II 34 3 

IS s 7 

8 37 

IO 9 

7 3 14 

I 9 

9 

::I 

1 
~ 

ss 



9 

TO 

II 

12 

13 

14 

IS 

I6 

I7 

IS 

I9 

20 

Agarwal P&Co. c 6 2'1 I I Swadesamitran Co. s I 1•6 

Newspapers and Publications Co. G 2 I•S 3 

Saurashtra Trust TS c 3 I·S 
&Co 

Cam a Co. c 3 I'4 I 

Associated Publishers Co. s I I'3 s 
Adityan I MU 2 I·2 

Sandesh Co. G 2 I•I 

Sakal Co. s I I I•I 

Ch Milap Newspaper Co. p s I '·I 

I Prajatantra Prachar Samiti TS G 2 I·I I 

Mathrubhumi Papers I Co. s I·O I 

I 
Note: Form of ~wnership. Papers like 1'imes of India which are 

Co: Company 
P: Partnership 

I: Individual 
TS: Trust and Societies 
C: Combine 
Ch: Chain 
G: Group 
MU: Multiple Unit 
S: Single 

I3 

. 23 

s 
13 7 

16 

19 

IS 

IS 
I 12 

~ 

143 
~ 

I3 

published from two centres are counted as two papers. 
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, 816. Present degree of concentration.-From these tables, the follow
ing observations may be made:-

(a) One organisation controls more than 8 per cent. but less than 10 
per cent. of the total circulation; 

(b) four other organisations individually control more than 4 per cent. 
each of the circulation; 

(c) all the five mentioned above publish more than one newspaper 
and operate from more than one centre and in more than one 
language; 

(d) other multiple newspaper publishers do not command a total cir
culation larger than individual papers belonging to one or the 
other of these five, and there are many single unit papers which 
command a bigger circulation than the total of most multiple 
newspaper publishers. 

817. The pattern of concentration achieved by building up of large cir
culations (Table XVII and that by ownership of more than one paper (Table 
XIX may be compared as under. 

TABLE XX 

I 2 3 
Percentage of circulation controlled 

4 

Pattern Table XVII In- / Table XIX in. No. of -papers 
dividual papen I dividual owned as per 

' publishen Table XIX 

-. 
Pattern A -First s 16·0 31'2 29 

Next S . . . II·2 12'0 I4 

Next S . 8•3 6·9 II 

Next S . . s·s S'4 II 

Next S . . . . 4'8 4'4 7 

Next S . . . . 4'3 4'1 8 

Pattern B (Cumulative figures) 

Firsts . . . . 16·o 31'2 29 

First IO . . . . 27'2 43'2 43 

First IS . . . . . . 35'S 50'1 54 

First 20 . . .... 41'3 ss·s 65 

First 25 . 46•1 59'9 72 

First30 . 50'4 64·0 So 
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Pattern A shows that apart from the first five owners, such concentrations 
as are achieved by multiple newspapers ownership can be brought about 
also by building up a large circulation for a single paper, on in other words, 
the concentration achieved by owners of multiple newspapers has been 
achieved by some individual papers also. Pattern B shows the cumulative 
effect on concentration by ownership of more than one- paper. 

818. It will be seen that out of a total of three hundred and thirty dailies, 
five owners control twenty-nine papers and 31• 2 per cent. of the circulation, 
while fifteen owners control fifty-four newspapers and 50•1 per cent. of the 
circulation. There can, therefore, be no denying the fact that there already 
exists in the Indian newspaper industry a considerable degree of con
r.entration. We feel that there ·is a danger that this tendency might further 
develop in the future. We are of the opinion that it would not be desirable 
in the interest of freedom of choice that this tendency should be accentuated. 
(The position in respect of each language is examined separately in Appendix 
XLIX). . 

819. Concentration in individual languages.-From the above analysis cer
tain general points emerge. In most languages, particularly in all those in 
which journalism has developed satisfactorily, the first 50 per cent. of cir
culation is divided between half a dozen or so newspapers and an equal 
number of owners. The position of any one owner in this category has been 
achieved by the building up of the circulation of the individual newspapers 
rather than by the ownership of more than one newspaper with small cir
culation. This distribution of half the circulation over six owners would 
normally indicate too high a degree of concentration in those languages which 
are current over large areas such, as English, Urdu and Hindi, but these 
are the particular languages in which multiple units are most common and 
because of this the degree of local concentration of readership in one pub
lish~itr would appear to have been reduced. The common ownership of 
morning and evening papers that exists in English, Gujarati and Marathi 
languages does not make any appreciable change in the pattern of control 
of circulation. (The higher concentration of circulation indicated in Table 
XIX as compared to Table XVII is due mainly to common ownership of papers 
in different languages by the same person). In the case of those languages 
such as Marathi and Kannada, where the area to be covered is widespread 
or poorly served by communications, the distribution of control over the 
first 50 per cent. of circulation does not appear to be sufficiently diffused. 
In the case of Bengali and Tamil, new papers to challenge the grip of the 
leaders have come up only in recent years. No such development has yet 
taken place in Telugu. 

In Punjabi, Oriya, Assamese and Sindhi where newspaper readership has 
not sufficiently developed in proportion to the size of the population speaking 
the particular language, a very high degree of concentration does exist, but, 
as pointed out earlier, the papers that at present dominate the field are in 
themselves very small and none of them is owned by any of the big multiple 
publishers. 

820. Concentration due to eco-nomic causes.-As we have already said, wE 
have been unable to confirm whether the Indian Press has shown in recen~ 
years any pronounced tendency towards concentration of newspaper circula
tion in a few hands, and this is mainly because authoritative statistics are 
not available of the number of newspapers in existence at any past period 
and their individual circulation. Observers of the Press in other countrieJ 
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have, however, been struck by such tendencies in their countries. Mr. Felix 
Frankfurter, a Judge of the Supreme Court of the United States, remarks 
that the fact that the shrinkage in the number of newspaper owners is not 
the product of evil design but largely attributabh! to economic and technolo
gical influences does not lessen the implications of the trend. "Concen
tration of press ownership", he says, "is a world-wide trend, which attests 
the complexity of the problem and the obduracy of its solution." 

821. Effect of local competition.-Considering the position as above, we find 
that competition plays ·a very great part in ensuring that generally in any 
locality or language no particular paper occupies a predominant position to 
the exclusion of others. This has been brought about by the enterprise of 
the smaller publishers who have ventured to start daily papers in opposi
tion to powerful rivals, as well as by the competition between the larger 
publishers. In the chapter on economics of newspapers, we have made cer
tain recomm~ndations which would have the effect of placing the smaller 
newspaper in a more competitive position. The recommendations for elimi
nating unfair competition and restrictive practices would, in conjunction with 
the price-page schedule enable small newspapers and new comers to the field 
to have reasonable chance of competing on even terms with established news
papers of large circulation. Similarly, our recommendations in respect of 
advertisements including the maximum space that may be devoted to them 
and our suggestion of a telescopic tariff would also have the same effect of 
evening out the differences that exist between large and small papers and 
also encourage the starting of many more papers in those languages and areas 
where scope exists. 

822. Diversity of opinion should be promoted.-We realise that notwith
standing these measures for equalising the conditions under which news
papers compete with one another for the support of the public, circumstrnces 
may bring about a situation where one newspaper comes to hold a position 
of virtual monopoly in a particular area or a given language. The success 
of the paper may have been well deserved and it might have achieved its 
position solely on the merit of the service it offers to its readers. It has 
been urged before us that though a monopoly in such a case may not be 
objectionable, it would still be undesirable and that the essence of the pro
cess of formation of opinion is that the public must have an opportunity of 
studying various points of view and that the exclusive and continuous 
advocacy of one point of view through the medium of a newspaper which 
holds a monopolistic position is not conducive to the formation of healthy 
opm10n. We are of the view that diversity of opinion should be promoted 
in the interest of free discussion of public affairs. 

823. We have considered in this connection the findings of the Sample 
Survey of Readership with particular reference to the question of attention 
paid to editorial opinion. The data are set out in full in the Appendix I, 
and show that the regularity with which readers peruse the opinion columns 
is both flattering to the newspapers and disquieting to those who have 
examined the manner in which policy is being laid down in many cases. We 
found that while several people, including newspapermen, were inclined to 
minimise the effect of newspaper editorials, the public was apparently pay
ing them very regular attention, and this was so whether the individual 
reader liked the views of the paper or disliked them. The need for discourag
ing monopolies is emphasised by these findings. 
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824. Concentration of readership may be brought about in many ways. 
A person might own only one paper, and this may have a very large share 
of the readership, or he might be the proprietor of a group or combine or 
chain of newspapers, which together serve to concentrate influence in his 
hands. (The practice of utilising holding companies and managing agencies 
should also be taken into consideration when deciding whether a monopoly 
exists or is sought to be brought about.) We feel that this power of the 
holder of a monopoly to influence his public in any way he chooses should . 
be regulated and restrained. 

825. What constitutes monopoly.-We have already mentioned in the chap
ter on ownership the difficulty of deciding the point at which a particular 
newspaper can be considered large enough to deserve special attention. In 
the case of monopolies, the position is much easier, since the question is 
not one of absolute size but of relative position among a number of papers. 
In this connection, we have examined the recommendations of the Royal 
Commission on the Press in the United Kingdom for· dealing with monopolies. 
In the United Kingdom, the Monopolies and Restrictive Practices (Inquiry 
and Control) Act, 1948, which was passed after the Royal Commission had 
concluded its hearings provides an instrument which the Commission have 
considered appropriate for these cases. A condition of monopoly is deemed 
to prevail in so far as the sections of the Act are relevant to the ownership 
or supply of newspapers "if at least one-third of all the goods of a particular 
description which are supplied in the United Kingdom or a substantial part 
of it are supplied by one person, or by one group of inter-connected companies, 
or by two or more persons who so conduct their respective affairs as to pre-
vent or restrict competition in the supply of goods of that description ...... " 
We are of the opinion that a mo~oly should be deemed to prevail if a 
predominant part of all the newspapers sold in the whole country or a sub
staqtial part of it is supplied by one person or by one group of inter-con
nected companies. Herein a substantial part may be regarded as equivalent 
to a State or, if it is a composite province, a linguistic area in that State. 

826. In this connection, it should be kept in mind that in a number of 
households in the country more than one paper is read,-usually one in 
English and another in an Indian language. In deciding on the percentage 
of circulation that should be deemed to result in a monopoly, some allowance 
will have to be made for this factor. Similarly, in· the Survey of R('ader
ship, we have found that a considerable number of homes which take a 
newspaper have also access to the news on the radio, and in such a case 
the monopoly that exists would be confined more to 1Jhe opinion, expressed 
by the newspaper than to the reporting ,of news. · 

827. We realise it will not be possible to apply this criterion mechanically 
in all cases because in undeveloped areas there may be one newspaper with 
a small circulation, and the fact of its being the only newspaper in that 
area should not be the ground for bringing the newspaper concerned under 
investigation. In such areas it will take time for competition to emerge and 
we have no desire to suggest restrictions on the free development of news
papers in areas where their services are badly needed. 

828. Procedure for dealing with monopolies.-We recommend that the 
Press Registrar should keep a close watch on the circulation of newspapers 
and if he comes to the conclusion that in a particular area or in a language 
a monopoly has developed he should bring it to the attention of the Press 
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Council, who should conduct an investigation into the existence of a mono
poly. It will be useful if the inquiry is conducted on the following lines:-

( 1) Does a monopoly exist? 

(2) Has the newspaper which holds a· monopolistic position acted 
against public interest? 

(3) Has the newspaper employed practices which though technically 
not coming within the category of unfair practices, still tended 
to eliminate competition? 

(4) What measures if any are necessary to deal with the monopoly? 

It is expected that when an investigation of this character is conducted, 
adequate opportunities to the newspaper concerned as well as to the public 
will be given to state their views on the subject. 

I 

829. In deciding whether a monopoly exists, our remarks earlier in this 
connection should be borne in mind. In a matter of this kind, the character 
of public service which the newspaper renders to the public will obviously 
be one of the important points which will weigh with the Press Council. In 
this connection we would commend to the proprietors the suggestions which 
we have made elsewhere in this Report regarding the desirability of news
papers being owned by Trusts or through some structure of ownership in 
which there will be diffused control and adequate opportunities for employees 
to participate in the capital. If a newspaper which holds a monopoly is 
owned by a Trust or through a diffused form af ownership, this would, in 
addition to enhancing its prestige in the eyes of the public, weigh with the 
Press Council when deciding whether the monopoly is detrimental to public 
interest . 

. 830. In our view, an investigation of this character, besides helping the 
Press Council to come to definite conclusions on the subject will serve to 
educate public opinion on the monopoly. If a monopoly is to be discouraged, 
the public must realise the implications of a monopoly. An investigation 
will also throw light on unfair practices, if any, in which the newspaper 
might have indulged. 

831. We expect that an investigation of this nature and the publication 
of the findings of the Press Council would have the direct effect of breaking 
the monopoly by drawing public attention to it. Members of the public 
who realise the danger may change to another paper, and the starting of 
rival papers would also be stimulated. The figures in the Readershi~ Survey 
already show 1lhat a considerable percentage of the readers of many papers 
today dislike the views expressed therein and would welcome the starting 
of rival papers. It should be open to the Press Council to suggest specitc 
measures for· encouraging competition in such areas. We might state, how
ever, that we are strongly opposed to the subsidising of such competition 
in any manner by Government. 

832. According to ·the figures that we have examined of the circulation 
of newspapers in 1952, it appears to us that such a condition of monopoly 
exists in the case of two newspapers in Bengali, one newspaper in Telugu 
and one newspaper in Tamil. If the Press Council on an examination of 
the position finds that the monopoly still exists, we would recommend that 
these cases which we have cited may be taken up for investigation. 



CHAPTER XVll 

BIAS AND EXTERNAL PRESSURE 

833. External pressures.-We have referred in another chapter to the extent 
to which the contents of a newspaper are affected by the influence of the pro
prietor. We are examining here the effect of such pressure as are brought 
to bP.ar on the newspaper as a whole, through the medium of the proprietor 
or even the editor, the manager, the staff or the correspondent. 

834. To the extent that a newspaper should "be responsive to the trend of 
events and should reflect the activities and op~nions of the people among 
whom it circulates, far from remaining unaffected by these. it would be legi• 
timate for the newspaper to be influenced by such external factors. W-e have 
been concerned about the extent to which external influences result in pre
ventir.g the adequate and accurate presentation of news or the fair and ade
quate presentation of views which would serve to focus public opinion in the 
direction of social and general betterment. 

835. Reasons for susceptibility.-Various reasons have been attributed to 
account for this susceptibility of newspapers and periodicals to such external 
influences which tend to prevent them from fulfilling their legitimate func
tions. One of these is, of course, the financial weakness of individual news
papers. It cannot be denied that.'such financial weakness exists; in great mea
sure, in the Indian Press but this is not to imply that financial need can be any 
justification or even an extenuating circumstance when a newspaper yields 
to external pressure against the interests of the people it serves. Another 
predisposing factor is the organisational weakness of the newspaper press. 
By this, we mean not merely the structural weakness inside each newspaper 
organisation which lays it open to influences and pressures, but, the lack of 
a coherent body of opinion in the industry backed up by a powerful organi
sation of the industry itself, which would not merely resist any attempts at 
influence but would disclose and denounce such attempts. Lack of a reason
ably high standard of integrity, whether in the editorial staff or in the news
reporting staff, would also lay the newspapers open to a great deal of influ
ence. Public suspicion of external influences is the greatest where adverti· 
sers are concerned. The Press in India, as elsewhere, depends to the extent 
of half !ts revenue on the advertisers, and, the contents of a newspaper would, 
in tht> normal course of circumstances, be most susceptible to the influence 
of advertisers. The Association of Advertising Agencies claim credit for 
their contribution to the improving appearance and presentability of the 
modern newspaper or periodical by their insistence on a consistently high 
standard of production and of their own constant effort to achieve this end, 
and, this claim is supported by the views of the State Governments also on 
this subject But suspicion and even accusation are not with regard to their 
influence on the technical standards of presentation but their attempts to 
secure (a) editorial support, (b) publication of news items which are not 
objective pieces of reporting or (c) suppression of items whose publication· 
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may be in the interests of the public but not in the interests of the adver
tisers. 

836. Pressure from advertisers.-It has ·been suggested that the basis on 
which advertisers select their media will itself act "as a source of pressure 
on newspapers, if the policy of the newspaper is also one of the considera
tions in the selection. Leading advertisers and advertising agencies have as
sured us that the main considerations in the selection of media are the cir
culation of the paper, the area over which it is distributed, the class of 
readership, and the cost of advertising. They have asserted that the edi
torial policy of a newspaper has no bearing on the selection, though it would 
be easy to conceive of cases where there may be an obvious conflict between 
the product advertised and the policy of the paper, e.g., advertisements of 
liquor and a policy advocating prohibition. The advertisers generally consider 
that the political or other opinions of the newspaper do not affect their choice. 

837. It is dHiicult to envisage that a single advertiser can act as a source 
of pressure on the general policy of a paper. We have naturally been anxious 
to asc~rtain whether it would be possible, even fo:e any group of advertisers, 
to hold a paper to ransom or to force it to change its general policy. We 
find that out of a total estimated revenue of Rs. 5 crores to the daily news
papers, about 60% reaches them through the Advertising Agencies and the 
balance is placed directly by small individual advertisers in the form of local 
or classified advertisements, each of which, by itself, would be of very small 
value. Taking the big advertisers who generally operate through agencies, 
we do not consider it likely that pressure would be exercised through the 
agencies, since the interests of one group might differ from the interests of 
another group handled by the same agency. 

An approximate analysis of the business placed by 34 major agencies and 
covering business of the value of over two crores is given below:-

Cosmetics etc. I7% 
Drugs, proprieta~y medicines, surgical instruments 15% 
Food products, biscu·u, chocolates and drinks 9% 
Motor tyres, accessode~, petroleum products, batteries, etc. 9% 
Industrial machinery and equipments, trucks, trailers, contractors' 

equipment, etc. 7% 
Refrigerators, washing machines, domestic air-conditioning equipments, 

fans, radio sets, cameras 6% 

838. Even assuming that such a combination of advertisers was possible, 
we find that the biggest single section of advertisements comes from the 
manufacturers and distributors of cosmetics, including soaps and hair oils, 
which account for only one-sixth of the total. The keenest competition 
exists among the different advertisers. They are further divided by the 
conflict of interests between indigenous manufacturers, others affiliated to 
foreign firms and ·carrying on some of the final stages of manufacture in this 
country, and concerns interested in the import and distribution of goods 
made abroad. 

839. We have not come across any instance where an advertiser or an 
advertising agency had threatened a newspaper that advertising would be 
withdrawn, if the paper carried on a policy to which objection was taken by 
the advertiser or offered to place advertisements, if the paper would change 
its policy. Obviously, the change of policy demanded should be such as could 
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be adopted by the paper without estranging its readers, and, could not, in 
consequence, be the change of any aspect of its general policy but only of its 
attitude in a particular context. There is, however. another aspect to this 
matter. Though not immediately aimed at influencing or changing the policy 
of a paper, withdrawal of advertisements on the grounds of policy might pos
sibly have the effect of inducing the paper to change it or deterring other 
papers from pursuing such a policy. On this point, a representative of the 
Advertising Agencies' Association said: 

"If there is an advertiser who has seen his advertisements appearing
shall we say-in a Socialist paper, when the advertiser discovers 
that the Socialist paper, has become rather a Communist paper, 
it is then rather human nature that the advertiser would with
draw from a ·newspaper which is against his taste". 

It seems doubtful, however, whether such withdrawal has acted as a 
source of pressure to bring about a change in ··policy. No editor or · pro
prietor would risk losing his readership for the doubtful possibility of getting 
the advertising back, for, if he loses his circulation, he loses also the scope for 
advertisement revenue. In the particular case that was put to us as typical, 
where a number of advertisers had withdrawn their support, and in other 
cases which we came across in the course of evidence, where the papers had 
never been utilised by the advertisrs, there was no suggestion from the 
editors or proprietors that they had ever contemplated any change of policy 
in order to win over the advertisers. While we have discussed, elsewhere, 
the fairness or otherwise of taking editorial policy into consideration when 
placing advertisements, we must record our conclusion that the withdrawal 
or the threat of withdrawal of advertisements has not resulted in influenc
ing the general policy of newspaQers. We are of the opinion that newspapers 
have not been and it is not likely that they would be forced into changing 
their editorial policy, in the hope of getting advertisements or for fear of 
losing advertisements. But this is not to imply that a paper's attitude on 
individual subjects or incidents would not be influenced by the views, known 
or conjectured, of the advertisers. It has been mentioned to us that attempts 
had been made to influence the attitude of a paper by placing advertisements 
at a particular time. For instance, it was mentioned that, at the time when 
there was considerable public controversy regarding the possible harmful 
effects of vanaspati, leading manufacturers of this product placed large
scale advertisements in the Press.' The suggestion was that these advertise
ments were placed with a view to influence the newspapers favourably 
towards the point of view of the manufacturers. On the other hand, an 
advertising representative of one important manufacturer of vanaspati said, 
in the course of his evidence, that this fact of large-scale advertising was 
with a view to counter the propaganda being carried on against the product, 
and, the very fact that these advertisements were placed in newspapers 
which had taken up an attitude against the product served to prove the 
lack of any prejudice on the part of the advertiser on the basis of a news
paper's policy. Whatever the merits of the course of action pursued in this 
case by the advertisers, it seems to us that though large papers might have 
remained uninfluenced thereby, the smaller papers might have oeen tempted 
to say what they considered would be pleasing· t<> the advertisers. 

840. It was also mentioned to us that, at a time ~·hen restrictions were 
contemplated on the import of pharmaceutical products made abroad, a 
circular was sent to many newspapers drawing attention to the dangers that 
might arise from the use of impure . drugs, if imports were restricted, and, 
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expressing the hope that the newspaper would consider all aspects of the 
matter when formulating its policy. Here too, the complaint is based on the 
fact that such a circular was addressed to newspapers from leading adver
tisers. It happened so long ago that we could not.investigate it further, but, 
we presume it would be argued in defence that it was addressed to the 
editors of the papers only as an argument for their consideration, and it was 
for the editors to come to their own conclusions after considering it. 

841. A recent instance reported to us was that of a business weekly that 
had taken a particular standpoint in a controversy regarding the soap industry 
in this country. The complaint was that a leading Indian manufacturer had 
withdrawn his advertisements. The matter came to our notice after we had 
concluded the hearing of evidence and we could not ask the manufacturer 
about the incident. Even if proved, this may be considered a border-line 
case of a straight conflict of policy, like the case of liquor advertisement in 
a paper which advocates publication, but for the fact that the manufacturer 
is reported to have discontinued also advertisements of other commodities. 

842. We have mentioned these instances in order to draw attention to 
the danger of such pressure being exercised on the views expressed by 
newspapers on particular topics and recommend that any attempts at the 
exercise of such pressure should be reported to the Press Council (which 
we are suggesting later in this report) who, if satisfied regarding the 
correctness of the allegations, should publish the results of the investigation 
and if necessary recommend the disaccreditation of the advertising agent 
found guilty. 

843. Editorial support to advertisers.-We found that, generally speak
ing, the term "editorial support" was used not so much for support in the 
editorial opinion columns as for matter published in the news or feature 
columns of a newspaper or special supplements. (The insertion of a write
up about a proprietary brand of aspirin in tlhe leader-colJ,lmns of an obscure 
Urdu weekly was, we trust, an exception). Pressure from advertisers general
ly is applied to securing publication of laudatory material or suppression 
of unfavourable news. It is the practice of advertisers to issue to news
papers items of "news", having the specific purpose of bringing before the 
eye of the reader the name of the advertiser or of his products. These 
range from short snippets or notes to fafrly well-written articles of techni
cal interest in which the publicity which the advertiser seeks is brought 
about in some form or other. At the other extreme, we have seen the un
abashed puffs about forthcoming films which are supplied to the newspapers 
for being printed, presumably, as a guide to the reader in the selection of 
his entertainment. Theoretically, the discretion in the matter ot publishing 
these items rests with the editor of the paper and it is open to him, 
theoretically again to discard the item if he does not consider it suitable. 
We consider it, however, objectionable in the extreme where such items are 
sent to the Advertising Manager direct and he, in turn, arranges for their 
publication. 

844. The advertisers have objected to any attempt to distinguish such 
puffs or news items by adding the word "advertisement" or its abbreviation. 
Their argument, which has some justification, is that the matter is sent to 
the editor for publication, and, if he accepts it as being of interest to his 
readers, he should not disclaim responsibility by calling it an advertisement. 
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We have not come across any instances where refusal on the part of news
papers to print such matter has resulted in their losing any advertisement. 
The Advertising Agencies Association and the Indian Society of Advertisers 
have assured us that the discretion in the matter of publication is always 
left to the editor, and, that they would not have any complaint if, purely 
on its merits, a news item or a feature article sent by them, fails to secure 
space for publication. The fear has, however, been expressed that, even if 
an editor rejects such a contribution, he or the Advertising Manager would 
have a lurking fear that the advertiser in question wo.Jlld take note of such 
rejection and bear it in mind when planning his advertisements. Advertising 
agencies have said that such a feeling is not justified. It is, naturally, diffi
cult to prove or to disprove the existence of such a fear or the justification 
for it. In our view, it i.S·essential that all advertisers and advertising agencies 
rigidly adhere to the convention that such material, if any, should be sent 
only to the editor and not to any other employee on the staff of the paper. 
This may not always ensure that the public is ·not confronted, in the news 
columns of the paper, with obvious puffs havii)g more than a little bias. 
In fact, one editor of a leading newspaper admitted, in his evidence, that 
his paper carried, on Fridays, the "puffs" sent out by film producers and 
distributors, and that critical reviews of the films appeared only two days 
later in a seperate collection by themselves. It is possible that readers would 
gradually come to realise the significance (or the lack of it) in the Friday 
publication of producers' blurbs and come to look upon them, purely as part 
of the advertisements appearing side by side in the same paper. In such 
a case, the only effect is as if the newspaper had reduced its rates for 
advertisement or published it twice over, once paid for and the other time 
without payment. While this may happen in the case of recurring features 
like film "puffs", there is always.the danger of stray items tending to mislead 
the .reader. 

845. The publication of flattering or· one-sided material at the instance 
of advertisers or in order to please them, is not confined solely to the cinema 
columns of the daily newspaper. In the sports and entertainment columns, 
descriptive notes· intended mainly to present a glowing picture of forth
coming entertainments or commercialised sports have come to. our notice. 
While the general run of sports writing is of a fairly good standard, it seems 
to us a pity that a paper's reputation for objectivity and integrity should 
be damaged by the publication of such puffs. In the case of entertainments, 
only a few papers have been able to secure the services of competent critics 
who can place before the public a balanced review, but, the habit of 
indiscriminately printing publicity material issued by the promoters should 
be discontinued. 

846. In the case of financial columns, criticism of the notes that appear 
regularly has been more serious. We are prepared to grant the practice, 
as long as it is widely known, of reviewing as a matter of routine, in the 
financial notes the balance-sheets and annual reports of the companies 
which advertis~ regularly in the paper, or do so at least, on the occasion of 
their annual general meeting. We shall only say that the practice of 
reviewing the balance-sheets should be extended as a matter of principle 
even to the firms that do not advertise regularly or even occasionally, and, 
the business public should appreciate and accept the financial notes as an · 
objective presentation of business events and trends just as the other news 
columns are of current events. Allegations have been made that, in certain 
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instances, newspapers which are associated with operators on the Stock 
Exchange have utilised the columns in order to favour their speculations. 
Apart from the fact that such practices tend to defeat their purpose once 
the readers learn that their faith has been misplaced, we would condemn 
them as unjournalistic and unethical. 

847. Newspaper supplements.-The worst instances of the printing of 
publicity material in the reading-matter columns of a newspaper occur in 
the case of "supplements" which are brought out from time to time by news
papers to celebrate anniversaries, occasions, or events, and, in some cases, 
with not even that justification. We have dealt, in the chapter on Advertise
ments, with the utility of these supplements from the point of view of the 
advertiser. We are, here, concerned mainly with the possible deception 
that may be caused by the printing of brief notes and "technical" articles 
of varying competence, sponsored, if not supplied in their entirety, by the 
advertisers. We had asked several witnesses connected with advertising 
whether they would have any objection, if the journalistic profession in
sisted that every such article should be accompanied by a clear indication 
of the business house from which it originates, and, in every case, they have 
objected to the suggestion. One or two, however, agreed that it was open 
to the editor to insist that no insidious advertising should be permitted in 
such articles and to eliminate them or reject the article, if necessary. It 
is true that both in the case of the regular space allotted, say weekly, for 
particular activities such as engineering or shipping and in the special 
supplements brought out for such industries, a considerable am.Q_unt of use
ful material may be printed which is not otherwise available to the public. 
The utility of these special columns and of the supplements is, however, 
vitiated by the large amount of space devoted to puffs and, if there was no 
other choice, we would recommend to the newspapers to drop these features 
than to run them in an unsatisfactory manner. 

848. Suppression of news items.-Many instances have been reported of 
news items having been suppressed in order not to offend advertisers, or 
of advertisers having complained about the publication of particular items. 
In one which had been brought to our notice, big businessmen had been 
involved in a criminal case but, even when the news was reported by the 
news agencies, the papers did not publish the report. In another, a news
paper in the Uttar Pradesh had specifically asked for reports regarding the 
trial of local business magnates which was going on in Bombay, but, in 
spite of the specific request from the paper, the news agency failed to cover 
the court proceedings. In another instance, answering an interpellation in 
Parliament, it had been stated on behalf of the Government that 36 wagons 
of some material had been diverted improperly by a well-known industrial 
concern, but, the news agency which first reported the item, later "killed" 
it, promising a further report which never materialised. In another case, 
a mill-owner from Ahmedabad was stated to have been arrested in a 
prohibition case in Bombay. A report was carried in the services of two 
news agencies but was kept out of the Ahmedabad papers. Another inter
pellation in Parliament regarding grant of import licence for articles of 
stationery to a newspaper concern was published in a few papers and was 
kept out of all the other papers. Many such instances have been mentioned 
to us in several parts of the country. 
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849. In this connection, we would like to quote from the evidence of the 
Managing Editor of one of the prominent English dailies of this country. 
He said:-:-

"When some friend or some businessman who advertises in the paper, 
let us say, meets with some misfortune or something else happens 
which does not suit him, I have had occasions when the question 
has arisen as to what we are going to do about it in our paper, 
whether we are going to publish it or not ... there are occasions 
when the best of papers has got to take an accommodating attitude 
but a senior editor will, as far as possible, see to it that the news 
requirement is not made to suffer because of considerations of 
loyalty to a friend". 

850. Our view is that, once the editor feels that there is a conflict between 
his loyalty to his ''friends" (including advertisers) and his duty to the public, 
there is a risk of his falling short of the high ·standards of his profession. It 
may be argued that, in certain cases, public interest was not harmed by the 
suppression of news, but, in others, there can be. no doubt that the public had 
a right to know about the happenings. In the case of such "negative" offences 
such as omission of a news report, it is difficult to prescribe any universal 
remedy, but we are confident that, if some newspapers in the country would 
persist in publishing details of such disclosures of definitely anti-social 
offences, the others would very soon be forced to follow at the risk of losing 
the confidence of their readers. 

851. The threat of withdrawal of advertisements or the actual withdrawal, 
may also be used after the publication of an item which displeases the 
advertiser. A complaint was made to us about the case of an English weekly 
which had published a report of interpellations in Parliament regarding the 
Indianisation of the staff of fore·lgn concerns operating in this country, which, 
it was stated, had lost a considerable volume of advertising in consequence of 
such publication. The evidence before us tends to show that some advertisers, 
including Indian firms, had discontinued advertising in that paper quite some 
time before the incident and that others, including some European firms, had 
continued to advertise even after the publication. While in this case it was 
not proved conclusively that the action complained of followed directly from 
the publication of news, we may quote another instance that has come to our 
notice where the advertiser· intervened in a more positive fashion. A certain 
district newspaper published an item, circulated by a news agency, that a 
particular film producer had been sued by some creditors. When the item 
appeared in the paper, it happened that a film made by this producer was 
running in the local cinemas. The advertisements of the film, which had 
formerly been given to that particular paper, were discontinued. Two days 
later, the gentleman, who was in charge of the night shift of the paper on 
the day the item was published, was dismissed from service in the paper 
and, it is reported, advertisements were subsequently resumed. The paper 
was a small one and we have heard no complaint of threats or approaches 
made to any large papers that had published the item. The Federation of 
Working Journalists observes in this connection: 

"If newspapers join together and decline to be browbeaten by adver
tisers then the latter may be expected to deal with newspapers on 
a strictly business basis". 

852. As a step towards strengthening their hands, we recommend that aJJ 
such instances should be reported promptly to the Press Council and a suffi
cient body of public opinion built up against such practices. 
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853, Influence of advertis!ng interests.-It has been stated that newspapers 
may, of their own accord, follow a certain policy about news and views, in 
order not to offend advertising interests. On this subject, the Indian Society 
of Advertisers have said that the statement is only "partially correct". Many 
newspapers hesitate to publish certain kinds of news, and, when they do, 
avoid naming individual advertisers. This happens not only in respect of 
advertisers but covers also people of eminence and generally in the public 
eye. The AINEC have stated that, while any major adjustments of editorial 
policy to suit an advertiser's interest is to be deprecated, no newspaper would 

· wish to offend the advertiser "who deserves the consideration due to a 
customer". They, however, express the view that instances of this kind must 
be negligibly few in Indian journalism. The remedy suggested by the Orissa 
Government is that the newspapers should themselves maintain a hiib 
standard of integrity and moral sense, and should regard the guardianship 
of liberty their main justification for existence. The Government of Madras 
have suggested that public opinion will have .to assert itself to remedy such 
a situation. Here too, we consider that the exercise of supervision by the 
Press Council and prompt investigation of instances brought ·to their notice 
would assist the newspapers in setting right the position into which some of 
them have slipped, perhaps unconsciously. 

854. Another point for consideration was the possibility of news of labour 
unrest being played down or even shut out where such unrest occurs in con
cerns which are big advertisers. The AINEC, while admitting the possibility 
of such a suppression of news, consider it increasingly remote under present 
conditions. While it is true that reporters in the newspapers and in the news 
agencies have been displaying a greater sense of social awareness, justifying 
the confidence placed in them by the AINEC, there is still the danger that, in 
some instances, labour's case does not get a fair presentation before the 
public. The growing use made of the legal machinery tends, however, to 
bring to the public view the details of industrial disputes and we may 
express the hope that the proceedings of such tribunals will manage to 
secure some of the space which at present seems to be reserved exclusively 
for crime reports from the police courts. 

855. Government as advertisers.-Like other advertisers, Governments 
can and do exert a great deal of pressure on newspapers which tends to 
affect fair presentation of news or free expression of views. In this respect, 
the position of Governments is quite different from that of other advertisers. 
The selection of media is made by the Governments themselves and no advice 
is sought or taken from Advertising Agencies or professional publicity 
experts, as is done by large commercial concerns. Further, governments do 
not look for, nor are they guided, by the plain issue of returns per rupee 
spent, as advertisers are. Moreover, the effect of an unwise or mistaken 
policy cannot be assessed by those responsible for the selection, as they can 
in the case of purely commercial advertisements. In respect of certain cate
gories of advertisement now being distributed to the Press, any returns by 
way of direct publicity among the readership would be purely imaginary. 

856. The manner in which Government advertisements are placed or with
held may influence newspapers and periodicals. There is an element of 
patronage that enters into the selection of the media and should be eliminated, 
if the pressure is to be removed from the Press. There is less evidence of 
such an element entering into the selection of media by the Central Govern
ment than in the case of State Governments. 
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1ffi'l. lt 1s not merely by the process of denying advertisements that pat
ronage has been exercised. We have come across instances in Hyderabad, 
and in many other . States too, of newspapers with very small circulations , 
which have been favoured with government advertisements. An extreme 
.case would be the instance quoted from Rajasthan where a paper appeared 
with a whale page of _government advertisements in one of its earliest 
issues. Patronage is also discernible in the matter of rates. In West Bengal, 
we came across the anomaly of a paper recently started and claiming 13,000 
.circulation being entrusted with advertisements, even though it charged 
,government at a rate proportionately very much higher than that charged by 
papers of much longer standing and large circulation. 

858. In their evidence before the Commission, the representatives of the 
Central ud State Governments have claimed the right to object to the tone 
of a paper, as well as to two broad aspects of policy: communism and com
munalism. In the matter of "tone", witnesses have not always been consis-· 
tent in their definition of the term and many iruitances quoted by them of 
what they considered "objectionable"' have left us with the impression that 
they were, perhaps, over-sensitive in respect of certain aspects of their 
policies. The areas of sensitivity differ from State to State. While a prompt 
:reaction to what is p.ublished in the Press may be considered a healthy sign 
in any Government, it would appear that there has not been on occasions 
.sufficient realisation of that need for toleration essential for the development 
<>f a democratic society. In the matter of withholding advertisements from 
papers which have been avowe.5fly Communist in their politics, or rankly 
oeommunal in their outlook, it has, apparently, been .the view of the State 
Governments that, tending as they do to encourage violence or disturb 
public order respectively, proper ground; exist for disqualifying such papers 
:from receiving Government advertisements. While there could be no objec
tion to -advertisements being withlield from papers advocating persistently 
:a policy of violence or incitimg animosity between different racial or other 
groups within the country, we are of the definite opinion that there ought 
to be no discrimination between papers merely on the ground of their 
belonging to a communist or communal party. 

859. We have gone into the question whether there has been any visible 
oeorrelation between the issue of Government advertisements to any paper and 
.a change m its tone or policy and would like to mention only two instances. 
'The first is the assurance by a State Government, in the course of negotiations 
started by the newspaper concerned, to resume .advertisements if its tone 
improved within· a period of six months. The second is the performance of 
:a certain paper in that State which, having been included in the preferential 
list for advertisements, did support government's action in the controversy 
in a som~what vehement mann.er. 

860. We agree that advertisements cannot be claimed by newspapers as a 
:matter of right. We also agree that Government would be justified in with
llolding advertisements from papers which habitually indulge in journalism 
which is obscene, scurrilous--which includes elements of coarseness, abusive
ness and vulgarity-gives il'lcitement to violence or endangers the security of 
the State. Two of our members, Sri A. D. Mani and Sri M. Chalapathi Rau, 

:feel that the newspapers should, on request, be informed of the reasons· for 
withholding advertisements. In any case, withdrawal of advertisements can
not be and should not be made a substitute for or alternative to legal action. 
We also hold that the liberty and freedom to place advertisements wherever 
lhe likes whicb a private advertiser enjoys cannot be conceded to government 
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which is a trustee· of public funds and, therefore, bound tu· utilise them;. 
without discrimination, to the best advantage of the public. Bearing this in 
mind and subject to what has been said above, government should place 
advertisements having due regard to the following consideration: (1) circu
lation of the paper and the rates charged by that paper; and (2) readership
designed to be reached for the purpose of the particular advertisement. That 
is to say, they should distribute advertisements on the basis. of the widest 
practicable circulation that can be achieved with the funds available amongst. 
the categories of persons designed to be reached by the. advertisements. It 
would be advantageous, in this connection, from every point of view that 
these advertisements should not be confined to a single paper but should be 
distributed to as many suitable papers as satisfy the above criteria either 
individually or collectively. In this process, claims of the language and 
district papers and of periodicals should always be kept in mind. 

. 861. Any other method of placing advertisements is likely to carry with it 
two defects. It would be an unfair use of public funds.. It would also render 
the government open to the charge that the power of placing advertisements. 
is being exercised against papers whose editorial policy is. against the 
government for the time being, or as a patronage to those papers which 
support it. Even if, in respect of government's responsibility for the use of 
public funds, the legislature, which is its ultimate custodian, takes. no objec
tion to such expenditure, the danger involved in the latter is so overwhelming 
that, from the point of view of maintaining independent journalism, we 
consider that advertisements should be issued by government only in confor
mity with the principles enunciated above. We look forward to the adoption 
of the same principles by private advertisers also. 

862. In the case of papers which form parts of groups, multiple units and 
chains, government should make separate arrangements in respect of each 
separate unit or language. Any other arrangement may lead to wasteful 
expenditure. For example, we have come across advertisements published 
by the Government of Uttar Pradesh in a Delhl paper, reproduced, at the 
cost of Government, in its Bombay edition, and carrying exhortations to. 
"grow more vegetables" and to "rear livestock of good breed". Whatever 
little justification there might have existed for the insertion of such advertise
ments in an English daily circulating predominantly in metropolitan Deihl. 
and very little in Uttar Pradesh the repetition of the advertisement in the 
Bombay edition would not secure any return at all for the money spent. In 
the selection of media, government should assess the rates, not with reference 
to the total circulation of the paper, but with reference to the circulation 
in the area which they intend to reach. If particular newspapers 
are unable or unwilling to quote special rates for individual editions,. 
we would only draw the attention of the governments concerned to the fact 
that there are other newspapers circulating in the particular areas which. 
would provide a more positive return for the expenditure involved. 

863. The aim in placing advertisements should be to. distribute them over 
as large a number of newspapers as the funds permit. We have discussed, 
elsewhere, the disparities in tariffs between metropolitan and district papers 
in English and in Indian languages. While we would not like to suggest to. 
newspapers what rates they should charge, we would recommend to Govern
ment the adoption of a telescopic rate of charges which should allow for the 
difference in the cost of production between small a:nd large newspapers and 
take advantage of the progressive reduction m cost as the circulation of a 
newspaper rises. 
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864. Advertisements from public bolies.-What we have said earlier with 
respect to government advertisements would apply with equal force to 
advertisements issued by Railways, State Transport authorities and Public 
Corporations. As for Court and Legal Notices, we have come across some 
district papers which publish an issue only when they have accumulated 
enough notices to make it worth their while. Obviously, publication of a 
notice in such a paper would not serve the intended purpose of bringing the 
matter to the attention of the public, and, we would suggest a review of "tihe 
instructions issued by various High Courts in this matter, particularly, with 
a view to including certain criteria of regularity of publication and minimum 
circulation. 

86b. Employment advertisements.-In the extremely unsatisfactory posi~ 
tion of employment today, it is undoubtedly true that many people purchase 
newspapers for the sake of advertisements calling for applications for employ
ment, issued by the Public Service Commissions oj. the Centre and of the 
State Governments as well as by public corporations and local bodies. It 
would, of course, be ideal if these notices could be published only in the 
official gazette, leaving it to newspapers to reproduce them. We understand 
that in Travancore-Cochin the newspapers willingly publish, free of charge, 
such notices. We are afraid, however, that in the present condition of the 
newspaper industry it may be hard on the newspapers particularly those in 
the smaller State Capitals to deprive them of this source of revenue, and the 
,present practice may be permitted to continue. But, as a rule, governments 
and public bodies should not issue, as advertisements, any material which 
is sure to be published even if issued as a Press Note. They should exercise 
care in the classification of material to decide what should go out as a Press · 
Note and what as paid-for advertisep-tents. Within the amount available, the 
distribution of government advertisements should be as equitable a~; possible 
and no discrimination of any kind should be exercised in this regard. Em
ployment advertisements should be given to the papers which circulate among 
the classes expected to be reached, i.e. the people from whom recruitment 
is sought. We consider that in many cases the rates for employment adver
tisements are excessive and should be reduced. 

866. t>ressure on news agencies.-In the case of News Agencies, pressure 
from Government can be exercised through the subscriptions they pay for 
the news service provided by the agencies. We have found such wide differ
ences in the subscription paid by State G.overnments that there is danger of 
the agencies being suspectible to pressure from Governments where the subs
cription paid is far in excess of the average, or considerably more than what 
even a newspaper would pay for the right of resale to the public. An instance 
in point is the case of the agency known as the Hindusthan Samachar, _to 
whom the Government of Bihar is paying Rs. 4,000 per annum for a service 
at Patna while newspapers in the same city pay from Rs. 600 to Rs. 1,000 
per year. The Hyderabad Government pays to the PTI Rs. 2,500 per m~nth 
while the Government of Madras pay only Rs. 500 per month. A more obJeC
tionable feature that has come to our notice is the tendency to look upon 
these payments as "subsidies" to the news agencies. The Minister of a State 
Government, in a speech reported in newspapers, referred to t~ese payments 
as "subsidies", and proceeded to discuss what the news agencies should do 
with these "subsidies". 

867. Pressure of political parties.-On the question of pressure exercised 
on newspapers by political parties in this country, the AINEC has alleged 
that there had been quite a few instances in which newspapers had been 



subjected to pressure in order to persuade· them to toe the line of a political 
or communal party or organisation. It is difficult to explain certain changes 
in policy that are reported to have occurred in the case of some newspapers. 
For instance, we were told that in Poona, one paper which had formerly 
supported the formation of linguistic States and United Maharashtra has 
now become very critical of the demand, while, on the other hand, another 
paper, which had formerly seized almost ·every opportunity to criticise 
linguistic States had now become an enthusiastic champion of the cause. 
Since this subject in one form or another, has been on the active list of all 
major political parties it seems permissible to infer that the newspapers had 
changed their views not on the basis of facts, since no fresh facts had been 
published, but because of pressure from political groups. 

868. Though there have been allegations that in one or two cases editors 
of newspapers had been sent for to discuss the policy of their papers, we 
have received no confirmation of this. • 

869. Pressure from foreign governments.-Political pressure is more 
serious when papers adopt policies to suit the views of foreign governments 
or when those governments exert political pressure. The General Manager 
of a prominent Bengali paper, which has since discontinued publication said 
that nearly 75 per cent. of his circulation was in East Pakistan, due to the 
fact that other papers had been banned. Asked whether the authorities there 
had no objection to the policy of his paper, he answered that it had always 
maintained an independent (sic) editorial policy "which might have suited 
the East Pakistan Government". In elucidation of this point he said "suited 
in the sense that the other two papers were almost always abusing the 
Pakistan Government for all their acts of omission and commission". It is 
strange that the policy adopted by a particular newspaper published in India 
was such as to secure for it in Pakistan a circulation three times of what it 
had in India. 

870. We learnt that one Bombay paper had acquiesced in an order of the 
Government of Goa that every issue should be carefully scrutinised by the 
local news agent on receipt within their territory and distributed to the public 
only after all passages likely to be objected to by that government had been 
carefully excised. We asked the newspaper for confirmation and were told 
that the responsibility for what appears in newspapers selling in Goa has to 
be borne by the vendor himself, and that, to be on the safe side, the vendor 
shows every copy of the newspaper containing the slightest reference to Goa 
to the District Administrator and obtains a clearance. This we consider to be 
precensorship of a highly objectionable type. The paper has not confirmed or 
denied whether passages were cut out of each copy before it was sold, but 
mentions the present practice of the Goa authorities of issuing their own ver
sion of each event simultaneously with the sale of the Bombay paper, the 
latter being held up till the Goa Government's release is ready. We are 
surprised that this newspaper, which had been very vehement in another 
context in its demands for editorial freedom to criticise, was willing to 
acquiesce in an arrangement which denies even the right to publish factual 
items of news. 

871. Pressure from Foreign L'nformation Serviees.-There have been 
many references to the influence of Foreign Information Services operating 
in this country, on the Indian press. Two channels have been mentioned 
for the exercise of such influence. The first is the open practice of distri
buting a great deal of informative material to the newspapers and to 
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individual members of their staff, and may also take the form of the sale 
of "source material" and books at very low prices. The other is the in
direct method, and. in this connection, accusations have been made ranging 
all the way from references to parties where alcohol is freely served, to 
contracts for printing, and invitations to trips abroad. 

872. In the matter of information supplied, the Commission have made 
a survey of the activities of the various Information Services. Details of 
the material they distribute are set out in detail in Appendix L. The case 
may be summed up briefly in the words of the Federation of Working 
Journalists: 

"(Such material is) supplied on request. They give mainly full texts 
of pronouncements of their countries ·or Heads of States, press 
comments from their countries and .special articles explain
ing their countries' view-points on selected topics. There is a 
tendency on the part of some of these Information Services to 
utilise Indian soil for carrying on mutual recriminat~n but 
the more objectionable-though occasional, and exceptional-is 
the attempt of one or two of them to spread anti-Indian pro
paganda through such material especially among foreign Press 

. correspondents stationed in this country". 

We have gone through a great deal of such material and find that. it is 
mainly intended to promote goodwill and does achieve, to some extent, the 
purpose in view. There has also peen some attempt to influence pub1ic 
opinion in India with respect to for~ign countries. In a few stray instances, 
the material issued by the Foreign Information Services have overstepped 
theiJ: functions by touching on controversial subjects. In such cases, it 
would obviously be the responsibility of the Government of India to take up 
the matter with them. We understand that this is being attended to and 
suitable action is taken by· Government wherever necessary. · 

873. There does not appear to be any general tendency to print what
ever material is received from Foreign Information Services nor has such 
material had any prejudicial effect on ·the presentation of news and views 
in the Indian Press. We may quote in this connection the experience of 
the United States Information Services which undertook a survey, over ,. 
period of five weeks towards the end of 1952, of the quantum and nature 
of material that had been published in the Indian Press from the material 
issued by them. The survey covered 878 newspapers and periodicals 
selected from all areas in India and included all shades of opinion, the 
Congress Party, the Socialist Party, the Hindu Mahasabha, the Muslim 
League, and so on. A total of 213 English, 80 Hindi, 50 Urdu, 72 Bengali, 
55 Tamil, 30 Telugu, 20 Malayalam, 53 ~annada, 105 Gujarati, 150 Marathi, 
3 Oriya, and 3 Punjabi periodicals of varying frequencies, dailies, bi
weeklies, tri-weeklies, fortnightlies, monthlies and quarterlies were included 
in the survey and the material published therein from USIS sources was 
analysed according to subject. They found that news items about medical 
agricultural and scientific progress had attracted the editors' attention and 
that even among those dealing with science, news stories about new in
ventions were more acceptable than stories reporting only progress. Among 
the agricultural news, items about irrigation seem to have the most in
terest. On the medical side not only news of discov~ies but items about 
new techniques were found of particular interest. It was the time of the. 
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election in the United States and items about General Eisenhower which 
had been distributed, along with sketches about Governor Stevenson, well 
in advance of the elections, were utilised by a number of newspapers. 
Stories !fealing directly with Indo-American relations came lower down 
in priority. The Point Four programme and private investment got rather 
limited attention; a story directly telling about· American aid and invest
ment in India would be picked up but if it was general and not specific 
about India, it would not be used._ Stories with good human interest and 
with Indo-American background were acceptable, but again whenever the 
topic was exclusively American rather than having specific Indian 
interest, it did not attract any attention from the editors. There 
was a definite preference for stories emanating from U.N. sources dealing 
with non-political aspects rather than political issues. Stories about Human 
Rights always caught the eye of the editor. It was noteworthy that on the 
whole the papers scrupulously avoided printing any story which seemed 
to condemn the other side. Even some statements in the U.N. about 
regimentation of information were not used because they said that jnfor
mation was regimented in Russia, and other stories oJ that type such as 
stories contradicting the propaganda about germ warfare did not get pub
lished, The person who conducted the survey was reported to have been 
surprised at the degree of unanimity shown in the rejection o:f certain 
.categories of stories. 

874. We have quoted at length from the _survey not merely because it 
was the only factual analysis which was made available to us but also 
:because it more or less confirms the impression that we have ourselves 
:-formed from the perusal of a large number of newspapers and periodic3.Is. 
We tried to analyse the contents of newspapers, on the basis of credit-lines. 
-:to determine the source o:f each item published and to assess the propor
tion of material reproduced from foreign Information Services. We couid 
not, ihowever, carry it out, partly because we did not have the advantage 
that the Information Services had, of knowing exactly what_ they had sent 
out to particular categories of newspapers. and also partly because the 
source of such material was not indicated by a credit-line. 

8'75. Acknowledgement o:f sources.-There is considerable d.ifrerence in 
practice between newspapers in acknowledging the source of such material. 
Even the Information Services do not pursue a uniform policy in the matter 
and while some would welcome acknowledgment of the source, oth~s are 
rather unwilling that the source should be disclosed. We have considered 
the suggestion that it should be made compulsory :for all newspapers to 
indicate the source of such material when printing it, but have decided 
against it -for the practical reason that where an editor wishes to circumvent 
the rule, he could quite easily do so b_y rewriting the material slightly, and 
the public would be more liable to be misled thereby. We would, how
ever, recommend to the editors that it would be only fair to the public 
to indicate the source of such material in the same way as material received 
from news agencies, corresponderrts or other sources is £_learly marked with 
an indication of its source. 

876. It has been brought to our notice that the Information Services are 
1r.terested not only in that fraction of their material that is reproduced in 
the Indian Press but also in the use of the bulk of it as a source of infor
mation for future reference. Newspapermen in England ihave confirmed 



327 

:that they make such use of the material distributed by our own Informa
:tion Services. One of our leading editors said that he got the material for 
.a powerful denunciation of conditions in another country from the material 
.distributed by its Information Service. 

877, If our Press is run by persons who are ready to utilise every source 
-of information about topics of public interest but refuse to be misled by 
.one-sided statements or special pleading, we see no reason to suggest any 
interference with the free flow of information. Obviously, it would not be 
possible to make any assessment of the extent of the influence exercised by 
these services from the tons of ink and paper they expend. 

878. An indirect method by which it is feared that Information Ser
vices managed to plant their material in Indian newspapers is to get 
.articles written by Indian writers to their own dictation and offered as a 
-contribution to newspapers in the .name of the putative author. We are of 
the view that any such attempts are undesirable and would generally fail 
-of their purpose. 

879. With regard to the complaint of the Federation of Working Journa
lists that the Information Service:; of certain foregin countries carry on 
anti-Indian propaganda by circulating objectionable material to foreign 
-correspondents of other countries stationed in India, we can only say that 
·we did not come across such material and are confident that the Govern
ment, which has shown itself vigilant in protesting against objectionable 
attacks on other countries would be effective in putting a stop to anti
Indian propaganda being carried on und.er diplomatic privilege, 

880. Printing contracts.-It has been brought to our notice that the con
siderable sums spent on the priMing of material in India for distribution by 
the Information Servjces might serve as a large source of profit to the 
organizations thus benefited, and where these happen to be engaged in the 
publication of newspapers, it might act as a source of pressure on the 
editorial policy of the papers. We have examined the accounts of those 
newspaper concerns which had undertaken such printing work on behalf 
of the Information Services and found that in one or two cases the turnover 
of such printing was a considerable proportion of the turnover of all job
work. It is ·no doubt true that some work, particularly the publication 
of periodicals printed on newsprint and turned out in very large numbers 
could be undertaken only by presses e.9uipped for newspaper production and 
further that newspaper presses can undertake only such jobs and not the 
general run of high quality job printing. These two causes would legiti
mately account for the ihigh proportion of revenue from this source to 
Tevenue from all job sources. In spite of this, we would recommend to the 
:newspapers that they should not undertake such jobs on behalf of foreign 
government organisations. We understand that the production of such 
news periodicals had been· greatly curtailed in recent months but we would 
suggest to the Information Services also that if large scale production is 
undertaken aga1n, the work should be entrusted to presses in which no 
·newspapet :s prin'ted. 

881. Entertainment at parties.-Several journalists ihave urged ·for our 
serious notice the fact that Embassies and Information Services throw 
lavish parties at which alcoholic drinks are freely served and which 
are attended by Indian journalists in large numbers, the implication being 
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that the integritY or objectivity of the journalists WO\lld be sapped in. 
consequence. On the other hand, the view has also been expressed that 
the lack of such lavish hospitality on the part of the Indian Government .. 
both in India and abroad, has resulted in inade~:~uate presentation of the 
Indian point of view. We shall confine ourselves to expressing the hope 
that journalists of any nationality, even if willing· to accept hospitality when 
it is offered to them, would not let themselves be tempted thereby to be 
disloyal to the ideals of their profession. 

882. Invitations to visit fore:gn countries.-Much has been said, and a 
great deal written, about invitations extended by the United States __ Gov
ernment to journalists in this country to visit the United States. These 
invitations are extended under a law which authorises the U. S. Govern
ment "to provide for interchanges on a reciprocal basis between the United 
States and other countries, of students, trainees, teachers, guest instruc
tors, professors, and leaders in fields of specialised knowledge or skill, and 
shall, wherever possible, provide these interchanges by using the servkes 
of existing reputable agencies which are successfully engaged in such 
activity." Journalists and others invited under this scheme have travelled 
to the United States and ·around the country there as guests of the United 
States Government. Criticism is based on the assumption that such hos
pitality, even if it is not directly a source of pecuniary advantage to the 
invitee, might still leave him under a sense of obligation, and his objectivity 
would be affecter'1 Emphasis has also been laid on what we may describe 
as an unhhppy choice in one or two iilstances. The governments of certain 
other countries also have similarly played hosts to Indian journalists. We 
are of the opinion that if in all these cases the invitations had been extended 
through the various organizations of newspapermen in this country, the 
practice would not have been open to so much objection. We were told 
that the difficulty in the way of such consultations was that there were 
many organisations in this country and they could not consult all of them. 
but we are not convinced that this is an insuperable objection. The alter
native that such invitations should be extended only through the Govern
ment of India does not appear very satisfactory for the reason that it mi.eht 
place patronage in the hands of Government and further. there would be 
an undeniable implication of censorship by the Government of India. Still 
where use has not been made of the services of existing organisations we 
would prefer that Government should be consulted before invitations are 
issued. 

883. It follows that whenever the Government of India invites journa
list from other countries to visit India as their guests, the visit should be 
arranged through the organisations of newspapermen in those countries. 
or where this is not feasible. in consultation with the governments con
cerned. 

884. B:as in news presentation.-Another important factor which affects 
the presentation of news and views in a fair manner in the newspapers is the 
existence of bias in one or more of the persons associated with its production. 
Such bias is generally. political or economic but can also extend into other 
aspects. 

ll85. The most obvious instance of bias that has been stressed before 
us in evidence is that the bulk of the persons who own and publish news
papers are persons who believe strongly in the institution of private pr~
perty and who in consequence, encourage the expression of views and 
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news which favour the continuance of the present order, while dis
couraging contrary views and blackini out news from the other side. This.. 
is an aspect which has been considered in other countries also. It ~. 
bound up with the fact that the production of a modern newspaper requires
such a large investment of capital that the enterprise can more easily be. 
taken up by capitalists than by have-nots. No satisfactory solution has so
far been found to get over this very real difficulty, and while it is reported_ 
that in Holland two newspapers of very diffez:ent views are being printed .. 
and published from the same press and with the aid of the same technical . 
facilities. the Royal Commission on the Press in the United Kingdom were
not very hopeful about adopting the same idea. The proposal is attractive.
on the face ·of it, but the evidence before us has also been very sceptical .. 
about its possibilities here. We note, _however,Jhat in India quite a number 
of newspapers with a different point of view have come into existence and. 
have established themselves, and we not feel' that any special measures. 
are called for on this account. In the matter of political bias it has been 
said that before 1947, all that a newspaper required in order to serve tlhe
country was to oppos.e Bi'i.tish domination but that after the advent of the· 
new Constitution there has not been a re-orientation of approach from th& 
critical to the constructive, nor has there been a sufficient variety of ap
proach to the political problems of the country, and that far too many
newspapers have an approach almost identical with that of the Congress 
Party. It is ·probably true that in India, as in other countries, the number
of newspapers or their combined circuiation, if cla_ssified according to 
political views, would present a different picture from that shown by · 
electoral returns. -It is also true that a number of newspapers that came . 
into existence at the time of tqe general elections, which probably were 
able to assist in the success of the candidates they sponsored, have howeveP 
been unable to stabilize themselves and have now· gone out of existence._. 
The system of parties with well-defined and comprehensive programmes is 
still to develop in th.i.s country and we are confident that with such develop
ment the alignments of the policies of newspapers would be such as to 
ensure that each side gets a fair hearing. 

886. Reader's faith in the news.-Bias in the matter of views presented': 
is, to a certain extent, inevitable, and even to be considered as natural 
since the newspaper is, to a large extent, the vehicle for the expression of · 
opinion. But we consider it essential that bias should not be permitted to . 
affect prejudicially the presentation of news. In our Readership Survey,. 
we tried to ascertain the views of the sample households on the question·. 
of faith to be placed in the news as printed. The high proportion of res
pondents who have expressed such faith is not interpreted so much as a 
scientific assessment of accuracy (which, in any case, the respondents were
in no position to make) but as an expression of the desire for reliability. 
Similarly, when a substantial proportion of the respondents answered that· 
they do not place full faith in the news that is printed, we do not take it 
as their finding that the news reporters, sub-editors, and editors are un-
observant or ignorant, but infer that readers suspect the part that bi~s has 
played iij, the presentation of the news. 

887. Sources of bias in news.-such bias in presentation of news may
arise from numerous causes. There is first of all the nationality of the· 
reporter. We have referred to this in greater detail in discussing news, 
agencies of foreign countries and the employment 9f Indian and foreign_ 
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nationals in such news agencies. Our view is that if such bias cannot be 
avoided, it should not in any case be anti-Indian. Another reason arises from 
the cultural background of the reporters or the editorial staff. It has been 
mentioned in the course of the evidence that reporters, including reporters 
employed in the news agencies, have a strong political background which 
unconsciously makes them emphasise and play ·up political happenings to 
the detriment of fair reporting of cultural and social events. It is not as if 
the right type of reporter is difficult to obtain. In their evidence before us, 
one association of writers emphasised that nowadays newspapers have been 
able to secure competent writers on social and cultural subjects and that 
such improvement as has taken place in the reporting of such events is attri
butable to the recruitment of the right type of persons. A cause that most 
directly influences reporting is, of course, the environment in which the 
(l()rrespondent or reporter works, which can •and does tend to colour the 
presentation of news. Without being unkind to the witnesses who have 
appeared before us we might say that at least in some instances their presen
tation of facts to the Commission had been affected by the environment in 
which they worked. 

888. While the poLitical or economic bias of th~ owner and the editor might 
be taken to form part of the make up of the paper itself, we find that in a 
number of cases there is lack of consistency due to the divergence of bias 
between the people at the top and those engaged in the other activities of 
-production. Such divergences might take the form merely of a piece of 
tendentious reporting which might slip in unnoticed in a newspaper otherwise 
-objective in outlook. At the other extreme we have seen examples of papers, 
nominally of the Congress persuasion, presenting highly coloured reports of 
-civil disturbances in Calcutta which could barely be distinguished from similar 
·and equally coloured reports appearing in Communist papers. When asked 
about such happenings, the proprietors said in evidence that quite a number 
-of junior journaLists employed in their papers were Leftist and that the 

. ·colouring and presentation may be attributed to their individual bias. The 
management ef one newspaper agreed that some at least of the writings 
were objectionable and should have been obviated by greater vigilance on 
the part of the senior editorial staff. In other instances which included some 
bigger papers, the disavowal by the management· of any responsibility for 
such biassed writing distressed us. We are convinced that the only effective 
.remedy against biassed re-writing of news ds adequate and competent 
editorial control. When discussing the responsibility of the editor and the 
right of manageh1ent to interfere, we have said in another chapter that every 
contract of employment should secure to the editor the absolute freedom in 
the fair and objective presentation of news, however stringently the policy 
may be laid down in the matter of views and opinions. Such independence 
of the editor would be justified only if it is exercised continuously ami effec
tively to secure fair presentation of news in a manner free from any bias. 

889. Bias in agency reports.-In the matter of news, most papers are 
dependent, to a considerable extent, on the news agencies. They can draw 
upon the services of their own correspondents only in the major cities, and 
for the bulk of national news they depend upon one or other of the major 
Indian news agencies. A responsible employee of a news agency said that 
there was considerable Communist influence among the reporting staff, mainly 
among those entertained recently in service. According to him, the main 
consequence was that activities of the Communist Party would get automati
cally covered in the news services. He said: "I don't know whether they 
get any undue publicity. If politically they are active, they deserve to be 
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publicised. It is not a question of chardty. It all depends upon the men· 
if they are really doing something, they deserve to .be taken notice of". T~ 
this extent we are in agreement that if certain political parties are active it 
is the duty of the news agency to report their activities, and further, 'no 
objection can be taken to the political views of junior employ!'!es .as long as 
bias does not prejudicially affect the fairness of reporting. In the course 
-of their evidence, almost every association of journalists has stressed the 
view that while it would be very improper f-or the editor to work for a paper 
if he holds views divergent from the policy of the paper, no objection need 
be taken in the case of junior staff particularly where they are not engaged 
on the writing of leading articles and the expression of views. Such an 
attitude would perhaps be under-estimating the possibilities of bias. We have 
expressed our view that bias ih the presentation ot news is more reprehen
sible than bias in the expression of views. While, therefore, we are prepared 
to accept the contention that junior journalists should not be penalised for 
the political views that they hold, we also ex~ct the editor to exercise adequate 
vigilance to ensure that news is not coloureq. 

890. Bias in editing.-lt was suggested to us that in addition to bias In 
reporting, a certain measure of "slanting" of the news may be brought about 
while it is being edited for publication. This slanting coUld be done either 
by the selection of material which is favourable to the policy of the paper 
and rejection of material which is adverse, or by the re-writing of news 
despatches in the effice of the paper. Wirth regard to selection of items, we 
have already mentioned how certain categories of news have been withheld 
from publication. Such selection extends even to the omission of certain 
portions from a despatch. In the course of evidence on "slanting", the repre
sentative of an American news agency said that under the rules governing 
the editing of despatches frbm correspondents, the editor in the agency's 
head-office could not change facts, but they could incorporate ''backgroUnd 
materdal" into the story. In the case of a French news agency it was said 
that the edltors could not add material to a. despatch though they might 
suppress items which they consider of little interest. The representative of 
a British news agency said that while no interpolation was permitted, a 
certain amount of rearrangement of the despatch, is permitted and such 
rearrangement might give it a slant or a different interpretation. He said, 
"Suppose the same story goes ........ to a Socialist paper and also to a Conser-
vative paper. The Socialist paper perhaps finds in the fourth para. some
. thing which interests it most and then it bases the headline on the part. 
But this is an embarrassing thing, very often, for a correspondent who thinks 
very carefully about the phraseology and the order of importance of what 
he is going to say in the article, but when it reaches the newspaper, the 
whole interpretation of the article might get changed by a clever rearrange
ment of the paragraphs". He admitted that this reflected on the correspon
dent, that it sometimes comes near to sensationalism and that he knew of 
newspapers which picked out such bits from the whole ·story and published 
them, making them look like a report coming from the news agency. 

891. In our examination of the reporting in Indian papers of particular 
subjects of a· controversial nature, we did come across a few instances where 
some sentences bad been interposed or unpalatable references omitted. We 
must say, however, that we were glad to find such instances were rare. Indian 
newspapers depend almost exclusively on the news agencies for the coverage 
of national and international news, and there is no evidence of bias in the 
reporting beyond whatever is brought dn by the news agency itself. The 
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position is therefore not comparable with what ~ists in other countries where 
the majority of the contents of the newspapers is based on the despatches of" 
their own correspondents who might share a common bias with the editorial 
staff. We have gone through certain random issues" of papers published by
a party which has violent differences in ideological matters with the rest of" 
the papers in the country, and were glad to find that there was very little of 
rewriting carried out by the editorial staff. One editor of such a paper said 
that it was only in purely local matters that they drew upon the services of 
correspondents who were also partymen. We expect that because of the· 
economic difficulties of the Press in this country, dependence on news 
agencies for the reporting of all major events would continue to exist for 
quite some time .to come, and that the shortage of editorial staff on the newS
papers themselves would limit the extent of slanting practised there. This
makes lit all the more necessary that the news agencies which serve the press; 
should be as free from bias as could be practically ensured. 



CHAPTER XVIII· 

EDITORIAL CONTROL 

892. Decline in Editor's Status.-Tliere has been a general decline in the 
:status and independence of the editor, and this decline is noticeable parti
-cularly in the case of daily newspapers. In the past, it was quite usual for 
1he majority of the readers to be both aware and conscious of the role played 
by the editor in the formulation of the views set out in a paper, and it was 
quite usual to refer to the paper not merely by its name but by the name of 
the editor. Such was the impress of the personality of the editor on the 
contents of the newspaper that it could be s~sed not merely in the leading 
:articles and opinion columns but even dn the. news columns. The position 
has changed today and we feel that. bulk of the -newspaper readers today may 
be even unaware of who is the editor of their newspaper and indifferent to 
the name that appears in small print on the last page. 

893. This decline is not entirely associated with the form of ownership. 
"The gradual extinction of the dndividuality of the editor can be correlated, 
"however, to the growth in the size of the newspaper and the volume and 
variety of its contents. The modern newspaper is such a complex production 
that it is not possible for anyone individual to be personally responsible for 
every item that goes into it and to_ which he has given a special shape or form 
which would be distinctly his own. 

894. Editor's sphere of infl.u~nce.-While it may not be physically practi
-cable to ask that any editor of· a large newspaper should personally supervise 
:all the pages of every edition, we are also not in favour of that scattering 
-of responsibility that we have noticed in certain large papers whereby the 
·editor has no contr9l over more than tour columns on the leader page.· We 
-consider it ess~ntial that if a newspaper is to fulfil its function in society, lit 
·should have a certain unity of purpose which could be ensured only by thljl 
concentrat:on of ultimate responsibility in one particular person and by the 
-development of a spirit of co-operative enterprise whereby all members of 
the editorial staff realise they are working towards a common goal undel' the 
1eadership of the editor. We have referred, .In another connection, to the 
·need for consulting the editor in making any appointment to the editorial 
section and we have also stressed the need for investing the editor with 
-administrative control over his staff. These two by themselves cannot bring 
about the reform that we hope for, and it is essential that the editor should 
be able to inspire all members of his team with his journali:;tic ability as 
well as his absolute integrity. 

895. The newspaper of today calls not merely for co-operative effort of a 
very large number of individuals but also for the investment of substantial 
-sums and the employment of expensive machinery, and. this, in turn, :invests 
the managerial side with a greater responsibility in respect of the economic 
-aspect than ever existed before. This growing importance of the economics 
of production has also contributed to bring about the gradual eclipse of the 
editor by the manager. 

833 
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896. Editors of chain papers.-It has been mentioned to us that this decline · 
of the status of the editor has nowhere been greater than in the case of · 
certain chain papers. While this statement may be factually correct, we are· 
not convinced that the reduction in status flows inevi.tably from the fact that . 
the owner controls more than one paper. It may be granted that since 
generally the chain paper is a large paper, ·the effect of the complexity and 
the heavy investment in contributing to the decline of the editor's status · 
would be more pronounced. We have found that, in almost every instance 
we nave come across, the editors of individual papers of a group or chain' 
have been allowed considerable latitude in respect of their individual policies,. 
and only when the personal or group interests of the management are directly· 
affected, they are all instructed to conform to a particular opinion. Such. 
cases would come under the category of interference by the proprietor, and 
there is not much to differentiate the editor in a group from the editor of a 
single unit. The picturesque remark was also made that the editor's position 
in such cases was comparable to. that of an inmate of a harem. If the inten
tion of the witness was to suggest that the different editors vie with one
another in order to seek favours of the proprietor, we would only say that 
:mch an attitude is to be condemned and would be the negation of the indepen
dence of the editor which we are trying so hard to establish. 

897. Managing editors.-one development which has arisen from the
growing complexity of the daily newspaper and the large investment that 
it represents has been the institution of Managing Editors, i.e., executive:J 
who combine in themselves the overall responsibility both for the contents 
of the newspaper and the economics of its production. In our view an editor 
is one who is charged with and exercises the responsibility for editing and 
supervising the contents of the paper and devotes his attention primarily to 
the discharge of such responsibility. The status of the editor is inseparable 
from a high standard of journalistic capacity as well as moral authority. We 
find. that many Managing Editors do not conform to these standards, and that 
their attention is often devoted to the managerial side of the paper. There 
are some Managing Editors who, though they may not write editorials them
selves, do perform other editorial functions including, in particular, super
vision of the contents of the paper. There are~ however, other Managing 
Editors who do not undertake even this responsibility. We are aware that. 
in t'he case of small papers, where the offices of Manager and Editor are
combined in the same person, it will not be possible to apply this criterioii! 
of sole and undivided attention to editorial responsibilities. We feel that in 
their case, because of the limited range of contents, the editorial supervision 
and effort called for would still leave sufficient time for the editor to hold 
charge also of the management of the paper. But in the case of larger 
newspapers, we would recommend the separation of the functions of the· 
manager from those of the editor and the employment of separate individuals .. 
The Indian Federation of Working Journalists have said that they would 
not mind the employment, as manager, of a person who is qualified to be an 
editor and who is, in consequence, fully aware of how the editor is expected' 
to function free of :interference from the managerial side. The objection to 
the employment, as Managing Editors, ev~n of persons who are fully qualified 
to be editors, is solely on grounds that this combination of functions is llkely 
to lead to the subordination of editorial standards to the requirements of the 
management. Where, however, the Managing Editor is more a Manager than 
an Editor, he is not merely liable to let managerial considerations overrid~ 
the editorial aspects, but obviously stands in the way of promotion of the 
editorial staff to the top executive post in their own line. 
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898. When we refer to the separation of executive responsibility between 
the editor and the manager, we should also emphasise the necessity for a 
team spirit to exist between these two sections. We have heard of several 
instances where lack of understanding of one· another's requirements has. 
affected the paper adversely, but it seems to us very important that the 
editor should have general supervisory control over the whole paper, so that 
there would be no instance where editorial requirements are subordinated 
to the convenience of the management. 

899. Undivided responsibility of the Editor.-We are convinced that unless 
the contents of a newspaper are directed primarily by the person who is 
solely responsible for such contents and for little else, it would be impossible 
to bring about an improvement in 1Jhe standard of newspapers. We, there
fore, feel that the independence of the editor, which has declined both in 
respect of general editorial policy and of day to day policy, should be re
established. We have examined elsewhere the effects of pressure brought. 
to bear upon a newspaper, be it by the owner or ·his deputy or by external 
factors, with a view to modifying its contents. Unless the editor is solely 
responsible for all that is printed and is also placed in a position to act 
indegendently, it would not be possible for him to resist sua'h pressure which 
generally act contrary to public interest. It is possible for such pressure 
to be exercised directly on the editor as, for instance, in the case of political 
pressure. But, in the majority of cases, the root causes are economic, and, 
we are, therefore, of the opinion that the editor has to be made independent 
of the persons responsible for the economic administration of the paper, i.e .... 
the proprietor or his agent or representative, the Managing Director or the
General Manager. 

., ·' 
900. The Owner and the Editor.-We do not deny to the owner or pro--

prietor his basic right to have his point of view expressed th•ough the paper. 
This rig1ht has been admitted by almost all the journalists to whom we have· 
addressed the question and, needless to say, has been emphasised by the· 
proprietors also. What we are anxious to avoid is, however, the transforma
tion of the editor into the "literary agent of the proprietor", as one politicaL 
leader is reported to have phrased it. Presuming, as we do, that the person 
who is appointed as the editor has, in addition to the background knowledge, 
and experience required of every journalist, a certain amount of experience 
of work as a journalist and, in addition, integrity of thought and purpose. 
in a high degree, we consider that when the proprietor chooses him for· 
appointment, he should also delegate to him a measure of individual autho
rity which would enable him not merely to carry out the policies of the pro-
prietor in the most effective manner but also to resist any attempt to divert. 
the policy of the paper in anti-social directions, !however well calculated to
serve the individual-advantage of the proprietor. 

901. We consider it, therefore, natural that before they take up their· 
duties, the editors should be enjoined to follow the general policy of the· 
paper. Where the paper has been in existence for a considerable number or 
years, the editor would be well aware not merely of the policy but also of· 
the traditions of the paper wlhich it would be his responsibility to maintain. 
With a view to stabilise and define the editor's ultimate responsibility· 
in the conduct of a newspaper, we recommend that the appointment of an 
editor should invariably be attended with the execution of a contract or· 
employment or letter of appointment laying down the general policy of the· 
paper in as precise terms as possible. The contract should also make provi
sion for the determination of editorial policy on such matters as have not.: 
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~een covered specifically by the contract and for the settlement of any 
-differences arising therefrom. In any event, the Editor, in discharging his 
.responsibility, shall be bound by the generally accepted code of journalistic 
ethics and practice. If a difference of opinion arises on a question of policy 
-within the general statement of policy embodied in the contract of appoint
ment, and such difference is ·considered by either.party to be so vital as to 
mecessitate severance of employment, the liability for damages and the extent 
thereof, up to the limit specified in the contract, should be determined by 
~some outside authority. We recommend that the Press Council, whose estab
lishment we are suggesting in anotlher chapter, would be the proper authority 
;to whom the matter should be referred for arbitration on this point. 

902. Change of policy.-Instances in which changes of policy had been 
·.suggested by the proprietors in order that they may benefit by a turn of 
-events have been mentioned to us in several cases. In one such instance, 
<One of the partners in the newspaper concern had the impression tfhat the 
-chances of one particular political party at the elections were very bright, 
.and the policy of the paper, which theretofore had been supporting another 
party, was switched over and a prominent leader of the party in favour was 
brought on to the editor~aJ staff. After the elections, where that party did 
not fare as well as the proprietor was reported to have hoped for, the policy 
was changed again and the political leader was dropped from the staff. In 
:another case it was mentioned that in a paper in Bombay which had written 
critically about the defeat at the elections of a former Minister, the editor 
was asked by the proprietor to Clhange his policy to one of support to Govern
ment, in the hope of getting advertisements from them. In another paper, 
also at Bombay, we were told that on one occasion, alternative editorials, 
.one by the proprietor and one by the editor, were kept ready up to a late hour 
at night until the proprietor could decide whether he was going to attack or 
support a particular party in local politics. In the case of a paper in Calcutta 
we were told by a former editor that he had to relinquish !his appointment 
because the paper which had formerly been supporting one political party 
·had decided to support a different one. It was said by the management that 
·this could not have been the reason for the resignation of the editor as the 
·latter had participated in campaigns conducted by the party they were then 
$Upporting. We feel that we have said enough about the need for laying 
·down the policy in as clear terms as possible at the time of appointment of 
·the editor and to provide for machinery for assessing the quantum of com
·pensation that would "be payable to the editor if he finds himself unable to 
:accept any subsequent changes in such policy. 

903. Differences of opinion.-It is not always on issues of political signi
·'ficance that differences arise between the editor and !his employer. Many 
instances have been mentioned to us to illustrate the insecurity of the ser
vices of the editor which, though arising from other causes than political 

·differences, still serve to take away from the editor's independence. In one 
case of an editor of a Tamil paper, we found that severence of employment 

bad followed upon a difference of opinion regarding payment of dearness 
:allowance to the editorial staff. In another case, the allegation was that 
there had been a difference between the proprietor and the editor on the 

•question of support to the advertising policy of a particular State Govern
ment. The Editor told us that after he had published an editorial criticising 
the State Government he was told that the policy was to support that Gov
ernment, and that a few days later he received a letter from the proprietor 
saying, "It seems we differ with each other. So I put this question to you: 
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what should we do" He said he "caught the meaning of the letter" and 
wrote back "I understand your meaning. We differ. So I am not going to 
your office," and left the services of the paper. The proprietor, in his evid
ence, denied that the Editor left on grounds of difference about advertising 
policy but on grounds of difference regarding simplification of the language 
used in the paper, a matter on which there had been a prior understanding 
before the editor was engaged. The Managing Director of the chain, how
ever, told the Commission that he had spoken to .the editor and told him 
that the policy was to support the State Government. The final result was 
however that the editor relinquished his post. 

904. Security of employment.-We have been told of a number of cases 
where the editor had to relinquish his appointment owing to differences 
between the management and himself on questions of policy. One editor. 
who lhas served in that capacity on a number of. papers and is one of the 
veteran journalists of this country, stated how, when differences arose 
between him and the proprietors on details of policy, he was sent away 
without any reasons being assigned. His contract of appointment stated 
that services could be terminated by three months' notice on either side, and 
while the management completely met the terms of the agreement in respect 
of notice and leave due, he was sent away without any reason being assigned 
therefor and witlhout payment of any spec~al compensation. Another editor 
of considerable experience, who had also suffered the experience of having 
to relinquish his appointment on grounds of differences on details, said, "I 
am losing a specialised job. Secondly, I am not guilty of any act of dis-
loyalty or moral turpitude ........... " We recommend that the period of 
notice in the case of editors should not be less than three ·months during the 
first three years of service and ' n~t less than six months thereafter. 
In addition, the editor should be 'entitled to compensation for involuntary 
unemployment, the measure of such compensation, if any, being determined 
by an independent authority .. 

905. Presentation of News.-What we have discussed so far is with regard 
to the expression of views in a paper, where the. proprietor can lay down 
the general policy provided this is done in advance before the editor takes 
on his duties. In tlhe matter of presentation of news, there can, however. 
be no question of favouring a particular policy or trimming the news to suit 
that policy. It should be the responsibility of the editor, as a professional 
man to decide finally what items of news should .go in a paper, and the 
own~r should not be in a position to order a blacking-out of any item of 
news unless, of course. its publication would offend against the law. Journa
lists who appeared before us had rightly claimed the privilege of the editor 
in this matter and we were glad to find among them even some editors 
who were bei~g criticised as being too subservient to the proprietors. 

906. Editor>s other activities.-We feel t'hat the editor should devote his 
time exclusively to his paper though he should not be precluded from taking 
part in public activities not inconsistent with the avowed policy of !his paper. 
We were told of an instance in Bombay where an editor's service had been 
terminated because he took part in a public meeting held under auspices 
not approv~d by the proprietor. We were unable to investigate this further. 
But, in another instance, this time at Calcutta, we were told that the ser
vices of an editor had been dispensed with because of his participation in 
public activities. From what we could ascertain, the reasons quoted by the 
management were that the editor was not able to attend regularly to his 
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duties in the newspaper. We heard also of another instance where the name 
of an editor had been removed from a newspaper and another substituted. 
But it transpired that the editor had been unable to devote the necessary 
time to the paper and that his removal from the paper on these grounds 
had already been agreed upon some months earlier. On the general issue, we 
feel that, where the public activity absorbs a major part of the time of the 
editor and he is not able to devote enough time to his editorial duties, it . 
would be desirable that he shoufd hand over his editorial functions to some 
one else. If he continue to hold supervisory charge, however nominally, over 
the policy of a paper, there should be no objection _to his name appearing on 
the paper, but along with the name of the de facto editor. 

907. We have made these recommendations as we believe that the future 
of the Press depends on the independence of the editor. In an era in which 
the Press is becoming increasingly commercialised it is necessary that the 
editor should be independent of the control of a proprietor in the day to day 
conduct of a newspaper. The independence of the editor by itself would not 
ensure a high level of performance by the newspaper. · The integrity of the 
editor and his scrupulous adherence to the code of ethics of the profession 
are equally important factors. An independent editor, who does not adhere 
to his code of ethics, may damage the prestige of his newspaper as much as 
an editor who is merely an agent of tlhe proprietor. If editors are to main
tain their position of independence, ·it is their duty to ensure that, in the 
conduct of their newspapers, they are not influenced by prejudices or per
sonal interests. We confidently expect that newspaper editors would, in the 
new role which we have suggested for them, set an inspiring example of 
disinterested public service. 



CHAPTER XIX 

STANDARDS AND PERFORMANCE 

908. The Press is a responsible part of a democratic society. It should 
provide the public with an intelligent narration of the day's events, set in 
a context whiclh gives them meaning. It must also clarify the· values of 
society and present a clear picture of its goal. 

909. In their memorandum to us, the All-India Newspaper Editors' Con
ference have said that journalism should strive ·to inform the people of cur
rent events and trends of opinion, to create and. sustain an ever widening 
range of interest, and to encourage discussion of current problems with due 
regard to all points of view, all of which involve accurate and impartial pre
sentation of news and views and dispassionate evaluation of conflicting ideals. 
The Indian Federation of Working Journalists have emphasized the need for 
constant and conscious striving to distinguish between fact and comment, 
to present objectively and fully "all the news that is fit to print", to give 
impartially news of interest to all sections of the community, to maintain 
high standards of public taste and national culture, to support and promote 
public causes and to foster a due sense of the rights and responsibilities of 
dtizenship. 

910. The goal in view.-In bo~ these enunciations· of principle, there 
has been sufficient stress on the need for maintenance of professional stan
dards with regard to accuracy, comprehensiveness and objectivity, but there 
has not been quite enough emphasis on the objective towards which journa
lism slhould strive. In our view. it is only a clear perception of the objective 
which can give a meaning and significance to the vocation of journalism. 

911. The ultimate goal of Indian society has been very clearly defined 
in the directive principles embodied in the Constitution. This is to secure 
and protect a social order in which justice, social, economic and political, 
'Shall inform all the institutions of national life. Only the ever-present 
consciousness of such a definite purpose can give the journalist a criterion to 
judge what he writes. Without the background of some social plhilosophy, · 
it would not be possible for him to correlate and interpret the multitudinous 
variety of events that take place every hour. · 

912. Freedom of expression.-Democratic society lives and grows by 
accepting ideas, by experimenting with them, and where necessary, rejecting 
them. It is necessary, therefore, that as many as possible of these ideas 
which its members hold are freely put before the public. We would, how
ever, emphasise that the right of free expression is derived from the respon
sibility for the common good. Acceptance of that responsibility is the only 
basis for this right which has been accepted as fundamental. Freedom of 
the Press does not mean freedom from responsibility for its exercise. Demo
-cratic freedom in India. and the freedom of the Press. can have meaning only 
if this back~ound is properly understood. In any modem democratic 
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society, freedom of the Press frorfl political restrictions is as vital as before. 
and it is generally taken for granted. But there are other pressures, which. 
we have discussed elsewhere, which have become more restrictive and inhibi
tive than political pressure, and which have also to be fought with vigilance 
and courage. We would emphasise further that the right of free expression 
is essentially as an appeal to reason, and its· accent should, therefore, be 
tolerant and friendly. One cannot in the name of free speech give vent t<> 
malice or prejudice. 

913. The need today.-The need for truthful, objective and comprehensive 
presentation of news from all corners of the world was never more urgent. 
Hundreds of millions of our people have been enfranchised. A large number 
of them may yet be illiterate, but they have also shown considerable shrewd
ness and understanding of political events. The man behind the plough is 
eager to understand the world community of which he has become a part . 

. He wants to know all that is happening around him, and he reads the news
paper eagerly or listens to it being read out. The future of the country 
depends on him, and it is his choice that is going to decide questions of peace 
or war. He wants facts, but also expects his newspaper to give him the 
truth about the facts. 

914. Accuracy and Fairness.-In order to ascertain how far the daily 
press in this country has been accurate in the presentation of news and fair 
in the expression of views, we had an examination carried out of the manner 
in which a number of newspapers had reported certain items and com
mented thereupon. The journalists engaged in the examination were asked 
to note and report: 

(a) divergences in published matter from essential facts of the event 
reported; 

(b) prominence given to some facts at the cost of others particularly 
if it was likely to lead to a distorted impression of the event in 
the mind of the reader; 

(c) importance. given to the event by the newspaper concerned in 
the context of the general news of the day. 

They were directed to estimate (a), (b) and (c) above by comparing 
the items as published, against a standard version of the item supplied 
to them. Similarly fairness of comment was to be judged by the follow
ing criteria:-

(a) comment which suppresses or distorts the basic and indisput
able facts underlying a controversy should be considered 
unfair; 

Cb) comment is fair if it seeks to propagate a point of view by 
marshalling facts or argument deduced from facts or by 
logical processes of inference or by deductions from any 
political, economic or other theory or set of ideas; it is 
unfair if· it contains personal attacks on individuals or 
groups o:( individuals unsupported by facts or based on hap
penings in the past which have no relevancy to the incident 
commented upon, and obviously · exceeding the rather wide 
limits of criticism which persons or groups of persons who 
wield public authority or responsibility, or seek it, should 
normally be prepared for; . 
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(c) comment couched in vulgar or abusive language is unfair; 
critical or strong language need not be regarded as abusive; 

(d) comment which disparages a group of pe<.ple because of their 
religion, region or language is unfair. 

915. Selection of newspapers for exam:nation.-Since it was obviously 
not possible to check all the 330 daily newspapers in this country in 
respect of accuracy of reporting or fairness of comment, a short list was 
prepared, and in this were included:-

( 1) all newspapers with a circulation of over 15,000 copies; 

(2) not less than half the number and representing three-fourths -
of the total circulation of daily newspapers, taking all 
languages together; 

(3) three-fourths of the total circulation in. each language; 

( 4) a representative selection from all regions of the country. 

The short list was prepared in consultation with the Central Statistical 
Organisation after discussion of the above mentioned criteria with refer
Ence to all newspapers in this country. After the newspapers had been 
i:lassified into various categories, the method of rendom sampling was 
-employed in all cases where the entire category was not to be scrutinised. 
The list, as finalised, included over 200 newspapers which represented · 
-over 60 per cent. of the total number of current dailies and over 80 per 
i:ent. of their circulation. Similarly, in the list of items to be scrutinised. 
a certain number was selected on tp.e basis of their interest to all readers 
in the country, while others were chosen as being of interest to particular 
regions. In each case the item selected was one which had been the 
.subject of considerable differences of opinion among the public. The 
reason for selecting such subjects of controversy was, of course, to ensure 
that any inaccuracies or unfairness caused by partisanship would be 
.shown up prominently. 

916. An analysis in respect of five topics of all-India interest, and 
18 topics of regional interest covering the manner in which they were 
reported or commented upon in the Press cannot be taken as a complete 
index of the performance of the Press in India. Apart from the element · 
·of uncertainty introduced by the method of sampling (of items as well as 
-of newspapers to be studied) the value of the analysis is slightly reduced 
by the gaps because certain issues of a number of newspapers were not 
available for scrutiny. It gives us a general indication of the accuracy 
:and fairness with which the selected items had been presented to the 
public but it may not be permissible to deduce therefrom that presenta
tion of every other item has also been characterised by the same fairness 
and accuracy, or lack of it. 

917. Report on the Findings.-A detailed report of the examination 
thus carried out and the results in the case of each language is to be 
found in Appendix Ll. The general conclusions are summarised below. 
'The analysis shows that inaccuracies,_ mistakes and slips are more 
numerous in the Indian language newspapers, than in those published in 
English. Instances are not many of the essential facts being deliberately 
-omitted or suppressed to suit the editorial policy of the newspaper. In 
most cases, fb.e mistakes are unintentional and can be attributed to 
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many causes: the newsprint situation. inadequate and not highly skilled 
staff. hurried handling and translation of news reports. and economic and 
general conditions of working journalists obtaining in different language 
sectors of the· newspaper industry. These fadors have to be considered 
at some length. 

918. Limitations on nen coverage.-The extent of coverage of news 
and features in all newspapers during the post-war period has been 
considerably influenced by the acute shortage and high price of news
print which reduced the newspapers to a fraction of their pre-war size. 
Whereas before the Second World, War. the first rank newspapers in 
India ran from 16 to 24 pages per day on six days of the week and 24 to 
48 pages on Sundays, their size began to thin down after 1940 and was 
reduced to six pages from 1941 when the newsprint supply dropped to 
its lowest limit. and Government had promulgated the Newsprint Control 
Order restricting the maximum number of pages per week. In order to 
print the maximum of news in the minimum of space, English news
papers took recourse to using smaller types which were set solid. The 
effect of the newsprint famine on smaller newspapers was worse; in 
most cases such newspapers were able to print only two to four pages a 
day. During this critical period, it became necessary for newspapers to 
limit their coverage of news to such events as were considered absolutely 
essential from the readers' point of view and write them up in the most 
compact and space-saving style. Descriptive phraseology and explana
tory details were ruled out; news stories were boiled down to bare facts. 
It became requisite for a newspaper at that period to avoid all verbiage 
or introductory matter and come straight to the point. Although the news
print situation has improved in recent years. Indian newspapers have not 
yet returned to their pre-war size. 

919. Newspapers cannot, therefore do justice to the news services 
they receive and many of them condense even such items as they print. 
On account of their smaller size and limitations of space, newspapers may 
have to 'kill' a large proportion of news items which they would other
wise have printed. One consequence of this factor is that it would 
accentuate the preference likely to be given to such items, among those 
of secondary !mportance, as would support the particular policy of the 
newspaper. 

920. In the case of language newspapers, there is the additional diffi
culty of translation from English into another language. All the incoming 
news services and background material, except perhaps stories filed by 
their own correspondents and reporters. are received in English. The 
editorial staff race against time in all newspapers, but in the Indian 
language papers they also face the additional task of translation. This 
handicap is further accentuated by the difference in the quality of the 
staff employed by an English and a language newspaper. as also the 
differences obtaining in the working conditions in the two offices. 

921. It may be argued that since in almost all newspapers, the items we 
examined had been printed from agency reports, the extent to which 
bias could have been introduced would be limited to editorial bias. This 
is quite true but as we have said elsewhere. newspapers in India depend 
a great deal on agency reports. Further. we are here concerned with the 
performance of the press it.~elf, and the effect of any bias on the part of 
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a paper would be most clearly brought out when we see what each of 
them made out of a report common to alL 

922. Presentation of news.-In the very large number of newspapers 
studied and the variety of topics in respect of which the study was 
carried out, there have been very few instances where a report has been 
twisted and only some cases where the comment has been, to some 
extent, unfair in the light of our definition above. Even in a few 
instances where there had been onuss1ons of· significant facts in the 
published reports, there are reasons for extending to the editors the bene
fit of doubt. For instance, in some cases, reports of certain allegations 
about atrocities said to have been committed, had been left out of the 
papers along with report of their refutation in subsequent discussion. 
Allegations made against industrial concerns had in some cases been 
omitted, along with later replies to these allegations. 

923. Presentailion of views.-In their comments· also on the particular 
items selected, the newspapers have been quite fair. We were surprised 
at the number of instances where a newspaper had failed to comment on 
one or the other of the subjects that we had selected, but we do not feel 
that we should attribute this to any desire on their part to "sit on the 
fence" till they knew which way the wind was blowing. On the whole 
we might say that were satisfied generally with the position disclosed 
by the study. 

924. Chain Papers.-Though in the matter of accurate presentation of 
news and fair comment thereon, the chain papers have behaved as well 
as the best individual units and though they have been free from defama
tory or obscene. writings and in/most cases, of ·writings liable to create 
tension between one section of the population and another, both have, in 
our opinion, failed in two important matters to set an example to · the 
smaller papers. The first is in the matter of headlines. It is true that 
the use of apt headlines is most frequently found in the chain papers, 
perhaps because they are able to command the services of very capable 
journalists. At the same time, instances of misleading headlines have 
been frequent in the case of some of these papers and we are afraid that 
this is also one of those characteristics which the smaller papers are trying 
to copy in order to compete with their bigger rivals. More serious is the 
absence of a pervading sense of social purpose which we have mentioned 
at the beginning of this chapter as one of the essentials of good journa
lism. It would seem as if, in their anxiety to please as large a section as 
possible of the population, these papers prefer to run behind the crowd 
instead of giving it a lead. Moreover, it is difficult to judge from a 
perusal of leading articles for six months or more, to define what exactly 
is the policy of the paper. This lack of a well-defined policy detracts 
from the value of the paper. 

925. W.hat the Public Wants.-In this connection, we must mention the 
opinion that has been expressed by quite a number of journalists as well 
as by others that in order to succeed, a paper must be extremely critical 
of what the Government does. This, they say, is a legacy of the past 
when every good nationalist paper would criticise the Government all 
the time. The readers, they complain, have got so used to "blood and 
thunder" editorials that a sober appraisal is looked upon by the public 

with disfavour, and praise of Government activities is suspect. Judging 



344 

from the behaviour of many papers, we are driven to the conclusion that 
whether the public want it or not, the newspapers themselves have come 
to believe that blind criticism of those in authority will sell their paper 
much better than a rational policy or critical judgment. The result of 
this widespread conviction is that even papers which are generally 
in support of the party in power feel called upon, when they criticise 
its actions, to use more violent expressions than the situation calls for. 
We would say that if the newspapers have brought up the public to 
expect such an attitude on their part, it is now their responsibility, after 
India has become independent, to re-orient the public and educate them 
to look for balanced criticism and to value it. 

926. Responsibility in news reporting.-We consider it the primary 
duty of newspapers to publish reports of events as they occur, having 
.regard to the limitations of space and time. The limited space available 
makes a certain degree of selection inevitable. We consider it essential 

. that in making such a selection the journalist should be alive not only 
to the news value of an item but also to its significance. The limitations 
of time make it difficult to check the accuracy of a report even where 
some doubt exists. Journalists are in constant fear that if they hold back 
an item they would find themselves beaten by a rival who did not bother 
to verify it. Moreover when a journalist says that a certain event is 
news, he does not mean that it is important in itself. It might be, or it 
might not. What the journalist means is that something that has 
happened which will attract the interest of his readers. The criteria are 
therefore recency in time, proximity, novelty, human interest and also an 
element of conflict. Many journalists, both reporters and editorial staff. 
are guided by these criteria and hence the pages of newspapers emphasise 
what is exceptional rather than what is representative. Sensational news 
attracts more attention than significant news. As a result, many activities 
of the utmost social consequence lie hidden from the public eye. We 
eonsider it essential that the citizen should be supplied with the informa
tion and discussion which he needs for the discharge of his responsibili
ties to society. This is especially required in modern India, where 
economic and social problems are so dominant in public affairs and he 
is called upo'i1 to take a decision on questions of economic and social 
policy affecting his future. Similarly, background material and explana
tory comment is required in respect of news relating to international 
affairs. 

927. Responsibility in Comment.-In the matter of comment also 
papers sometimes behave as if convinced that people seldom want to read 
-or hear what does not please them, and that they seldom want others to 
read or hear what disagrees with their own convictions or what presents 
:an unfavourable picture of groups to which they belong. We consider 
it essential that the newspaper should publish facts and comment even 
though unpopular. It is true that such prejudices on the part of the 
public against something which displeases them or wounds their venity 
have had a lasting effect on the progress of certain newspapers which 
·dared to oppose public trends. But editors in the past have had the 
courage to express their views, however unpopular. The paper, "New 
India", published by Dr. Annie Besant lost the bulk of its circulation 
immediately after the publication of a very unpopular editorial upholding 
the right of Government to put down with force any violence on the part 
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of the public (Opinion in this matter has veered round considerably). 
That paper died, but it is still remembered with great regard by those 
who knew it, while many other papers, which prospered by pandering to 
public sentiment or prejudice but have gone out of existence in spite of 
.such policies, have been forgotten. We have been told by leading 
journalists in Bengal that they would not dare to write an editorial which 
criticised public sentiment or advocated an unpopular course of action. 
Such a development is not new; we were told of a paper of very great 
reputation which, three decades ago, was compelled to yield to popular 
opinion and changed its policy. From what we have seen and heard, 
.some editors today do not so much consider whether they are in the 
right or in the wrong but whether they are with the crowd. Crowds 
have been right but they have also been wrong. We are convinced that 
there is no significance in the Press being free if it is not at the same 
time independent. A newspaper should, as 'far as possible, reflect the 
opinions of as large a sector of the community as it can, but it shoul4 
also seek to educate and influence the public. · The extent to which it 
~ucceeds in such efforts would depend upon the local circumstances, the 
paper's own policy and the personal capacity of its editorial staff, but it 
is essential all the same that they should be striving every da1 to lead 
as well as to mould public opinion. 

928. Limitations of our Study.-Qur examination of accuracy and 
fait;;ness had only a limited scope and a restricted objective. It showed 
that. by and large, the Press of this country is generally fair and acaurate. 
But a survey of this nature cannot indicate whether the Press is doing 
anything to provide that intelligent picture of current events that we 
consider very ·essential. It would not be possible for a Commission of 
this nature to conduct a continuing survey of the Press or review and 
appraise the extent to which it is peforming its duties. We recommend 
that the continual review of the content of Indian newspapers and the 
publication of an annual report on the manner in which they have dis
charged their responsibilities should be one of the duties of the Press 
Institute which we are re,..ommending to be set up. 

929. Yellow loumalism.-We have so far considered what the Press 
should do and the extent to which it is doing it. There is also the other 
aspect what the Press should not do. There is no doubt that some of the 
journals in this country are of the type commonly termed "yellow 
journalism". It is not easy to define what yeilow journalism is. We 
would classify under this category. any malicious and wilful publication 
of reports which are known to be false or are not believed to be true, 
as well as the b).lilding up of a body of falsehood around a core of fact. 
It would include· also the lurid exposure, unrelated to public interest, of 
the personal lives of individuals or even unwarranted intrusion into 
their private lives. Such publications are made, with or. without inten
tion to levy blackmail directly or indirectly, and sometimes only to cause 
pain or humiliation. We would also include therein indulgence in the 
obscene or in language suggestive of the obscene with deliberate intent 
to debase public taste. There is also the use of abusive language and 
writings offending against public decency. Yellow journalism of one 
type or another is increasing in this country. It is not confined to any 
particular area or language but is perhaps more discernible in some 
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than in others. It was a matter of grave concern to us to find that while 
instances of such yellow journalism are to be found everywhere, the 
majority of the journalists, who appeared before us, had little to say· 
about it except, of course, to condemn it in general terms. Such condem
nation too was restricted to a paragraph or two. in the memoranda and 
had not appeared in any of their writings in the Press.. None of the- · 
professional organisations gave us much material on the nature of 
yellow journalism in this country or the measures, if any, that they had: 
adopted to check it. We were, therefore, compelled to address the Central 
and State Governments to call for cuttings of what they considered to be 
objectionable writing or yellow journalism falling within any of the
categories mentioned above. The instances that we examined were
brought to our notice. by the local governments and it is our duty to add 
that even these instances were neither comprehensive nor exhaustive~ 
Numerous as these instances are, they are mostly culled from a few news
papers which by no means represent the general tendency of the majority 
of the Press. 

930. In order to promote the sales of newspapers and periodicals,. 
publishers ,and editors adopt many practices, some which we consider 
undesirable even if they do not fall within the definition of 'yellow,_ 
journalism. We have discussed in the chapter on economics those 
methods which are really extraneous to journalism, such as the offer of 
bonuses or the publication of coupons for entry to competitions, and ha3e 
also suggested measures to deal with them. We are here mainly concern
ed with the contents of the newspaper and the extent to which they are
modified in order to attract sales. 

931. Sensationalism.-The commonest among such measures is the use
of sensational headlines. In our survey of newspaper readership we
found that a very large proportion of readers appreciate the convenience
that headlines afforded, of indicating at a glance, the main events of the
day and assisting the readers to pick out the items in which they are
interested. Quite a number of readers have however complained about 
the fact that in some cases the headlines did not have any relevance to the
reports that followed, and served only to mislead. We cannot sufficiently con
demn this practice of sensationalism in headlings. The worst instances that we
came across were at Calcutta where, during the disturbances in connec
tion with the enhancement of tram fares, papers vied with one another 
in seeking to catch the eye of the reader. One English paper had come
out with misleading headlines that had no basis in fact, and all the
newspapers in Bengali had headlines in bad taste, set in bold poster type
and painting the situation in the most fantastic terms. It was obvious. 
that this indulgence in scare headlines was made only for boosting the
sales and no paper wished to be out-done in the matter by another. 
Where the headlines infringe the law, the remedy is quite simple; the
paper ought to be prosecuted. However, in a number of cases the 
impression given was no doubt false but it would have been difficult to. 
secure conviction in a court of law when the details that followed, how
ever, luridly set out, did not offend against legal enactments. The remedy 
in such cases would be for the journalists themselves to exercise some 
s:ort of control on their erring colleagues, and the Press Council which. 
we are recommending should enable them to bring about a reform. 
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932. Sensationalism is not confined only to headlines and we have 
come across instances where news items strongly suspected to be falsep 
if not known to be false, have been published only in order to increase 
circulation. We were told of an instance of an English paper which 
published an qlarming report about the happenings in East Pakistan 
although it had been informed authoritatively that the item was false. 
Asked why such an item was published in spite of the warning that it 
was false, the publisher told us that its editorial staff considered it "so 
sensational that it would be a pity to leave it out." Such an attitude 
disowns what we consider to be the responsibility of the Press to the 
public. In another case, one newspaper had published a fantastic story 
accusing a number of people in responsible positions in this country· of 
culpabality in the assassination of Gandhiji, since according to the paper, they 
could well have .anticipated the attack and forestalled it. The paper did 
not, in our opinion, observe the standards of· .fairness which we have laid 
down earlier in this chapter. Comment and .report are sometimes given 
under misleading datelines or headings. Where something has been 
disclosed to a reporter- in confidence and an assurance taken that it would 
not be published before a specified date, certain newspapers are alleged 
to have published the items with a different dateline pretending that the 
item reached them from some other source. Such breach of confidence 
has been committed purely in order to secure a scoop and profit by it. 
Reviews of happenings in other countries are given under a heading 
which would imply, though it does not say so, that the commentator is in 
that country. (We would commend to such papers the example of the 
"Economist" of London which clearly indicates which portion- of their 
review of affairs in the Uniteq States has been writen in the United 
Kingdom.) We have found that newspapers have not hesitated even to 
invent reports which would support their particular point of view. One 
paper published an alleged phofograph of a destitute who had died in the 
streets of Calcutta and whose body had been picked up at a specified 
place. Inquiries by the State Government failed to find any trace of a 
body having been picked up from the streets either at the place indicated 
or anywhere nearby, on the dates specified or immediately before. In 
fact, police inquiries failed to locate even the studio which had been 
given a credit line in the newspaper. 

933. Recently one Calcutta paper published what was stated to be the 
question paper for one of the tests in the forthcoming school Final 
Examination in Bengal. It transpired that the newspaper had really got 
hold of the questions by some means. We shall not go into the ethics of 
their action in publishing them instead of placing the matter before the 
Board of Examination. Later they published another set of questions 
purporting to be those set for a second test in the same series. Not one 
of the questions published on the second occasion actually found place 
in the paper as handed to the students. About 56,000 students sat for the 
examination and we can imagine the number of copies of tbe paper that 
would have been sold as a consequence of this cruel hoax on the readers. 

934. Astrological Predictions.-We would refer in this context to the 
tendency in certain sections of the Press to publish astrological predic-. 
tions. We wish to say nothing against astrology as such. We feel, 
however, that spread of the habit of consultation of and reliance upon 
astrological predictions particularly of the nature and in the manner they 
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are imbYshed at present is certain to produce an unsettling effect on the 
minds of readers. We would describe the practice of publishing such 
predictions as undesirable. These predictions do not confine themselves 
to vague assurances of prosperity, or classificatio:q of days into lucky and 
unlucky ones for those born under particular signs of the zodiac. Some
times, the predictions extend to political events of grave significance, to 
the future of the country and even to the likelihood of wars or other 
calamities. They tend to create alarm, despondency or undue opthnism 
in the minds of the people. They give room for unfounded fears, appre
hensions or hopes of the most dangerous character which can have 
serious consequences on public order and public welfare. In such cases 
we feel that Government should step in and take action against such 
publications. 

935. Cartoon Strips.-Some witnesses have suggested that the practice of 
publishing cartoon strips can also be harmful and should be stopped. We 
have discussed elsewhere the merits of the cartoon strip in presenting a 
series of ideas at one glance. The fact that many advertisers 
have adopted this technique goes to prove its effectiveness 
as a method of presentation. Not all cartoon strips are 
·objectionabi.e and if any complaint can be made, it is against those serialised 
stories, generally originating from abroad, but now being prepared in this 
country also, which are wholly out of tune with our culture and which ex
ploit horror, crim~ and' sex, and which cannot but have a deleterious effect 
-on the minds of young persons. We would condemn a cartoon strip on its 
contents and no~ because it is a cartoon strip. Here too, the law as it stands 
may not b-~ available for putting down undesirable cartoon strips and it 
would be fer the~ PrE'ss Council to admonish the offenders from time to timt', 
-or, in aggravated cases, to name them in their annual report. 

936. Malicious and irresponsible attacks.-Another favourite device to pro
mote circulatio.'l is to exploit the desire of the public to read something 
whi-~h is likely to brinf down in estimation the reputation of well known 
persons whetht·r they are statesman, politicians, men in public life or film 
stars. Instance.; have come to our notice when financial concerns and other 
institutions have been subjected to false and malicious attack. Some papers, 
not dailies, appear to devote their pages exclusively to the publication of 
such matter. The plea of the publishers is always that they want to expose 
evil in high place.:. Many of the stories thus published are vaguely worded, 
and while they throw a lot of mud, the statements made are not always action
able. Occasionally the aggrieved persons demand that the paper should 
apologise or might even take it to court. The paper then offers a personal 
apology or even publishes a retraction. This serves to stop the aggrieved 
party from gettin~ the paper punished by law but it does not really undo 
the harm that has already been done. When the editor of one such paper 
appeared before the Commission, he stressed the fact that in a large number 
of cases he had apologised personally or in his paper for having published 
certain statement> and that in other cases he did not bother to do so be
cause very often ht! came 'to know only much later that the report he had 
published was false and that it was then too late to publish an apology. The 
point, however, is that these statements were published in the first in~tance 
without any regard for the reputation of the person attacked and Without 
the slightest effort ·being made to verify whether the allegations are true. 
About one su~h report he said "I don't remember what steps I took to check 
it. I believe it was a malicious report. The thing has not happened. There 
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is no justificatior. for it '' But the paper has not published any apology for
its attack on that person's reputation. Asked whether it was not neces
sary for the paper when publishing such reports, to take the utmost care 
and to ascertain the truth of the allegations, he said "I agree with you 
that we should take the utmost care. There have been other instances 
like this" and added, "ours is a crusading type of journalism. We are just 
like a guerilla army and we have to hide and shoot from the hills." We 
cannot reconcile the idea of a crusade with that of ambush and assassination 
of reputation. 

937. It is only rarely tllat some one prosecutes such persm~s for defab~a
tion and has. the persistence to follow it through until the culprit is punished. 
Far tou often. the paper escapes punishment and is permitted to profit by 
~ts cr~m~. But tp our regret we found that very few of the reputable papers 
m th1s country have came out openly to. condemn such scurrilous writing. 
We dCJ nut think that by ignoring it the evil .would cure itself. A number 
of witnesses, including journalists, have told us that public opinion would 
soon assert itself and that such "rags" would g:J;'adually go out of existence. 
In support o! their faith they have quoted figures of decline in circulation 
of such papers. We ~:~scribe th:s to the fact that there is a limit to what 
the public would stand in the way of vilification and no reader would like 
to rearl abus~ day after day. But there is unfortunately still a large number 
of persons who appe'l:- to take pleasure when persons more fortunately 
situated th'ln themselves are defamed, and it is they who are being exploited 
by these sensation-mongers. 

938. Responsibility ot sober papers.-It has been argued that . if daily 
newspapers of standing would come forward to denounce evil and corruption 
wherever th~y exist, they woulq cut away the grqund from under the feet 
of such scurrilous papers. It is''no doubt true that the majority of the news
papers in the country are generally reluctant to publish anything which may 
be taken for sensationalism. It has even been alleged that they go to the 
other extreme of keeping out of their pages any report, however authenti
cated, if it is likely to show up in a bad light any one of standing in political, 
official, or busines3 circles. This tendency to err on the side of safety has, it 
is said placed a premium on those papers which do not hesitate to make 
scand:il·JUS allegations We admit that there is a measure of truth in this 
argument which nas been advanced by the All India Newspaper Editors" 
Conference amou" others. In the chapter on Press Laws, we have· made 
certain su~gestion; fl'r a reform of the law regarding defamation which we 
hope would g:ve a greater measure of protection to those newspapers which 
endeavour to act in the public interest and expect that as they grow more 
outspoken, public support to scandal sheets would be withdrawn altogether. 

. 939. We were told that in a large number of cases the so called exposures· 
of the mistakes or misdeeds of public servants that were printed in such 
papers referred to matters which had already come to the notice of g_ov
ernment and in many cases were under investigation. The informatwn, 
it was said, had perhaps leaked out in the course of the investigation and 
served to provide the papers with some hard facts around which they 
could weave their fantasiefw It would appear that one such report . of 
a scandal which had some factual basis served to give the paper a reputa
tion for knowing a great deal of what is hidden from the public, and . 
it could manage to play upon the credulity of its readers for a considerable 
length of time with other "exposures" which had no basis in fact. · 
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940. Attacks on communities and social groups.-A great deal of the 
~currilous writing that is noticeable in the Press is often directed against 
communities of groups. Events preceding and following the partition 
()f the country have left so many people with a sense of grievance against 
.one communitY' o.r the other that the newspapers have found it a lucra
tive business to exploit these feelings. Such communal writings are not 
.confined to the anti-Hindu or the anti-Muslim Press. There has been 
unfortunately quite a great of attacks on different sections within the 
various communities and no action has been taken to put a stop !o such 
writings. We have come across many examples from Madras which are 
.calculated to defame one community and to bring it down in public estima
tion. Similarly, attacks on the grounds of the region to which a person 
·belonged have also been too common. Some of the writings in the Bombay 
Press attacking Gujaratis or Maharashtrians as a community have ex
ceeded the bounds of decency and good taste. We were told that in 
.Banaras the editor of one paper was assaulted because of his writings, 
by some members of the community that had been abused. While we 
deplore it that those attacked should have despaired of a remedy and 
resorted to physical assault of the editor, we do not consider it satisfactory 
that a man should be permitted to make such venomous ·attacks. In this 
iield too, we have not been able tp find many instances where the sober 
.and responsible Press have come forward to condemn such writings intend
-ed to vilify communities. 

941. Indecency and Vulgarity .-Quite a number of the more offensive 
_publications indulge in suggestive, indecent or vulgar writing. A number 
()f publications which deal with the film industry appear to consider such 
writing an indispensable means of making their journals pqpular. One 
.common defence of such writings is that the editor wants to reform the 
industry. We do not believe that if the editor considered reform necessary 
be should himself offend against morals and decency in order to attack the 
-evil~1 One Urdu monthly of very large circulation which had been publish
ing suggestive attacks on personalities in the film world, dealt with matters 
which were solely the private concern of the individuals and couid not 
by any means be considered of public concern. Here too, the editor pleaded 
that he wanted to reform the industry. The editor of an English film 
monthly in Bombay defended himself by saying that his writings could 
not be considered obscene, since if they were obscene the law would have 
stepped in. The law might be in a position to p•.mish obscenity, but it 
-does not follow that what has not been punished is not obscene. He ad
mitted, however, that some of the passages he had written were "smutty" 
and that it was such writings that sold his paper. He also said: "When 
others are doing it, why not I? There are many film papers which did 
this sort of thin~; they did even worse .. ~ ... We have got to sell so m~my 
-copies ...... It :s desperately necessary to be successful. If I don't give these 
things, it won't sell." He agreed that in retrospect his writings looked objec
tionable to him also, though when he wrote them they did not look objec
tionabla, We have come across a letter issued by the Assistant Editor of 
one of the largest Hindi. weeklies to a person who had offered to contribute 
.articles to the paper We quote: 

"Whenever you send a feature to us, please be particular about the 
fact that our readers do desire glimpses of the flesh and 
youth." 

Our italics are perhaps unnecessary. 
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942. We have come across such obscene writings in most Indian 
1anguages. In Madras and Bombay there have been some successful prose
cutions on grounds of obscenity. As the editor of the· Bombay monthly 
.admitted, such writing is so profitable and lucrative that there are many 
-editors and publishers who wish to exploit the public weakness. Not all 
the writings would come within the purview of the law of obscenity even 
though they might well be considered objectionable. Demands for security 
under the Press (Objectionable Matter) Act have generally been successful 
in casE's where the writers have been obscene, indecent or vulgar, but it is 
doubtful whthP.r prosecutions under the law of obscenity would have been 
equally successful in the same cases. Here too, the associations of Editors 
and Journalists have done little to condemn their colleagues either within 
their organisations or in their writings in the Press. 

943. Personal attacks on individoals.-Apatt from defamation of a person 
by ascribing dishonesty, corruption or nepotism or anti-social behaviour, 
there have been many cases where public men have been attacked on 
grounds of their personal character. Some of these attacks have had nothing 
to do with the public responsibilities of the persons but solely with their 
private conduct. While there might be. a few occasions when even such 
private conduct might be a matter of public concern, in the majority of 
cases these attacks have been made for the sole purpose of brip.ging down 
the person in public estimation and have been generally characterised by 
indecency. Unfortunately, few persons have come -forward to chastise the 
editors by taking them to Court. In many cases this is due to a general 
reluctance to be a party to any legal proceedings, but very often it has 
been caused by the fear that ,proceedings in Court might merely provide 
an opportunity to the writer br the publisher to sling more mud. We are 
discussing in a later chapter the limits to which we feel that cross-examina-" 
tion in such cases should be permitted by the Court and we hope that 
once these l:mits are realised both by the judges and by the public, there 
will no longer be the same reluctance to prosecute. But . in the case of 
scurrilous attacks too, as in the case of indecent writing, it would seem 
necessary to provide other remedies to supplement prosecution under the 
Penal code. 

944. Instances of objectionable writings.-The examples of objectionable 
writings that have been sent to us by State Government have distressed us. 
Numerous instances of writings which violate the provisions of the Indian 
Penal Code, the Press (Objectionable Matter) Act and of the codes of 
journalistic ethics, have come to us from every part of the country. In 
certain areas, where religious tension exists, papers have picked on this 
as their best selling line. In the smaller States, where democratic Gov
ernment is being developed gradually, the papers are full of scurrilous 
attacks on politicians in office. In every part of the country, there have 
been examples of vulgarity, indecency and obscenity. 

945. Yellow journalism only among small sections.-In concluding this 
survey of the performance of the Press, it is necessary to state that the 
well-established newspapers have, on the whole, maintained a high standard 
of journalism. We are glad to state that they have avoided cheap sensa.; 
tionalism and unwarranted intrusion into private lives. They represent a 
decisive majority of the total circulation in India. Objectionable features 
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have been noticed in a small section of the Press. Nevertheless, the large 
and well-established newspapers suffer from certain weaknesses: Some 
of them are partisan in the presentation of news in respect of the financial 
interests witr. which they are allied; there is a certain timidity to expose 
courageously the shortcomings of those who are in a posftion of power and 
authority; there is an element of arbitrariness in the publicity giv~m or
denied to individuals; there is a tendency to ·suppress facts which ar~ un
favourable to their own interests or to the financial interests with which 
they are associated. These undesirable features are not singular to the 
Indian Press. Despite these short-comings, we are of the opinion that the 
country possesses a number of newspapers of which any country may be 
proud. 

946. It is true that the legal system of the country does contain pro
visions for dealing with such offences. We are discussing in the next 
chapter the scope of the Press Laws, but we realise that whatever the law 
relating to the Press may be there would still be a large quantum of 
objectionable journalism which, though not falling within the purview of 
the law, would still require to be checked. 

947. Press Council to safeguard independence.-We have discussed 
earlier, the need for maintaining editorial independence, objectivity of news 
presentation, and fairness of comment. These aspects should be looked 
after by a Press Council which will also have the responsibility of foster
ing the development of the Press and protecting it from external pressure. 
We consider that the regulation of the conduct of the Press in the matter
of such objectionable writing as is not legally punishable sholfld also be 
the responsibility of the Press Council. 

948. Condemnations of objectionable writings.-We have referred to the 
fact that journalists have not come out to condemn, in their writings, the 
existence of yellow journalism of the different types we have mentioned. 
It has been suggesteod by some witnesses that this reluctance is part of the 
general journalistic practice that dog does not eat dog, i.e., one journalist 
would not condemn another .. Since this is a matter of serious consequencer 
we have put the question to almost every j'ournalist who has appeared before 
us and have been assured by many that if the responsibility of regulating 
the profession is left to the journalists themselves, they would not hestitate 
in enforcing a code of conduct which would enhance the prestige of the 
profession and ensure that Indian journalism progresses along healthy 
lines. We have also found trhat in many of the cases, which have been 
brought against offending periodicals under the Press (Objectionable Matter) 
Act, juries composed of journalists have not hestitated to support the demand 
for security where the offence has been grave. Sri C. Rajagopalachari ex
pressed his confidence in such tribunals made up of journalists provided 
that they were given an opportunity to learn gradually the exercise of such 
responsibility. We have· arrived at the conclusion that the best way of 
maintaining professional standards in journalism would be to bring into 
existence a body of people principally connected with the industry whose 
resp:>nsihility it would be to arbitrate on doubtful points and to censure 
any one guilty of infraction of the code. 

949. Press Council in the U.K.-The Royal Commission on the Press in 
the United Kingdom recommended the establishment of a Press Council which 
would include laymen; several members felt that the Council should be 
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statutory. But the Council that has come into existence lncludes no laymen 
and is purely voluntary. In spite of the consequent weakening of its 
authority, it has not hesitated to condemn irresponsible behavious or un
journalistic conduct on the part of newspapers or newspapermen. The most 
recent instance, which we have already mentioned, is the censure of Mr. 
Gunn. Editor of the "Daily Sketch" for his action in altering the text of 
a contribution without the permission of the author and still publishing it 
over the writer's name. The fact that the Press Council in the United 
Kingdom is a purely voluntary body has undoubtedly handicapped it in the 
exercise of its authority over the Press. Its decisions in certain cases have 
been the subject of violent controversy particularly by those affected. Even 
in the last instance the Council could not ensure the appearance of- Mr. 
Gunn before it when it was investigating the matter. - We feel that a volun
tary body of this nature mlght not have the necessary sanction behind its 
decision nor legal authority to make inquires. 

950. Statutory protection for Council.-Another point that has been 
raised in this connection is that in order to be effective a Council of tliis 
character should be given statutory protection in respect of its action. With
out such protection, each member, as well as the Council as a whole, would 
be subject to the threat of legal action from those whom it seeks to punish 
by exposure, and such a threat would effectively prevent the Council from 
speaking its mind freely. We are definite, therefore, that the Press Council 
to be established in this country should be brought into existence by 
statute, that its members, individually and jointly, should have legal protec
tion in respect of all the action that they take bona fide and in discharge of 
their responsibilities and that others too who implement their decisions 
such as a newspaper that publishes the findings of the Council should also 
be protected. 

951. Recommendations.-We recommend that an All India Press Council 
should be set up by statute with the following objects:-

!. To safeguard the freedom of the Press. 

2. To help the Press to maintain its independence. 

3. To ensure on the part of the Press the maintenance of high stan
dards of public taste and foster a due sense of both the rights 
and responsibilities of citizenship. 

4. To encourage the growth of the sense of responsibility and public 
service among all those engaged in the profession of journalism. 

5. To keep under review any developments likely to restrict the 
supply and dissemination of news of public interest and impor
tance, and to keep a watch on the arrangements made by Indian 
newspapers and news agencies with foreign newspapers and 
news agencies or other bodies for the reproduction in India 
of material obtained from those sources. 

6. To improve the methods of recruitment, education, and training 
for the profession, if necessary by the creation of suitable 
agenc!es fur the purpose, such as a Press Institute. 

7. To conduct, through the Press Institute, a continuous study of the 
contents and performance of the Press. 

18 Mofi&B. 



354 

8 .. To promote a proper functional relationship amongst all sections of 
the profession. 

9. By censuring objectionable types of journalistic conduct, and by all 
other possible means, to build up a code in accordance with 
the highest professional standards. (In this connection the 
Council will have the right to consider bona fide complaints 
which it may receive about the conduct of the Press or of any 
person towards the Press, to deal with these complaints in what
ever manner may seem to it practicable and appropriate, and 
to include in its annual report a record of any action taken 
under this head and its findings thereon.) 

10. To promote 'the establishment of such common services as may 
from time to time appear desirable. 

11. To promote technical and other research. 

12. To publish developments in the Press which may tend towards 
conceutrat:on or monopoly and, if necessary, to suggest reme
dieS! therefor. 

13. To publish reports, at least once a year, recording its own work 
and reviewing the performance of the Press, its development, 
and the factors affecting them, including the number and 
circulation of newspapers, the condition of working journalists, 
and the financial condition of the industry. 

14. To review the ownership structure and its impact on the perfor
mance of the Press. 

952. Constitution.-The Chairman should be a person who is or has been 
a judge of a High Court and should be nominated by the Chief Justice of 
India. 

953. The Press Council should consist of men who will command the 
general confidence and respect of the profession and should have 25 members 
excluding the Chairman. . Out of these, 13 or more should be working 
journalists including working editors, and the others sh.9uld be drawn from 
newspaper proprietors, Universities, literary bodies. etc. The professional 
members will be of at least 10 years standing in th~ profess_ion. In the 
constitution of the Council the periodical press should be duly represented. 

954. For the constitution of the Press Council, the Chairman would call 
upon the AU-India organisations connected with the industry to draw up 
a panel of names from among whom he will choose the members to his 
first Council. 

955. Working of the Council.-(a) The Press Council will act through 
Committees to be constituted by the Chairman. The various functions of 
these Committees will. inter alia relate to: 

(i) matters relating to ethical standards and professional etiquette; 

(ii) charges of objectionable publications. (news, comment or adver
tisement), infractions of journalistic ethics or professional codes; 

(iii) regulation of the inter-relation of the various branches of the 
journalistic profession. 
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(b) If a person whose action has been questioned is himself a member 
<Jf the Council, then the Committee chosen by the Chairman to consider 
the question will not include him as one of its members. If a member is 
judged by the Council" to be guilty of objectionable journalistic conduct, he 
.shall forthwith cease to be a member of the Press Council. 

(c) It shall be open to the Press Council to go into any instance of 
infraction of the code of ethics or professional conduct. Where, however, 
proceedings in respect of such publication have been started in court, the 
Council shall not express any opinion until such proceedings have terminat
-ed. In other words, it shall not be for the Press Council to usurp the func
tions of a court of law. Nor is it intended that the Press Council, in pronounc
ing on matters coming before them for consideration should follow the 
.strict procedure of the courts. It is expected, however, that in recording 
jts findings on any case of journalistic conduct, the Council will set out its 
.reasons. 

(d) Normally, anonymity is to be respected, but where questions are 
·considered by the Press Council involving fixing of responsibility, journalis
·.tic privilege may be waived. 

(e) There should be only one central Council until uniform standards 
have been set up; therefore, if it is found necessary, regional or State 
branches may be constituted. 

(f) The Council will regulate its own procedure as well as the procedure 
<Jf its committees. 

956. Finances.-It is recommended that a cess of Rs. 10 per ton should 
be levied on the consumption of ,newsprint and expenditure on the Council 
.and its ancillaries be changed t6" the fund thus collected. 

957. We expressed eHlier our conclusions that the standards maintained 
by a newspapt?r, whether it is part of a group or an isolated unit; whether 
it is small or large c1cpends greatly upon the people who are engaged on 
its production and their adherence to principles. We consider it therefore 
essential that all journalists should feel themselves bound by a certain code 
·Of ethics which would ensure that in their writings they would continually 
aim to discharge their high respons:bility to society. We have noted that 
the All India Newspal,)er Editor's Conference and the Indian Federation of 
Working Journalist.;; and other bodies have taken considerable interest in 
this subject. They have drafted certain codes which they have forwarded 
to us for consideration. We have also seen the code formulated by the 
United Nations Sub-Commission on Freedom of Information and of the Press. 
We would consider the formulation of a code bearing all these principles in 
mind to be one of the prime duties and responsibilities of the Press Council 
when it is established. We would like them to keep in mind the following 
principles which we consider should find place in a code or journalistic 
cethics:-

(1) As thP. Press is a primary instrument. in the creation of public 
opinion, journalists should regard their calling as a trust and be 
ready and willing to serve and guard the public interest. · 

.[2) In the disrha!·ge of their duties, journalists shall attach due value 
to fundamental human and social rights and shall hold good 
faith and fair play in news reports and comments as essential 
professional obligations. 
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(3) Freedom in the honest collection and publication of news and facts 
and the right of fair comment and criticism are principles which 
every journalist should always defend 

(4) Journalists shall observe due restraint in reports and comments' 
which are likely to aggravate tensions likely to lead to vio
lence. 

(5) Journalists shall endeavour to ensure that information disse
minated is factually accurate. No fact shall be distorted and 
no essential fact shall be suppressed. No information known 
to be false or not believed to be true shall be published. 

(6) Responsibility shall be assumed for all information and comment 
published. If responsibility is disclaimed, this shall be explicitly
stated beforehand. 

(7) Unconfirmed news shall be indentified and treated as such. 

(8) Confidence shall always be respected and professional secrecy
preserved, but it shall not be regarded as a breach of the code 
if the source of information is disclosed in matters coming up. 
up before the Press Council, or courts of law. 

(9) Journalists shall not allow personal interests to influence pro
fessional conduct. 

(10) Any report found to be inaccurate and any comment based on 
inaccurate reports shall be voluntarily rectified. It shall be 
obligatory to give fair publicity to a correction or contradiction 
when a report published is false or inaccurate in material parti
culars. 

(11) All persons engaged in the gathering, transmission and dissemina
tion of news and commenting thereon shall seek to maintain 
full public confidence in the integrity and dignity of their pro
fession. They shall assign and accept only such tasks as are
compatible with this integrity and dignity; and they shall guard 
against exploitation of their status. 

(12) There is nothing so unworthy as the acceptance or demand of a 
bribe or inducement for the exercise by a journalist of his: 
power to give or deny publicity to news or comment. 

(13) The carrying on of personal controversies in the Press, where
no public issue is involved, is unjournalistic and derogatory t<> 
the dignity of the profession. 

(14) It is unprofessional to give currency in the Press to rumours or
gossip affecting the private life of individuals. Even verifiable
news affecting individuals shall not be published unless public
interests demand its publication. 

(15) Calumny and unfounded accusations are serious professional 
offences. 

(16) Plagiarism is also a serious professional offence. 
(17) In obtaining news or pictures, reporters and Press photographers 

shall do nothing that will cause pain or humiliation to innocent .. 
bereaved or otherwise distressed persons. 



CHAPTER XX 

PRESS LEGISLATION 

SECTION I 

Article 19(1) and (2) of the Constitution 

958. The freedom of the press.-Our last term of reference is to consider 
1he concept of the freedom of the Press and to examine whether any of the 
.laws require repeal or amendment as being ·;not in consonance with that 
-concept. 

959. The expression "freedom of the Pres·s~· has been understood in 
various senses by different persons. It has not been defined or referred to 
in the Constitution. Article 19 of the Constitution deals with one of the 
fundamental rights, viz. right to different kinds of freedo~s, and clause (1) 
.(a) thereof says:-

"All citizens shall have the right-

(a) to freedom of speech and expression." 

'This freedom is stated in wide terms and includes not only freedom of speech 
which manifests itself by oral u,toterance, but freedom ot expression, whether 
such expression is communicated by written word or printed matter. Thus, 
freedom of the Press, particularly of newspapers and periodicals, is a species 
-of which the freedom of expression is a genus. There can, 1Jherefore, be no 
~oubt that freedom of the Press is including in the fundamental right of the 
freedom of expression guaranteed to the citizens under Article 19 (1) (a) of 
the Constitution. 

960. But the content of the expression "freedom of the Press" has been 
variously understood. This is clear from the replies which we !have received 
to Section P in our General Questionnaire. Some have understood it as 
meaning freedom to publish any matter by printed word, whether by way 
·Of statement or comment without any legal restraint or prohibition. Others 
have coupled it with "freedom from prejudices and preconceived notions" . 
. Some others have thought that the freedom of the Press consists in freedom 
from exe'cutive control of Government. Some have stated that it consists 
in freedom from the influence of advertisers or proprietors or pressure 
groups. Still others have read into it the notion of freedom from want, i.e. 
freedom from dependence on others for financial assistance. The Press as 
such is interested in the idea of the freedom of the Press conveyed in the 
first of these various connotations, while the public as a whole is interested 
in the remaining connotations given to that expression. To say that the 
freedom of the Press consists in freedom from prejudices and preconceived 
notions is to confuse the freedom itself with the subjective approach to the ex

.ercise of that right of freedom of expression. Similarly, to equate the freedom 

857 
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of the Press with freedom from influence of proprietors, advertisers, Govern
ment or pressure groups, is to confuse the legal concept of the freedom or 
the Press with the idea of the independence of the Press. We think that 
the expression should be understood in the first sense referred to above, viz.,. 
freedom to hold opinions, to receive and to impart information through. 
the printed word without any interference from any public authority. 

961. Nature and extent of restrictions.-In a society, where the rights of 
the individuals have to be harmonised with their duties towards the society,. 
all fundamental rights and tlheir free play must be subject to restrictions_ 
But as pointed out by Mons. Lopez in his report to the Economic and Social 
Council of the United Nations, one has to be on one's guard against the· 
danger that "the concept of freedom with responsibility can be pushed to a 
point where the emphasis on responsibility becomes in effect the negation 
of freedom itself. It should be the common concern of developed and un
developed countries alike to seek a cure for the disease without killing the· 
patient. The doctrine of absoltite freedom of information has its dangers;.: 
but they may be no more formidable than those which could arise from the
irresponsible use of the concept of responsibility." 

962. There is, however, little dispute that some kind of restriction is· 
inherent in the concept of the freedom of the Press. To quote again from 
the report of Mons. Lopez "what is objectionable is the imposition of arbi-· 
trary and unnecessary restrictions and not necessarily the restrictions them
selves. If it is true that human progress is impossible without freedom then. 
it is no less true that ordinarily human progress is impossible without a 
measure of regulation and discipline. Indeed one might say that restrictions 
are essential to the preservation of the freedom itself and that what makes 
freedom usable as a factor of progress is the existence of essential com
pensatory limitations. At this stage of human progress, freedom, like atomic
energy, would be an anarchic and unmanageable force save it is placed under· 
adequate control." 

963. Our Constitution has recognised that position in permitting restric-· 
tions to be placed on the various fundamental freedoms enunciated in Article 
19 (1) of the Constitution. The shape which those restrictions should take· 
must depend on the state of development of society in different countries, 
and in the same country must depend on the circumstances prevailing . at 
different times. The precise restriction necessary within the field permitted; 
by the Constitution must vary according to the circumstances prevailing at 

1any particular time. All that the Constitution does is to lay down the limits 
/within which restrictive legislation is permissible. Accordingly,' our Consti
:tution has carefully circumscribed under Article 19(2} to 19(6) the field of· 
/permissible restrictive legislation. In our terms of reference we !have been 
asked to consider whether the laws are in conformity with the concept of· 
freedom of the Press and not with the Constitution as it exists at present. 
As the laws themselves depend for their validity on Article 19 of the Consti-· 
tution, we conceive that" it is open to us to consider how far the restrictive· 
limits allowed to be placed on the freedom of expression referred to in 
Article 19 ( 1) of the Constitution are in conformity with that concept. Indeed 
tlhe Civil Liberties Union and many others have urged upon us the desir
ability of suggesting an amendment of the Constitution itself, in order to· 
safeguard what they conceive to be the content of the expression ''freedom' 
of the Press". 
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964. The fundamental right of the freedom of the Press, implicit iii the 
right of the freedom of speech and expression, is essential to political liberty 
and proper functioning of democracy. The American Commission in their 
Report, "A Free and a Responsible Press," have stated as follows:-

"Freedom of the Press is essential to political liberty. Where men 
cannot freely convey their thoughts to one another, no freedom 
is secure. Where freedom of expression exists, the beginnings 
of a free society and a means for every retention of liberty are· 
already present. Free expression is therefore unique among 
liberties. 

The right to freedom of expression is an expression of confidence in 
the ability of free men to learn ~he truth through the un
hampered interplay of competing i~eas. Where the right is 
generally exercised, the public benefits.from the selective process 
of winnowing truth from falsehood, desirable ideas from evil 
ones. If the people are to govern themselves, their only hope 
of doing so wisely lies in the collective wisdom derived from 
the fullest possible information, and in the fair presentation of 
differing opiriions. The right ·is also necessary to permit each 
man to find his way to the religious and political beliefs which 
suit his private needs." 

The tender plant of democracy can flourish only in an atmosplhere· where 
there is a free interchange of views and ideas which one not only has a 
moral right, but a moral duty, to .. •express. As Mahatma Gandhi has stated 
in words which· have been inscribed on the portals of All India Radio at 
Delhi, "I do not want my house to be walled, in on all sides .and my windows 
to be stuffed. I want the culture of all lands to be blown about my house 
as freely as possible. But I refuse to be blown off my feet by any of them. 
Mine is not a religion of the prison house. It has room for the least among 
God's creations. But it is proof against insolence, pride of race, religion 
or colour." Democracy can thrive not only under the vigilant eye of its 
legislature, but also under the care and guidance of public opinion, and the 
Press is, par excellence, the vehicle through which ·Opinion can become arti
culate. Its role consists not only in reflecting public opinion, but in instruct
ing it and giving it proper orientation and guidance. For this, the Press 
has not only a moral right to free expression, but is subject to certain res
ponsibilities also. "In the absence of accepted moral duties, there can be no 
moral rights. From the moral point of view, freedom of expression does 
not include the right to lie as a deliberate instrument of policy. The moral 
right does not cover the right to be deliberately or irresponsibly in error." 
But the terrain of moral restrictions is not always co-extensive with the 
legal restrictions which may be imposed upon the right. Up to a point the 
restrictions must come from within. The legal protection may continue to 
remain even though the moral right to it has been forfeited.~ To quote again 
from the American Commission's Report, "Many a lying v~nal, and scoun
drelly public expression must continue to find shelter under a 'Freedom 
of the Press' built for widely different purposes,~ for to impair the legal 
right even when the moral right is gone may easily be a cure worse than 
the disease. Each definition of an abuse invites abuse of the definition. 
If the courts had to determine the inner corruptions of personal intention, 
honest and necessary criticism would proceed under an added peril. Though 
the presumption is against resort to legal action to cqrb abuses of the Press, 
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there are limits to legal toleration." Within the limits of this legal toler
ance, the control over the Press must be subjective or professional. The 
ethical sense of the individual, the consciousne~s that abuse of freedom of 
expression, though not legally punishable, must tarnish the fair name of 
the Press and the censure of fellow journalists, should all operate as power
ful factors towards the maintenance of the freedom even without any legal 
restrictionrt being placed on that freedom. 

965. Legal restrictions.-The question then arises, at what point the legal 
restrictions on the fundamental right of the freedom of the Press should 
begin. In England, Parliament is supreme, and there is no impediment 
imposed by any written constitution upon the laws that it may enact for 
curtailing the freedom of speech and expression. In the United States of 
America, which has a written Constitution, no limitations have been imposed 
such as those embodied in Article 19 (2) of our Constitution. The Supreme 
Court -of- United States has evolved a body of rules which guide the Court 
in doing the balancing that is required between individual freedom · and 
public security. The Court takes into account changing conditions and 
declares whether a particular law is or is not valid. The Supreme Court, 
called upon to reconcile the fundamental right of the citizen and the interests 
of the State, has evolved certain doctrines such as the doctrine of clear and 
present danger and the inherent police powers of the State, and the doctrine 
of implicit powers of the legislature. Under the doctrine of Police powers, 
certain limitations have been imposed upon fundamental rights of the United 
States citizens, the measure of this limitation being assessed by the clear and 
present danger test. Under the second doctrine the Supreme Court has held 
that if any particular authority was given to the State under certain powers, 
it must be presumed that the State had other and consequential powers 
necessary to effectuate the powers originally given to them, though such 
other powers were not expressly .conferred. It has been held by our Supreme 
Court that in view of the express restrictions laid down by the Constitution 
within which fundamental freedom may be legislatively abridged we cannot 
have resort to the doctrine of the Police powers of the State enunciated by 
the Supreme Court in United States of America. When our Constitution 
has defined limits within which and the purposes for which the other funda
mental rig1hts may be restricted, there appears no reason why within strictly 
defined limits the fundamental right of the freedom of speech and expres
sion should not be curtailed. Indeed, no one has seriously suggested to us 
that the freedom of speech and expression should be absolute and free from 
any kind of restraint. The Civil Liberties Union and others have suggested 
that the scope of the restrictions that could be placed on the freedom of 
expression should be as defined in Article 19 (2) of the Constitution as it 
was originally adopted. Those who have suggested an amendment of the 
Constitution have urged that Article 19 (2), as it stands today, should be 
restored to the form in which it stood prior to its amendment. under the 
Constitution (First Amendment) Act of 1951. 

966. Reasons for amendment of the Constitution.-Article 19(1) and 
Article 19 (2) of the Constitution, before amendment of the latter in 1951. 
were in the following terms:-

"19. (1) All citizens shall have the right
(a) to freedom of speech and expression; 
(b) to assemble_peaceably and without arms; 

(c) to form associations or unions; 
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(d) to move freely throughout the territory of India; 

(e) to reside and settle in any part of the territory of India; 
(f) to acquire, hold and dispose of property; 
(g) to practice any profession, or to carry on any occupation, trade 

or business. 
(2) Nothing in sub-clause (a) of clause (1) shall affect the operation o~ 

.:any existing law in so far as it relates to, or prevent the State from making 
any law relating to, libel, slander, defamation, contempt of court or ~ny 
matter which offends against decency or morality or which undermines the 
:security of, or tends to overtihrow, the State." 

It would be noticed that the permissible restrictions were in respect of 
libel, slander, defamation, contempt of courts, offences against decency or 
morality and offences against the security of the State. Almost all the 
replies that we have received to our Questionnaire (GQ) have regarded these 
restrictions as unexceptionable and even the Civil Liberties Union has stated 
ihat these restrictions were such as would meet with universal approbation. 

967. These provisions in the Constitution, however, did not stand very 
long and were amended by the Constitution (First Amendment) Act of 1951. 

The reason for this was the decisions of the Supreme Court and of the 
.several High Courts in several disputes which arose under the Constitution. 
In Romesh Thappar's (A.I.R. 1950 S.C. 124), the Supreme Court drew a· clear 
.distinction between "public order" and "security of the State". Patanjali 
·sastri J., in delivering the judgment of the majority of the Judges, said as 
1ollows:-

"The Constitution, in formulating the varying criteria for permissible 
legislation imposing restrictions on the fundamental rights 
enumerated in Article 19 (1) has placed in a distinct catego-ry 
those offences against public order which aim at undermining 
the security of the State or overthrowing it, and made their 
prevention the sole justification for legislative abridgment of 
freedom of speech and expression; that is to say, nothing less 
than endangering the foundations of the State or threatening its 
overthrow could justify curtailment of the rights to freedom 
of speech and expression, while the right of peaceable assembly 
[sub-clause (b)] and the right of association, [sub-clause (c)] 
may be restricted under clauses (3) and (4) of Article 19 in 
the interests of "public order" which in those clauses includes 
the security of the State. This differentiation is also noticeable 
in Entry No. 3 of List III (Concurrent List) of the Seventh 
Schedule, which refers to the "security of a State" and "main
tenance of public order" as distinct subjects of legislation. The 
Constitution thus requires a line to be drawn in the field of 
public order or tranquillity, marking off, more or less roughly, 
the boundary between those serious and aggravated forms of 
public disorder which are calculated to endanger the security 
of the State and the relatively minor breaches of the peace of a 
purely local significance, treating for this purpose differences 
in degree as if they were differences in kind. 

". . . . . . . . Thus, very narrow and stringent limits have been set to 
permissible legislative abridgment of the right of free speech 
and expression, and this was doubtless due to the realisation 
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that freedom of speech and of the Press lay at the foundation 
of all democratic organisations, for without free political dis
cussion no public education, so essential for the proper func
tioning of the processes of popular government, is possible. A 
freedom of such amplitude might involve risks of abuse. But. 
the framers of the Constitution may well have reflected, with 
Madison who was "the leading spirit in the preparation of the 
First Amendment of the Federal Constitution", that "it is better 
to leave a few of its noxious branches to their luxuriant growth,. 
than, by pruning them away, to injure the vigour of those yield
ing the proper fruits." 

"We are, therefore; of opinion that unless a law restricting freedom 
of speech and expression is directed solely against the under
mining of the security of the State or· the overthrow of it, such 
law cannot fall within the reservation under clause (2) of Article 
19, although the restrictions which it seeks to impose may have 
been conceived generally in the interests of public order." 

968. As a result of this decision of the Supreme Court, several laws which 
purported to abridge the right of the freedom of the Press in the interest 
of public order, though not necessarily in the interest of the security of the 
State, came to be challenged before the various High Courts, One of the 
first o! such challenges came in the case of Bharati Press (A.I.R. 1951 Pat. 
12) (a case under Indian Press-Emergency Powers-Act), in which a 
Special Bench of the Patna High Court held by a majority decision that 
"if a person were to go on inciting to murder or other cognizable offences 
either through the Press or by word of mouth, ihe would be free to do so 
with impunity and that such utterances would not fall within the restric
tions authorised by Article 19 (2) of the Constitution." The learned Judges 
came to this decision somewhat reluctantly. They considered that they had 
no alternative, but to take tihe view they took, in view of the distinction 
which the Constitution had drawn between legislation for "maintenance of 
the security of the State" and legislation for "the maintenance of public 
order." Sarjoo Prasad J. stated:-

"1 wish that my de.cision on the point (viz. the scope of clause 2 of 
the Article i9) would sooner than ever come to be tested by 
the Supreme Court itself and the position re-examined in the 
light of the anomalous situation pointed out above." 

This decision was taken in appeal and was subsequently reversed by tihe 
Supreme Court in Shailabala Devi's case (A.I.R. 1952 S. C. 329). But the 
possible consequences of the decision of the Patna High Court were so 
serious that Government thought it desirable to undertake immediate amend
ment of the Constitution, and by the Constitution (First Amendment) Act 
of 1951, sub-section 3, Article 19 (2) of the Constitution was replaced in 
the form in which it exists at present. Clause (2) of Article 19, as it stands. 
now, is in the following terms:-

"Nothing in sub-clause (a) of clause (1) shall affect the operation 
of any existing law, or prevent the State from making any 
law, in so far as such law imposes reasonable restrictions on 
the exercise of the right conferred by the said sub-clause in 
the interests of the security of the State, friendly relations with 
foreign States, public order, decency or morality, or in relation 
to contempt of court, defamation or incitement to an offence." 
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It would be noticed that as compared with Article 19 (2) as it originally 
stood, the additional subjects with respect to which legislative restrictions 
could be imposed on the right of the freedom of speech and expression 
were (1) friendly relations with foreign States, (2) public order, and (3) 
incitement to an offence. The new Article 19 (2), however, stated that the· 
restrictions are to be reasonable, with the result that the Courts were 
given power to decide in any particular case whether the restrictions in 
respect of the various subjects were reasonable or not. The restrictions. 
under Article 19 (2) thus became a justiciable matter as other restrictions 
enumerated in clauses (3), (4), (5) and (6) of Article 19 were justiciable 
issues from the very beginning. The point therefore that we have to con
side.r... is whether the inclusion of the three additional matters, with respect 
to which there could be reasonable legislative abridgment or the right 
of the freedom of speech and expression is in -consonance with the concept 
of the freedom of the Press. · 

969. Was amendment necessary?-It has been argued that the Constitu
tion was amended in somewhat "indecent haste"-without waiting to see 
whether the Supreme Court upheld the view of the Patna High Court 
in the Bharati Press case and that if they had so waited, there would have 
been no necessity to amend the Constitution, as the Patna High Court view. 
which was the immediate occasion for taking up the amendment of the 
Constitution, was rejected by the Supreme Court. We are not sure that 
this argument is altogether correct. It is true that the Supreme Court 
did disapprove the observations of Sarjoo Prasad J. Their Lordships 
said that their earlier decision i:Q Romesh Thappar's case (1950 S.C.R. 594) 
and Brij Bhushan's case (1950 ·s.C.R. 605) had been misapplied and mis
understood and proceeded to observe "It is plain that speeches or expres
sions on the part of an individual which i:Q.cite to or encourage commission 
of violent crimes such as murder cannot but be matters which would under
mine the security of the State and come within the ambit of law sanction
ed by Article 19 (2) of the Constitution." Having already drawn a dis
tinction between the "security of State" and "public order" and having 
stated that "nothing less than endangering foundation of the State or 
threatening its overthrow could justify curtailment of the right to freedom 

· of speech and expression," it is difficult to see, with the utmost respect to 
their Lordships, how incitement by any individual in a remote village to 
commit a violent crime such as murder, out of personal spite, is likely to 
undermine the security of the State. Further the learned Judges emphasis
ed the ratio of Romesh Thappar's case thus: "whatever ends the impugned 
Act (viz. Madras Maintenance of Public Order Act XXIII of 1949) may 
have been intended to subserve and whatever aim its framers may-have 
had in view, its application and scope could not, in the absence of deli
miting words in the Statute itself, be restricted to those aggravated form!f 
of prejudicial activity which are calculated to endanger the security of the 
State nor was there any guarantee that those authorised to exercise the 
powers under the Act would in using them discriminate between those who 
act prejudicially to the security of the State and those who do not.'• 
(Italics are ours). Even this interpretation, though it may have granted 
constitutional validity under the original Article 19 (~) of the Constitution 
to legislation restricting freedom of speech with regard to "aggravated 
forms of prejudicial activity" or even "commission of violent crime like 
murder which would undermine security of State", it \still left uncovered 
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the large field of 'public order' and incitement to other and not so aggra
vated forms of crimes which did. not endanger the security of State-such 
.as incitement to the commission of offences of robbery, dacoity, rioting and 
a host of others. In our opinion, therefore, the decision of the Supreme 
Court in Shailabala's case would not have dispensed with the necessity of 
.amending Article 19 (2) of the Constitution. Indeed in the Shailabala's 
.case itself the Supreme Court has finally relied on the retrospective effect 
.given to the new amendment in upholding the validity of the Indian Press 
(Emergency Powers) Act 1931. (See Page 660). 

970. Scope of restrictions according to the organs of the United Nations.-
1n the First Session of the General Assembly of the United Nations in 
London, a ... proposal was received from the Philippines to hold a world
wide conference on the freedom of information, and at its New York 
'Session the General Assembly called upon the Economic and Social Council 
to convoke a Conference for the purpose. The Economic and Social Council 
had constituted a Commission on Human Rights and this Commission Iecom
mended the setting up of a Sub-Commission on Freedom of Information 
:and the Press. This proposal was approved by the Economic and Social 
>Council, and in March 1947, 12 Members were elected to the Sub-Commis
-sion, and the Sub-Commission was directed to convene a 'Conference. 
Accordingly, a Conference was held at Geneva in the months of March 
:and April 1948. It was attended by over 300 delegates and observers from 
57 countries. The main achievement of the Conference was the preparation 

.-of three Draft Conventions: 

(1) on the gathering and international transmission of news; 

(2) on the institution of an international right of correction; anQ._ 

(3) on the general principles of the Freedom of Information. 

'These Conventions are to be found in the Final Act of the Conference. 
"The relevant provisions of the Covenant on the Freedom of Information 
:and the Press are as follows: 

"ARTICLE 1 

(a) Each Contracting State shall secure to all its own nationals and 
to the nationals of every other Contracting State lawfully 
within its territory freedom to impart and receive information 
and opinions, orally, by written or printed matter, in the 
form of art, or by legally operated visual or auditory devices 
without governmental interference; 

(b) No Contracting State shall regulate or control the use or avail
ability of any of the means of communication referred to in 
the preceding paragraph, in any manner discriminating against 
any of its own nationals or of the ·nationals of any other 
Contracting State on political or personal grounds or on the 
basis of race, ·sex, language or religion; 

(c) Each Contracting State shall secure to all its own nationals and 
to the nationals of every other Contracting State freedom to 
transmit and listen to information and opinions within its 
territories and across its frontiers by any legally operated 
means without governmental interference; 
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(d) Each Contracting State shall permit the nationals of other Con
tracting States as much freedom to seek information as it 

. grants to its own nationals; 

(e) The Contracting States shall encourage and facilitate the inter
change between their territories of those of their . nationals 
engaged in the gathering of information and opinions for dis
semination to the public and shall deal expeditiously with. 
applications by such persons to enter their territories. 

ARTICLE 2 

(1) The freedoms referred to in paragraphs (a), (c) and (d) of 
Article 1 carry with them duties and responsibilities and may 
therefore be subject to necessary penalties, liabilities and 
restrictions clearly defined by law, ·~ut only with regard to: 

(a) Matters which must remain secret in the interest of national 
safety; 

(b) Expressions which incite persons to alter by violence the 
system of government or which promote disorder; 

(c) Expressions which incite persons to commit criminal acts; 
(d) Expressions which are obscene or which are dangerous for 

youth and expressed in publications intended for them; 

(e) Expressions which are injurious. to the fair conduct of legai 
proceedings; 

(f) Expressions which nuringe literary or artistic rights; 

(g) Expressions about other persons, natural or legal, which. 
defame their reputations or are otherwise injurious to them 
without benefitting the public; 

(h) Legal obligations resulting from professional, contractual or 
other legal relationships including disclosure of information 
received in confidence in a professional or official capacity; 

(i) The prevention of fraud; 

(j) The systematic diffusion of deliberately false or distorted 
reports which undermine friendly relations between peoples 
or States." 

It will be noticed that the three subjects with respect to which there 
can be legislative abridgment of the right of freedom of speech and expres
sion under the First Amendment Act of 1951 are covered by clauses (b), 
(c) and (j) of the Covenant referred to above. 

971. These three Conventions were sent by the Economic and Social 
Council to the General Assembly of the United Nations. The General 
Assembly in its Third Session (April-May 1949) re-drafted and amalga
mated the Conventions on the gathering and international transmission of 
news and on the institution of an international right of correction. But it 
encountered difficulties with regard to the Covenant on the general prin
ciples of Freedom of Information and postponed consideration of the· 
Covenant pending receipt of the Draft Covenant on Human Rights. 
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972. The Commission on . Human Rights in its Sixth Session (March-May 
1950) drafted an Article (originally numbered 17, but subsequently 
numbered 14) on "The Freedom of Information" for inclusion in the Draft 
Covenant on Human Rights. It called upon the Economic and Social 
Council to recommend it to the General Assembly of the United Nations 
ior adoption; Although the Social Committee of the Council espoused 
.such a course, the Economic and Social Council, however, at its Eleventh 
Plenary Session in July-August 1950 declined to make such a recommenda
tion. 

973. The General Assembly of the United Nations, however, in its 
Fifth Session in September-December set up an ad hoc Committee to 
draft a Convention on "The Freedom of Information", to report to the Eco
nomic and Social Council on the results of ·its work and to submit recom
mendation, in particular with regard to advisability of convening a Con
ference of plenipotentiaries with a view to the framing and opening for 
.signature of a Convention on "The Freedom of Information" 

974. The Committee on Draft Convention on "Freedom of Information" 
met in January and February 1951. The ad hoc Committee decided to 
take as its working document the text of the Draft Convention op Freedom 
.of Information prepared by the United Nations Conference on Freedom of 
Information in Geneva in ~948. The Committee had to consider two re
drafts of Article 2 submitted by Lebanese and United States of America 
delegations. After rejecting the redrafts subject to such amendments as 
bad already been adopted, the Committee considered in detail the various 
-clauses in Article 2 of Convention prepared by the Geneva Conference. Its 
Report contained in an index the text of the preamble and 19 Articles of 
.a Draft Convention on "Freedom of Information". Article 1 stated the 
·obligations of Contracting States to establish standards of Freedom of 
Information firf!tly, positively by guaranteeing freedom. to seek, receive 
and impart information and secondly, in a negative fashion by imposing 
an injunction against any form of discrimination in the regulation and con
trol of means of communication. Article 2 listed permissible restrictions 
.on the freedom referred to in Article 1. The article is in the following 
terms: 

"2. The exercise of the freedoms referred to in Article 1 carries with 
it duties and responsibilities. It may therefore be subject to 
limitations, but only to such as are dearly defined by law; 
applied in accordance with the Jaw and necessary with regard 
to: 

(a) The protection of national security; 

(b) Expressions which incite persons to alter by violence the 
system of government or which promote disorder; 

(c) Expressions which incite persons to commit criminal acts; 

(d) Expressions which are obscene or which are dangerous for 
youth and intended for them; 

(e) Expressions· which are injurious to the fair conduct of legal 
proceedings; 

(f) Expressions which infringe literary or artistic rights; 

(g) Expressions about other persons, natural or legal, which defame 
their reputations; 
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(h) Legal obligations resulting from professional, contractual or 
other legal relationships including disclosure of information 
received in confid~nce in a professional or qjficial capacity; 

(i) The prevention of fraud." 

975. It would be noticed that the clauses of this Article are substantially 
the same as in the Convention drafted by the .Geneva Conference save in a 
few particulars: 

Clause (a) has been made much wider and is not confined in its operation 
to secret matters as in the Geneva Conference draft .. 

Clause (g) has also been made wider and permits restrictions being placed 
·On defamatory expressions irrespective of the consideration whether they are 
for public benefit o:r not. 

Clause (j) of Geneva Conference draft has been omitted. Its omission was 
suggested by the U.K. delegation and in spite· of the opposition of several 
countries including India the suggestion was carried by a narrow majority of 
1: 6: 1. Thereafter the Saudi Arabian delegation wanted to substitute a clause 
even in a wider form as follows: 

"Diffusion of reports likely to undermine friendly relations between 
peoples and States" 

But the proposal was lost by 8:5:1. 

Thus even under the draft prepared by the ad hoc Committee, two out of 
three matters newly added to Article 19(2) of our Constitution by the Consti
tution (First Amendment) Act~ 1951 are included among the permissible 
restrictions and the third item was omitted by a very narrow majority. 

976. The Economic and Social Council at its Thirteenth-Session did not 
consider the Draft in detail but reported to the General Assembly its decision 
not to convene a plenipotentiaries Conference as suggested by the General 
Assembly. 

977. The General Assembly's Third Committee took the Draft for consi
deration at its Seventh Session (October 1952-April 1953). The main difficulty 
centred round Article 2 with respect to: 

(1) the type ot restrictions which should be included; and 

(2) the manner in which the restrictions should be laid down. 

There was general agreement that it was necessary to cover in some 
manner such matters as the national security, incitement to alter by violence 
the system of Government, incitement to commit criminal acts, obscenity 
and the rights and reputation of others. Some of the nations sought to in
dude, in the Preamble, restrictions which they claimed were made necessary 
by specific provisions in the legislations of their countries or by special 
national interests. Accordingly, there were proposals to include such matters 
as blasphemy, disclosure of information received in official confidence, reports 
likely to prejudice trials of cases before Courts, reports injurious to national 
prestige and honour and reports likely to undermine friendly relations bet
ween peoples. A motion-sponsored by 18 nations including India-to 
proceed to a detailed discussion was defeated by a tie in the voting-23 
ior and 23 against with 8 delegates abstaining. 
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97P. Thus there are at present three Drafts approved by some agency 
or the other of the United Nations: 

(1) the drltft prepared by the United Nations Conference in Geneva 
in 1948; 

(2) the draft of the Commission on Human Rights; and 

(3) the draft prepared by the ad hoc Committee appointed by the 
United Nations. 

979. Monsieur Lopez in his report as Rapporteur to the Economic and 
Social Council has recommended merely a general statement of the restric
tions rather than an enumeration of a detailed list· which may not be ex
haustive. The draft that he suggests is this: 

"Article 2: The exercise of the freedom referred to in Article 1 carries 
with it duties and responsibilities. It may therefore be subject 
to limitations, but only to such as are clearly defined by law. 
applied in accordance with law and necessary for respect of 
rights and reputations of others, for protection Qf national 
security, for prevention of disorder or crime or for protection 
of public health and morals." 

This formula, he says, is based on the text of the Article on "Freedom 
of Information" drafted by the Commission on Human Rights for inclusion 
in the Draft Covenant on Human Rights. The additional subjects which. 
were added to Article 19(2) of our Constitution by the Constitution Amend
ment Act of 1951 appear to be covered by Monsieur Lopez's formula,. 
except perhaps the subject of friendly relations with foreign States. 

980. Views of the Councll of Europe.-lt has been stated by the Civil 
Liberties Union that when the matter was under discussion. the represen
tative of the United Kingdom, Lord Macdonald, stated in the Third Com
mittee of the Fifth Session of the General Assembly on the 18th of October 
1950, that "the stipulated limitations were so broad and vague that they 
could be construed as permitting the imposition of almost any restriction 
on the rights to which they referred and, in fact, completely nulliflea 
the effect of the Articles to which they applied." But it appears that on 
the 4th of November 1950 a resolution was adopted by the Council of 
Europe to which representatives of 13 Governments, including the Govern
ments of Belgium, Denmark, France, Ireland, Italy, Netherlands, Turkey 
and Great Britain, were parties. Article 10 of th.is document is in- the 
following terms: -

"Every one has the right of freedom of expression. Th.is right shall 
include freedom to hold opinions and to receive and impart 
information and ideas without interlerence by public authority. 
This article shall not prevent States from requiring the licens
ing of broadcasting, television, or cinema enterprises. The 
exercise of these freedoms since it carries with it duties ~d 
responsibilities may be subject to such formalities, conditions, 
restrictions or penalties as are prescribed by law and are neces
sary in a democratic society in the interests of (a) national. 
security (b) territorial integrity or (c) public safety (d) pre
vention of disorder or crime, (e) for the protection of health 
or morals (f) the protection of the reputation or rights of 
others (g) preventing the disclosure of information received 
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in confidence or for maintaining the authority and impartiality 
of the judiciary." 

It would thus be noticed that two of the three subjects with respect to 
which there could be legislative abridgment of the right of freedom of 
.speech and expression under Article 19(2) of our Constitution, are mcluded 
in the subjects, with respect to which several important countries in Europ-e, 
including Great Britain, agree that the freedom could be restricted by 
legislation in the interest of democratic society. 

981. Amended Article 19(2) not inconsistent with the concept of the 
Freedom of the Press.-;-:-It has been urged before us that the amendment 
of the Constitution enlarges the sweep of legislative abridgment of the 
:fundamental right of the freedom of speech and expression -ioo widely, 
.and under its cover, it would be possible for both the Central and the 
State Legislatures to pass laws which would undJ.llY curtail the fundamental 
right. We think that the view embodied in th~ various drafts before the 
United Nations and its subordinate bodies and specialised agencies and the 
view of the nations which have accepted the resolution of the Council of 
Europe may generally be adopted as a sound rule and in that view we think 
that the amendment of the Constitution embodied in Article 19(2) thereof 
at least so far as it relates to public order · and incitement to an offence 
does not offend against the principle of the freedom of the Presf'1 The 
All India Newspaper Editors' Conference have not expressed any definite 
view on the subject. There are some of their members who hold that the 
amendment arms the executive with powers which are liable to abuse. 
But there are others who consider that the word "reasonable" in ·Article 
19 ( 2) gives sufficient protection for the purpose of ensuring that the basic 
•concept of the freedom of the PFess is not violated. All the State Govern
ments are unanimous in their view that the amendment is in order and it 
is not necessary to go back to the original position. The Indian Federation 
of Working Journalists has urged the restoration of the original position, 
primarily on the grounds that the original judgment of the Patna High 
·Court had subsequently been reversed by the Supreme Court, but ·as we 
have attempted to point out in paragraph 969, the Supreme Court judgment 
does not do away with the necessity for the amendment. 

982. Position in some other Constitutions.-Moreover proVISIOn autho
rising placing of legislative restriction on the fundamental right of freedom 
of speech in the interest of p1,1blic order is to "be foun~ in the wr-itten 
Constitution of other countries, e.g., Constitutions of Eire and Burma pro
vide that the right of citizens to express freely their convictions. and opin
ions is subject to law, public order and morality. The French and Swiss 
Constitutions guarantee free communication or" ideas, subject to the res
-ponsibility of an individual for any abuse of this freedom as determined 
by law. The Constitution of the United States of Mexico says that· no law 
shall restrict the liberty of the Press which ·shall be limited only by res
pect due to private life, morals and public pe1:1ce. Brazilian Law provides 
for punishment for misuse of the freedom of the Press and the definition 
~f misuse includes inter alia (i) publication of articles or other items in
volving violent procedure to subvert public order, and (ii) instigation to 
eommit crimes. 

983. England has no written Constitution and no question can arise 
whether any particular law enacted by Parliament is intra vires or ultra 

18 M of I & B. 
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vires of the Constitution or offends against any guaranteed fundamental 
right. In United States of America the first amendment to the Constitu
tion says that the Congress shall make no law abridging the in:edom. of 
speech or of the Press. But as Storey has pointed out: 

"That this amendment was intended to secure to every l:ilizen an 
.absolute right to speak or write or print whatever he might 
please· without any responsibility _public or private i;; a sup
position too wild to be indulged in· by any rational ma11 .... 
Civil society could not go on under such circumst;;nces. The 
language of this amendment imports no more than that 'every 
man shall have a right to speak, write or print his opinion 
-upon 'any ·sUbj'ect "whatever without any' prior re.;;traint, so 
always that he does not injure 'any otheF person in his rights, 
person, pl'operty or reputation and so always that he cloes not 
disturb· the public peace ... ~ With this reasonable limitation 
it is not only 'right in in itself but it is an ine::;timable pri
vilege in a free Government. ·Without such limitation it might 
become scourge of the Republic." (Italics are ours) 

Professors Frederic A. Ogg and P1 Orman Ray in their ''IntfOduction 
to· American Government" (Tenth edition, page 127) ·say: "Liberty is not 
licence, and rights are relative, not absolute. After ,all, one of the main 
purposes of Government is to prevent the safety and well-being of ti1e many 
from being jeopardized by the few. Freedom of speech and Pre::;:; does not 
carry with it any right to utter or publish slander or libel or to incite 
persons to' crime or panic .... To be validly claimed, a right mu,;t be exer
cised so as to cause no impairment of the same or any other ri~ht po.-"'essed 
by others. · Practical application of this simple principle often, h•l'.~·ever. 

raises difficult questions." (Italics are ours) 

984. It was in Schenck v. United States (1919) 249 U.S. 47, Mr. Justice 
Holmes declared that the question in every case is whether the words 
used are used in such circumstances and are of such a nature as to create 
a clear and present danger that they will bring about the substantive evils 
that the Congress has a right to· prevent. This test is obviousl.v a some
what vague one as recognized by the Supreme Court itself in Whitney v. 
California (1927) in which Brandeis J. says: 

"This court has not yet fixed standards by which to determi11e when 
a danger shall be deemed to be clear and what deg·cee of evil 
shall . be deemed sufficiently substantial to justify res.:.ll't to 
abridgment 9f free speech. and assembly as the me:~.n$ pf pro
tection." 

Mr.· Justice Black in Bridges v. California (1941) referred _with approval 
_to these·_ J:emarks of Brandeis J. and went on to say "Nevertheless. the clear 
and present d9nger language of the Schenck case has afforded practical 
guidance in a- great ;variety of cases in which the scope of con~titutional 
prote.ction~ of freedom of expressions was in issue .... Wl:tat .finally emErges 
irom clear ;md present danger cases is a working· principle th~·t th .. ~ub
st~htive evil must be 'extremely serious and the degree of imminence 
extremely high before uttrances can be punished." "In order to ~upport 
a. finding of .clear and present danger it must be shpwn ;eithe1· th~t im
mediate serious violence, was. to .be expected or advocated or that th'e past 



371 

conduct furnished reason to believe that such advocacy was then contem
plated." Four Judges of the Supreme Court, however, gave a dissenting 
opm10n. They said: "The Constitution is not a mere ;formulary. Nor 
does it require displacement of an historic test (the test of reasonable 
tendency) by a phrase (clear and present danger) which first gained cur
rency in 1919-Schenck case. Our duty is not ended with recitation of 
phrases that are shorthand of a complicated historical process. The phrase 
'clear and present danger' is merely a justification for curbing utterance 
where that is warranted by the substantive evil to be prevented. The phrase 
itself is an expression of tendency ~ and not of accomplishment and the 
literary difference between. it and 'reasonable tendency' is not of consti
tutional dimension." 

There is thus a great ·deal of difference of opinion even in America about 
the application of "clear and present danger test" (See Vidya Nivas v State, 
A.I.R. 1953 Allahabad 342 at page 345). 

985.' This general' test, however, has to be applied having regard to the 
circumstances of each case. In Gitlow v. New Yor.k, 1925 S. C. 13 the 
Supreme Court had to pronounce upon the validity of the law of criminal 
anarchy: The Court in a majority judgment expressed themselves as 
follows: 

"It is a fundamental principle long established that the freedom of 
speech and of the Press which is secured by the Constitution 
does not confer an !ibsolute right to speak or publish without 
responsibility whateV:er one may choose, or an unrestricted and 
unbridled licence that gives immunity for every possible use of 
language prevents the punishment of those who abuse this 
freedom ...•.. Reasonably limited-it was said by Storey-this 
freedom is a~ inestimable privilege in a free Government. 
Without such limitation it might become the SCQ!lrge of the 
Republic ...... That a State in exercise of its police powers may 
punish those who abuse this freedom by utterances inimical to 
public welfare, tending to corrupt public morals, incite to crime 
and disturb the public peace is not open to question .... Thus it 
was held by this Court in the Fox case that the State may punish 
publications advocating or encouraging a breach of the criminal 
laws and in the Gilbert caie that a State may punish utterances 
teaching or advocating that its citizens should not assist the 
United States in prosec1;1ting or carrying on war with its public 
enemies." 

These observations were quoted with approval in Whitney v. California. 
1927 s.c. 2. 

From this it appears to us clear that the Supreme Co~rt would uphold any 
law which purported to punish utterances inimical to public welfare, tend
ing to incite crime or to disturb the public peace. Thus, the amendment of 
Article 19(2) of the Constitution by the Constitution (First Amendment) Act, 
adding the subjects of public order and incitement to an offence to those 
in respect of which . there may be permissible legislative restrictions on 
freedom of expression, is in line with the judicial pronouncement of the 
Supreme Court of the United States. 
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986. The Judgment of the Supreme Court in Thornhill v. Alabama, 1940 
S.C. 6, is even more explicit on the point. It says inter alia: 

"The freedom· of speech and of the Press guaranteed by the Consti
tution embraces at the least the lioertY to discuss publicly and 
truthfully all matters of public concern without previous res
traint or fear of subsequent punishment.... Every expression 
of opinion on matters that are important has the potentiality 
of inducing action in the interests of one rather than another 
group in society. But the group in power at any moment may 
not impose penal sanctions on peaceful and truthful discussion 
of matters of public interest merely on a showing that others 
may thereby be persuaded to take action ·inconsistent with its 
interests. Abridgment of the liberty of such discussion can be 
justified only where the clear danger of substantive evils arises 
under circumstances affording no opportunity to test the merits 
of ideas by competition for acceptance in the market of public 
opinion." 

In that case the Court was construing the validity of a law which made 
picketting a m:sdemeanour. It was urged on behalf of the State that the 
purpose of the impugtied statute was the protection of the community from 
violence and breaches of the peace which were the concomitants of picket
ting. Dealing with this argument, the Court said : 

"The power and the duty of the State to take adequate steps to pre
serve the peace and to protect the privacy, the lives and the 
property of its residents cannot be doubted. But no clear and 
present danger of destruction of life or property, or invasion 
of the right of privacy or a breach of the peace can be thought 
to be inherent in the activities of every person who approaches 
the premises of an employer and publicises the facts of a labour 
dispute involving the latter ; we are not concerned with picket
ting en masse or otherwise conducted which might occasioo 
such imminent and aggravated danger to these interests as to 
justify a Statute narrowly drawn to cover the precise situation 
giving rise to the. danger." 

Here again special emphasis is laid on the power of the State to take 
steps to preserve the peace and to protect .the privacy. lives and the pro
'perty of its residents· in exercise of its police powers. The preservation of 
peace and maintenance of public order may thus be matters for which 
there ·may be legislative restriction of the right of Freedom of speech pro
vided the danger to the peace and public order was 
clear and it is because the Alabama law prohibiting picketting made no 
distinction between picketting by an individual and picketting en masse, or 
made no exception based on the number of persons engaged in the proscribed 
activity or the peaceful character of their demeanour that the. Supreme 
Court declared the law invalid. 

987. It would thus be seen that the Supreme Court had recognised the 
right of the State, in exercise of its police powers, judging by "the clear 
and present danger" test, to restrict the freedom of expression where such: 
expression is likely to incite people to commit crimes or to disturb the 
public peace. Certain principles which have been codified in our Constitu
tion have also been recognised by the Supreme Court of the United States 
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in formulating the permissible restrictions on the freedom of expression. 
The clear and present danger test might be a good working rule for the 
judiciary where, as in th~ American Constitution, the sphere of legislative 
abridgment is not defined by words in the Constitution itself. But in the 
scheme of our Constitution that sphere has to be defined for certain pur
poses. The clear and present danger te~t . cannot be utilised for defining 
matters in respect of which there may be legislative restriction on the free
dom of speech and expression, but the implication of that test would be a 
legitimate consideration when courts have to decide whether a particular 
law dealing with the matter is reasonable or not having due regard to the 
imminence and character of the danger sought to be averted by the legis
lation. 

988. Specific suggestions for amendment of Article 19(2) of the Cons
titution.-"Public Order" It has been urged that the words "in the interest 
of public order" shv ... ld be altered to "for the.·prevention of disorder" so 
as to delimit the wide implication of the words· "public order". A similar 
argument was advanced by the representative . of . the United Kingdom in 
the Sixth Session of the Commission on Human Rights at Lake Success in 
April 1950. It was argued that "maintenance of public order" may mean 
acceptance of the existing order of Society. But it was pointed out by the 
representatives of various nations, including United States of America, 
France, Chile and Egypt, that the idea of 'public order' was clearly under
stood in most countries of the world and its application was known to juris
prudence. It might be risky to substitute for that legal concept some 
new and perhaps vague}," terms. Moreover the words "public order in a 
democratic society" appeared in Article 29 of Universal Declaration on 
Human Rights and in Articles 16,. 17, 18 a!ld 19 of the Covenant itself. Ac
cordingly the Commission by a ·narrow majority declined to, substitute the 
words "for prevention of disorders" for the words :'in the interest of public 
order." We think it is hardly likely that the words "public order" would 
be interpreted in the sense visualised by the United Kingdom representa
tive. In agreement with the view of the Commission on Human Rights we 
think that the words "public order" in Article 19(2) do not call for any 
change. 

989. Friendly l'elation with foreign States.-With regard to the provlSlon 
relating to the friendly relations with foreign States contained· in Article 
19(2) of the Constitution, it was urged before us that under .the guise of 
maintaining friendly relations with foreign States restrictions could be placed 
on legitimate expression of views on questions of foreign policy or on the 
presentation of points of view which run counter to the policy of Govern
ment of India or its friendly relations with foreign States and that such 
restrictions would not be in with true concept of ·the freedom of 
the Press. It is undoubtedly true that in a democracy there should be 
freedom of expression with regard to the foreign policies of the Government 
in power and that such criticism should not ·be prevented under the specious 
plea that it would eQdanger the friendly relation of the Government of the 
day with foreign powers. At the same time one has to bear in mind that 
persistent and malicious propaganda against a foreign power ·which has 
friendly relations with India may cause considerable embarrassment from 
the point of view of the nation even tbough ,the security of the State may . 
not be involved. Parliament must, therefore, have power to deal with such 
kind of criticism and if the words "friendly relations with foreign States•• 
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were not there in Article 19(2) of the Constitution, Parliament would have 
no power to legislate in that regard. 

990. The Press Laws Enquiry Committee have pointed out in paragraph 
69 of their Report that the General Assembly of the United Nations in a 
plenary meeting held on 15th Nqvember 1947 considered the question of 
developing friendly relations amongst member States and, to that end, facili
tating the diffusion of information calculated to strengthen mutual under.:. 
standing and ensure friendly relations between the peoples. Governments of 
member States were invited by a resolution passed in the meeting to study 
such measures as might with advantage be taken on the national plane to 
combat within the limits of constitutional procedure the diffusion of false 
or distorted reports likely to injure friendly relations between States. It 
would be remembered that clause (j) of Article 2 of the Covenant on 
Freedom of Information and the Press prepared by the United Nations Con
ference at Geneva in 1948 agreed to the necessary restrictions being placed 
as clearly defined by law with regard to the "systematic diffusion of deliber
ately false and distorted reports which undermine friendly relations between 
peoples or States". When the matter was considered by the Commission on 
Human Rights in April 1950 they had before them a draft which did not 
include a clause on the lines of clause (j) of Article (2) of the Covenant 
as recommended by the United Nations Conference at Geneva in 1948. An 
amendment was suggested by Mrs. Hansa Mehta, who represented India, 
which would have had the effect of adding words "or for the prevention of 
spreading deliberately false and distorted reports which undermine friendly 
relations with the peoples and the States". The Indian amendment had the 
support of the representatives of Egypt, Yui:oslavia and Lebanon. The United 
Kingdom and the Philippines representatives sympathised with the Indian 
point of view but feared that, in an effort to eliminate the danger visualised 
by the Indian representative, all information on foreign countries may have 
been made subject to censorship thus destroying the very freedom which 
the Covenant sought to safeguard. Moreover it was pointed out that the 
General Assembly had asked the Commission to include in the Covenant 
a general statement of basic principles i:overning Freedom of Information ; 
it had not called for a complete convention on the question. The Commission 
could not, therefore, attempt to work out detailed provisions and means of 
applying them without exceedini: its terms of reference. The Covenant was 
essentially' designed to safeguard human rights and not to offer a code of 
ethics for the Press. It had, therefore, to be confined to a statement of 
general principles. For these reasons the Indian suggestion was rejected 
by 6 votes to 5 with 4 abstentions. As has been pointed out earlier the 
ad hoc Committee's draft and the suggestions made by M. Lopez did not 
permit legislation placing restrictions on the freedom of speech in the in
terest of friendly relations with foreign States unless such restrictions be
come necessary in the interest of national security. 

991. When the Constitution was amended in 1951, there was considerable 
opposition to the introduction of the words "friendly relations with foreign 
States" in Article 19(2-) of the Constitution. At that time the Prime Minis
ter pointed out, that this was merely an enabling clause which empowers 
Parliament to frame legislation, in case the necessity arises and gave an 
assurance that it was not the intention of the government to promote legis
lation which would prevent discussion of the foreign policy of Gvernment. 
This assurance has . been faithfully observed and there has been no legisla
tion in this respect placing fetters on the freedom of expression. Even when 
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t hf' 1! 1' '-: h i en subsequently became the Press (Objectionable Matter) Act 
w a: '11' , ocb ,·••d, the definition of objectionable matter did not contain any 
clac> ' .. J, , i·,g to expressions which may endanger the friendl y relat(ons 
oi Jq .;i;. ·.-, iut foreign States. Under the scheme of United States Constitu
tio l> ;q • ''"'J gency legislation can take immediate effect although it may 
sul.u .•J' /i::. 1 ly e chailenged before the Supreme Court as being an improper 
re~t1 ~.:llvJ• u ;·~ the freedom of expression guaranteed by the American Consti
tut il· " '" :d ; l j S po3s ible to visualise circumstances where by the application 
of '' · · · '< · ~n· and present danger test legislative abridgment in the interest 
oi (,·,, .. dl • n:: ations of the United States with other coun tries may be up
held ·l i•l uuder the scheme . of our Constitution it would not be permissible 
ev( ·• t. . t' r ;l"·, ,. legislati on unless such power could be derived from any of 
th e ,. " '' c' " u[ Art icle 19(2) pf the Constitution. It _ was for th~s purpos? 
tha t P•l.,..~ , \·, as given to the Parliament to enact legislation in the inte rest 
of f t; 11<i •. · rdations with foreign States as it was ·.not .feasible to amend the 
COI, · ;r, t 1i " " •·ve ry now and again . The framers o~ the Constitution thought 
tha i .. h ~ · ·; ()l ·ld conditions · existing in 19 5 1 and the non-alignment policy 
w h '• .. . i wk; was pursuing made it necessary to invest Parl iament .with the 
nccc ·. 'l~' .l' p., ·,: er in ca se an e!T)ergency arose. If 'we now examine whether 
t he 1 :_,[.,, .Y ,, ! the world during the last 3 years has made it unnecessary 
tha t : It·• 1' ., ,-; ia ment should have such reserve power, the answer is clear. 
Th<·1·· i · r• JOl'P d isequilibrium in world condilions now than there was in 1951 
an(l ; >le p< ·l; ,· .v pursued by India , her geographical position and her relations 
w itl · f:,n•:gJ~ States ha ve become far more. important than they were in 
Ul5 i v. ht· -. til ·? amendment was made in the Constitution . . We do not , there
fore. ! hink, ti 1a t any clear case has been made for depriving the Parliament 
of tl ... . P•,w<>r to legislate in case of necessity, placing restrictions on the free
dom " f·pf'e•· h and expression ir-r' the interest of friendly relations with 
for <" :" u . ·tate~. 

&:J,:. Il b o~ been brought to our notice that all countries except the UnitPrl 
Kin t~ '1om, U nited States, Iran, South Africa anq Jordan, have enacted laws 
in O •H · fn;·1ll or the other under which action can be taken against the Press 
for ' ' i> U lo l i ~ili ug libellous articles agai~st the heads of fo~eign Government or 
the ;: Jiv irHll<d ·c representativ:es in those countries". In the United Kingdom 
suclt ,.ft,•w <~ a re dealt wi.th under tbe Engl ish Common Law on the groun~ 
t hai. th~y imperil the peaceful relations of Her Majesty's Government With 
fun<,;·• Sl a~ t<.-< and in the United States they are subject to the ordinary 
proc-. · .. !> 1,r law. In Brazil and France, such provisions exist under the 
r eSJJ ' i ive P u 'ss Laws 'and in Canada ·the Crimil'ial Code has similar provi
s ion . . Ev n io su~h a democratic country like Switzerland there is a provision 
in SP. ti f: n :!!:16 of the Swiss Criminal Cod~ under which "any · person publicly 
insu i.,n.~: a fo reign State in t he person of its ruling Head, its diplomatic 
t·epr r ent · ti1· s or its Government shall be punishable by fine or imprison
men t. Tn Ar t :cle 4(7) of Chaptet: 7 of the Swedish Constitutional' Act 
rei, 1 i •lg t the freedom of the Press there is a provision th~t utterances 1n 
prin t !'ela ting inter alia to a defamatory act against the Head or representa
t ive "~ a ro · ign power ih Sweden is forbldden' and punishable· by law. 

9>~: .. A lt .. r.,:gh we are in favour of the Parliament having this reserve 
powf'r. 1•: •· thi nk that the words "in the interest of friendly relations with 
foreig n Sta ll';;·• are of a wide connotation and may conceivably be relied upon 
for suppor ti ug any legislation which may restrict even legitima-te criticism 
.of the foreign policy of Government. It would be difficult to devise a formula 
whkh wo uld define the scope of the legislation by Parliament in '.this regard. 
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The Constitution can at best merely indicate the top:cs in respect of which 
there may be reasonable restrictions on the freedom of speech and expression_ 
It must be left to the wisdom of Parliament to define the precise scope or 
those restrictions and to th~ impartiality of the'Supreme Court to pronounce 
upon the reasonableness of those restrictions. We recommend that, whatever 
legislation m:ght be framed in the interest of friendly relations with foreign 
~tates, it should be confined in its operat1on to cases of systematic diffusion: 
of ·deliberately false or distorted reports which undermine friendly relations. 
with foreign States and should not punish any sporadic utterance or any 
d:ssemination of true facts although they may have the tendency of endanger
ing the friendly relations with foreign States. 

994. Incitement to an offence.-There has been considerable criticism of· 
the clause which permits restrictions being placed on freedom of expression 
in relation to incrtement to an offence. It has been urged that this expression 
is far too wide because the word "offence" as used in Article 19 (2) has, under· 
.f.rticle 367 of the Constitution to be given the same meaning as is given to 
it in the General Clauses A~t of 1897. Under the General Clauses Act "offence''" 
means any act or omission made punishable by any law for the time being· 
in force. The law would include even an offence created by Acts, regula
tions. r;:'es o::- ty:?-laws. A su?,gestion was made that having regard to the 
wiae scope of these words, the word "offence" might be restricted to t~1ose· 
offences which involve violence or disturbance of the public peace. A point 
of view was placed before us that while it should be the duty of all concerned 
to· advocate obedience to laws of duly constituted authority, circumstances 
may· arise when disobedience in a peaceful manner of a particula{ adminis
trative order believed to be unjust might be advocated in order to draw the· 
attention of Government to the inequity of that order and also to create: 
public opinion to secure the removal of t~at order. 

995. While we appreciate the point of view involved in this sub.missionp 
the main difficu}ty that has faced us is that if we omit these words the whole 
law of abetment contained in the Indian Penal Code would be open to 
challenge in so far· as the abetment consists in inciting persons to commit 
offences. Incitement is one of the forms of abetment and if thE'se words 
were removed from Article .19(2) there will be no constitutional aut'!'lority for 
punishing any utterances which incite persons to commit offences. It is true,. 
as we have pointed out earlier, that the Supreme Court's decision in the 
Shailabala's case has probably saved legal provisions punishing incitement to 
the Commission of aggravated offences such as murder on the ground 
that they may jeopardise the security of the State. But in the absence of the 
words "incitement to an offence" there would be no constitutional authority 
for punishing abetments, by means of incitement, to commit offences involv
ing violence in a less aggravated form or offences sue~ ~s brib~ry, ~orruption, 
forgery, cheating, criminal breach of trust, counterfe1tu~g which mvolve n~ 
violence at all. After the decision of the Supreme Court m Romesh Thappar s 
case and of the Patna High Court in the Bharati Press case there might have 
been a challenge to the whole law of abetment in so far as such abetments 
consisted in incitement in writing or by word of mouth. But the amendment 
of the Constitution very soon after the decision of the Patna High Court and 
the retrospective effect given to such amendment have saved the law c.f 
abetment by incitement because after the amendment there could be no 
challenge to it. Moreover, as we have pointed out, the Geneva Conference 
in 1948, the Commission on Human Rights in 1950, the recommendations ot 
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the ad hoc Committee in 1951, the Draft prepared by Mons. Lopez in 1953 
and the resolutions of the Council o( Europe in 1949, all contemplate restric
tions being placed on the ·freedom of speech and expression so as not to
permit incitement to commit crimes and other offences.- The quotations from 
the Standard Book on Constitutional Law in United States of America and 
the excerpts from the judgment of the Supreme Court in the United States
clearly indicate that the Supreme Court would uphold any legislation prohibit-· 
ing persons from inciting others to commit offences. 

996. It is true that the word 'offence' is very wide and that it would be
possible for the legislatures to create any kind of offence; in that event provi
sion with regard to punishment for incitement to commit that offence would 
acquire constitutional validity. But it has to be remembered that the creation. 
of t:1at offence would have to be tested by the touchstone of constitutional 
provisions relating to fundamental rights. (Article 13 of the Constitution) .. 
Where the law is not void under that Article, it is a good law arid must 
command obedience of the public in any democracy which proclaims and 
maintains the -supremacy of law, and there is no reason why incitement to· 
comm1t breaches of that law should not be punishable. 

997. There is also the point of view that waatever may have been the 
justification for breaking laws or for inciting others to break laws when a 
foreign and irresponsible Government was in power and no constitutional 
redress was feasible, thin~:s have considerably altered after independence 
when both the Central and State Governments are responsible to popular
Leg:slrtures. When a law is enacted it must be regarded as an_ expression 
of the will of the people, and if the law is disliked by certain sections of the
people, the remedy lies not in ~sobeying the law but in persuading the public 
to see_ the iniquity of it and in getting it altered by legitimate and constitu
tional means. Nobody can prevent a person. from disobeying a law and 
suffering the consequences thereof. But it would be wrong in principle to-
punish a person who breaks the law and to allow the instigators to escape 
the consequences of their acts on the plea of freedom of expre~"sion. For 
these reasons we are not in favour of omitting the words ''incitement to an 
offence" which occur in Article 19(2) of the Constitution~ 

998. Constitution, Legislatures and Courts together safe~ruard the Freedom 
of Expression.-We cannot too strongly emphasise that the provisions con-· 
tained in Article 19(2) of the Constitution are merely enabling provisions and. 
that the ultimate sanction behind any legislation must be the will of the 
people. All that the Constitution lays down is that certain fundamental 
prL'lciples may not be disregarded in attempting to harmonise the freedom of 
expression of an individual with the requirements of public good. Apart. 
from such safeguards as the Constitution ~as laid down, there are two other 
lines of defence against undue encroachment over the fundamental right or 
freedom of expression--:--one is the Legislature itself and the other is the 
High Courts and the Supreme Court. Although the Constitution invests the 
Legislatures with power to place restrictions on the freedom of speech and 
expression for certain purposes, t~1e power would, we trust, be exercised with
discrimination and circumspection. If any restrictions are placed by the 
Legislatures on the fundamental right, we have no doubt that the impartiality· 
and the broad and realistic outlook of the High Courts and the Supreme
Court will ensure that the power is not exercised by the Legislatures in ·an.. 
arbitrary or unreasonable manner. 
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SECTION II 

THE PRESS (OBJECTIONABI.E MATTER) ACT 

· 999. Effect of the amendment of the constilution.-The amendment of the 
Constitution by the Constitution (First Amendment) Act, 1951, was given 
retrospective operation, and Section 3 of the Constitution (First Amendment 
Act) had the effect of validating those laws which but for the amendment 
had been or would have been declared invalid. 

1000. Press Laws Inquiry Committee.-Before, however, the Constitution 
was amended in 1951, and even when the draft Constitution was under consi
deration, the Government of India appointed the Press Laws Enquiry Com
mittee to 

(a) examine and report to Government on the laws regulating the 
Press in the principal countries of the world including India; 

(b) review the Press laws of India with a view to examine if they are 
in accordance with the fundamental rights formulated by the 
Constituent Assembly of India; and 

(c) recommend to Government any measures of reforms in the Press 
laws considered expedient upon such review. 

The Committee briefly reviewed the history of the Press laws in India and 
dealt with the following Acts:-:-

(1) Press and Registration of Books Act, 1867; 

(2) Indian States (Protection Against Disaffection) Act, 1922; 

(3) Official Secrets Act, 1923; 

(4) Indian Press (Emergency Powers) Act, 1931; 

(5) Foreign Relations Act, 1932; 

(6) Indian States (Protection) ~ct, 1934; 

(7) Sections 124A, 153A and 505 of the Indian Penal Code; 

(8) Sections 99A to 99G the Code of Crimina] Procedure, 1898; 

(9) Section 19 and ISlA to 181C of the Sea Customs Act, 1878; 

(10) Section 5 of the Indian Telegraph Act, 1885; 

(11) Sections 25, 26 and 27A to 270 of the Indian Post Offices Act, 1898; 

(12) Provisions of Provincial Public Safety Acts, relatini to censorship 
or Control of Publicationa. 

1001. After a review of the position it made the following recommend
ations:-

(1) Press and Registration of Books Act.-Certain amendments should be 
made in Section 3, Section 5(2), Section 5(3), Section 5(4) and Section 11. 

(2) The Indian States (Protection Against Disaffection) Act, 1922, and the 
Indian States (Protection>. Act, 1934, should be repealed. 

(3) The Indian Press (Emergency Powers) Act, 1931, should be repealed 
but the following provisions of this Act, should be incorporated in the ordinary 
law of the country in the following manner:-

(a) clauses (a) to (i) of section 4(i) which define offences should be 
incorporated in the Indian Penal Code, or other law. 
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(b) Sections 15, 16, 17, 18 and 32 should be incorporated in the Press 
. and Registration of Books Act. 

(c) Section 19 should be incorporated in Criminal Procedure Code. 
(d) Section 20 should be incorporated in the Sea Customs Act. 
(e) Sections 21 and 22 should be incorporated ih the Indian Post 

Offices Act. 

(f) Separate provision should be made to vest courts of justice with 
power to order the closing down of a press for a specified period 
in case of repeated violation of the law by the press. 

( 4) The Foreign Relations Act, 1932; should be repealed and more com~re
hensive legislation should be undertaken to make provision on a reciprocal 
basis for protection of Heads of Foreign States, Foreign Governments and 
their diplomatic representatives in India from d~famatol'7 attacks etc. 

(5) (a) Section 124A of the Indian Penal Code should be amended to give 
effect to the judgment of the Federal Court in the case ot N, D. Mazumdar. 

(b) An explanation should be added to Section 153A of I.P.C. to the effect 
that it does not amount to an offence under that Section to advocate a change 
in the social or economic order provided such advocacy does not involve 
violence. 

(6) Section Hi of the Criminal Procedure Code should not be applied to 
the Press; and separate provision should, if necessary, ba made by law fox 
dealing with Press in urgent cases of apprehended danger. 

(7) Section 5 of the Indian Telegraph Act and Secticm 26 of the Indian 
Post Offices Act should be amentled to provide that the aatona and orders of 
subordinate officers are reported to and reviewed by responsible Ministers of 
Government. · 

(8) Before taking action against the Press under emergenc7 legislatioll, 
the Provincial Governments should invariably consult the Ptess Advisory 
Committee or similar body. 

1002. Press (Objectionable matters) Bill-The Committee submitted its 
report on the 22nd May 1948 and although the report wu before Government 
when the Bill which subsequently became Press (Objectionable Matter) Act, 
was introduced on 31st August 1951, the Bill did not attempt to give effect 
to all the recommendations of the Committee but .adopted CDl7 aome of them. 
During the course of the debate on the Constitution (Firs\ Amendment Bill) 
Government had promised to introduce as soon as possible a Blll which wou\d 
be free from the objectionable features of the Indian Press (Emergency 
Powers) Act of 1931. The new Bill, §S the Statement of Objects and Reasons 
shows was directed against encouragement of violence or sabotage and certain 
other very grave offences and against the publication of aasrrllous matter. 
All the then existing laws which exceeded the limits prescribed in the Bill 
or which were against the provisions of fundamental rights were proposed 
to be repealed. Accordingly, the following laws were repealed:-

(1) The Indian States (Protection against Disaffdon). Act, 1922; 
(2) The Press (Emergency Powers) Act, 1931; 

(3) Foreign Relations Act, 1932; 

(4) The Indian States (Protection) Act, 193~; 



880 

(5) Five,_..l?~<Acts in force in the acceding states of Hyderabad .. 
Madhya Bharat, Mysore, PEPSU and Rajasthan. 

The provisions:(;orl.tained in the 13 Acts referred to in the Second Schedule 
were repealed .in· :so:.tar- as they jmposed any restrictions on printing, publica
tion or dis~b~tfo? r!?f fan: newspaper, n~ws-sheet, book or other document,. 
whether by prov1dmg for ~he pre-censorship thereof or by demand of security 
from the printer or publisher or any <lther manner. · 
. . to ~-:uo:l 

·1003. The 'Bil.J '§ohght to avoid some of the objectionable features of the 
1931 Act. For·instahce, it was proposed that security could be demanded not 
when a newspaper was started as under the old Act of 1931 but only ~fter 
proof that· tJic;;;.-paper.e had published "objectionable matter". Even so the 
demanding ;oP:setJ\ll'it;-:·imd its forfeiture were not to be permitted unless a 
judicial findiritf'Gf -iCSessions Judge had been <lbtained that the matter pub
lished or ·conipia'i'ried""'f was objectionable within the meaning of the definition 
of that ter~·,:r,~t.tr~~~., the person charged was proposed to be given the right 
tO' cla:m a triJl. '.RY!f .fpecial jury composed of persons particularly qualified 
to sit in judgment over the abuses of the freedom of the Press. In all cases. 
the Bill .rnad(i)pUvlsion for a right to appeal to the High Court. 

Objectionab1Blhf'a'tter was defined as follows:-
~"".:.o ":."''J· . 

The expression "objectionable matter" means any words, signs or visible 
representations which are likely to--

.. xJ !o.a tl~o•, _ 
(i) i~!~.-nO~<J!~'tourage any person to resort to violence or sabotage 

for th~ _purpose of overthrowing or undermining the Government 
established by law in India or in any State thereof or its authority 

~.jl(JIQY.....iarea; or 
(ii) ibtite:Cdr;,en'tourage any person to commit murder, sabotage or any 

••• bffe~mvolving violence; or 

(iii) incite or encourage any person to interfere with the supply and 
't~~s~r-,i~u!Jo:t?-~ _ ~f food or other essential commodities or with 
.,~.f~SeQ!~ai.t.:~_eryices; or 

(iv) seduce any member of any of. the armed forces of the Union or or 
the police forces from his allegiance or his duty, or prejudice 

· ;lJathe..'recrniting of persons to serve in any such force or prejudice 
:) ~aJdiicip'line of any such force; or 

. (v) ~o~:O,~~:~eefings of enmity or hatred between different sections of 
· 

1 thP people· of India; or 
oe v.1c.u oo!: · 

(vi). w~~tlt n!!l:"rossly indecent; or are scurrilous or obscene or intended 
, :iOJ pl§fj:plail. 

Explanatibri"~'i.--L.:CorrimentS expressing disat>probation or criticism of any 
law or of aiiY:'P(>i~ybr administrative action of the Government with a view 
to obtain it~PaiteratJOn or redress by lawful means, and words pointing out. 
with a view~1d thmt removal, matters which are producing, or have a tendency 
to produce, ~(eelings. of enmity or hatred between different sections of the 
people of Inma:.:sha.H·not be deemed to be objectionable matter within the 

· meaning of th.ilLsection: 

Explanatfon' II~n judging whether any matter is objectionable matter 
under this Act, the eff~ct of the words, signs or visible representations, and 
not the intention of the -keeper of the press or the publisher of the newspaper 
of news-sheet, as the case may be, shall be taken into account. 
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Explanation III.-"Sabotage" means the doing oCdarnagelto plant or 
;lltocks, or to bridges roads and the like with intent to, tlestl'Oy -or injuriously 
to affect the utility of any plant or service or_ means• of •-t:i>rilmunication. 

1004. Criticism of the Act.-The crihctsm oi tn1s .~e~su'~~,taus Into two 
.sharply defined categories. On the one. hand it is suggeli~d~ 

(i) that the enactment of the 1931 Act found justification in an emer
gency which then existed, whereas no· suchiefrieigency exists at 
present; 

(ii) that it provides penalties unknown to law in olhin-:countries of the 
world; 

(iii) that the judicial order and a jury of pressmenA_-are, merely face-
saving devices; · _, 

(iv) that the proceedings under the Press (Obje~~iona;\>le Matter) Act 
can be taken in addition to the 'imposition of other penalties 
under the ordinary law; and 

(v) that the very existence of the Act itseif is ~ ·~tigma~ on the Indian 
Press. 

It has also been contended that there is no necessity. of: aJ speCial Press law 
and the ordinary law of the land, like the Indian Peri ali Code; would suffice 
for punishing those w:1o could be proved to have abused cthe. freedom of the 
Press in the manner described in defining "objectionable,matter". It was 
argued that publication of most of such material is-<6ncotild be made an 
ofTence under the Indian Penal Code and no special treatment was necessary 
in the case of the Press. 

IOG5. On t:·,,~ other h&nd, thef:e is a strong body of op:..Oidn.,represented by 
most of the State Governments that the Act as it stands"has-:proved insuffi
cient to curh the mischief which it was intended to ~h~ck:Ja .& 

The criticism relates not merely to the procedure con~~pla.J.ed by the,Press 
(Objectionable Matter) Act but also to the content of;tll~~e.xpression "objec
tionable matter" as defined in Section 3 of the Act. ~o far as the content 
is concerne:i it has been urged that the expression'1J'objectionable matter" 
should include defam~tory or derogatory remarks with regatd to the Min
isters of Government and Government servants, mattets..:£Which offend reli
gious feelings of th(' people, ex_pressions which scandal!se:JtighlY~ placed Gov
ernment servants, false and distorted news or sensationall' reports, and mis
representation of event.; in bold headlines. So far as 4.he p;rocedure is con
cerned. it has been pointed out that trial by jury has>prov.ed ineffective in 
bringing ofTenders to book, that security to be taken .under':Sections 4 and 
5 of the Act should not be less than Rs. 5,000 and that.:qnder Section 7 and 
8 shoulri not be less than Rs. 3,000, that certificates front tbe:•Attorney Gene
ral or oth.'!,· Law Officer required under Section 11 of.,the;:.-\.ct should not be 
necessary, that under the Act only keepers of the pres~:.andr·publishers of 
newspapl·rs beco·ne liable whereas the editors do not.i!oroe:-aiiywhere in the 
picture. that it should be possible to deal with papers.-g,upjished outside the 
State with respect to matter concerning that State·, _and that, the provision 
with regard to warning contained in Section 4 should:'bt: qeJeted. One State 
Government is !)t-rturbed because although clause (v)-.of"Section 3 enables 
action to be taken where the matter is likely to pro.mote\feelings of the 
enmity or hatred between different sections of the people; ill' India, the validity 
of that provision has been challenged because there i$ o.o specific authority 
contained in Article 19(2) of the Constitution authorlsing:such restrictive 
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legislation. Another State Government is apprehensive that, although sub
clause (vi), Section J, refers to scurrilous writings, that provision may be 
declared invalid by the Supreme Court. It is feared that the implication of 
the word "scurrilous" may be restricted to defamatory . writings in , which 
case only it could be brought within t'he purview of the legislation permitted 
by Article 19(2) of the Constitution but in no other case. 

1006. Views ot Indian Federation of Working Journalists and AU India 
Newspaper Eclltlors Conference.-The Indian Federation of Working Journal
ists have stated that in principle, the Act should be repealed, though they 
concedle that there has been no complaint about its working. The All India 
Newspaper Editor's Conference have staled that though they were originally 
opposed to the Act, the operation of the Act has belied their fears. They 
go on to observe "there is greater freedom of the Press in India today than 
ever before and more than in most other countries." 

1007. Discussioa ot criticism.-It is claimed that the Press should not 
come under any special penal law, that it should share with the citizens 
whatever is imposed by way of penal law and that there should be no inde
pendent Press law dealing with offences committed by the Press. As one 
of the senior and respected journalists asked in the course of his evidence 
"Are we criminal tribes that there should be a special law for us?" In this 
connection it is to be remembered that there is essential difference between 
the mischief that may be wrought by an individual who gives expression to 
an objectionable matter ancll the press which publishes such matter. As the 
Sub-Commission on Freedom of Information appointed by the United Nations 
have stated at page 4 of their Report : 

"The right of a man to harangue a small group of persons at a street 
corner is one thing but the right of a man or group to establish 
a newspaper, a radio or a television station is another matter 
altogether. Gigantic systems of information present organised 
societ,y with problems of a different order quantitatively as well 
qualltaUyely speaking." 

The Press is one of the vital organs of modern life more specially in a 
democrar:y. It has enormous potentialities for good or evil. It wields tre
mendous power and has equally tremendous responsibility. It is always a 
dangerous situation when power and responsibility do not go together as is 
the case with at least some units of the Press in !ndia. In the case of irres
ponsible writings the spread of harm is wider and the effect is far greater 
and most rapid. Oral utterances are heard only by those who happened to 
be present while a newspaper carries its message all OVfr the world. The 
spoken word is ephemeral while printed matter is more permanent. The 
frailties of human memory may obliterate the evil effects of undesirable 
utteran<'es but such expressions printed and published in papers are more 
permanent in their effect. It was suggested that certain prominent leaders 
command audiences running into thousands and lakhs and that in such 
cases the effect of .an oral utterance often times heard by persons who are 
illitente may be as great as in the case of publication in a newspaper:_. It 
is undou':>tedly so but such prominent leaders are hardly likely ·to indulge 
in giving publicity to objectionable matter as defined in the Act, just as it 
is hardly likely that responsible papers would bring themselves within the 
ambit of the Press (Objectionable Matter) Act. The Act is designed to pre
vent publication of objectionable matter in that small but growing section 
of the Pre~s wblch Js found to be habitually indulging in the pUblication o! 
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sudr matter. The Act cannot be regarded as a stigma on the Press as a whole 
becau.;e all laws are designed to strike at the insignificant minority which 
intends to indulge in antisocial activites and their exlstence is no reflection on 
the ..!Ondnct or, the character of the overwhelming majority of the 
community. 

1008. Ano.ther basic objection which was urgedl before us was that the 
result of demand:b.g security is that the freedom of expression is granted 
to a rirh person who is in a position to furnish security and risk its forfei
ture, but is denied to a person whose resources are not great. This argu
ment, in our op:nion, overlooks Section 10 of the Press (Objectionable 
Matter) Act which lays down that the amount of security required to be 
deposited by the kt-eper of a press or the publisher of a newspaper shall 
be fixed with d'ue regard to the circumstances of the case and shall not be 
excessive. Anotht~r argument which was placed before us, with some plausi
bility, ls that it w<1s humiliating to have to·. conduct newspapers under a 
threat of forfeiture of security while an individual who commits identical 
offences cannot thus be proceeded against. We do not think that there is 
very great for~e in this argument. It cannot be more humiliating to have 
to run a paper under the threat of losing a certain amount of money than 
under the threat of going to prison or having to pay a heavy fine which are 
the consequences if the ordinary law is resorted to. Moreover one has to 
remember that under Section 108 of CrimJnal Procedure Code which is part 
of th~ ord:nary law of the land, security can be taken for good behaviour 
from persons disseminating matters falling under Section 124A and Section 
153A of the Indim Penal Code or any matter concerning a judge which 
amounts b criminal intimid'at'on or defamation under the Penal Code. That 
this Section applies not only to individuals but also to the Press is clear from 
the 2nd paragraph of this Secti~n wh:ch says "No proceedings· shall be taken 
unda • this Section e>.gainst the editor, proprietor, printer or ·publisher of any 
publication registered under and edited, printed and published in conformity 
witn the rules laid down in the Press and Registration of Books Act 1867 
with reference to any matters contained in suclh publication except by the 
order or under the authority of the State Government or some officer cmpow
eredl by the State Government." In none of the Memoranda which have 
been submitted to us c-r in th.e course of the oral evidence given before us 
has any objecti.:m been taken to Section 108 of the Criminal Procedure Code. 
So even under Lhe ordinary law of the land security can be taken from the 
editor, proprietnr, printer or publisher of the paper if he disseminates matter 
of the kinds specified in that Section. A provision of taking security against 
publicati m of certain types of objectionable matter is therefore not unknown 
to the ordinary law of the land!. The other argument that the individuals 
are not proceeded against but only the Press is made subject to the provi
sions of this Act, is answered in paragraph 67 of the Press Laws Enquiry 
Commiftee•s Report in the following words:-

"In. th~ case of an ind;vidual it is undoubtedly true that he is at liberty 
violate the law as many times as he may choose, but it is not 
corred that the only remedy for a serious breach of the law 
by an individtual, either repeatedly or deliberately, is trial in a 
court of law. Chapter VIII of the Cr!minal Procedure Code 
contains ~rovisions which can be use'fully employed against indi
viduals. It is possible in the case of an individual for the pol:ce 
to obtain information of the contemplated commission of an 
offenr:e and to interpose effectively in serious cases by the arrest 
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of such individual. In case of dlisputes over immoveable pro
perty, which are likely to lead to a breach of the peace, the pro
visions of Section 145 of the Criminal Procedure Code can be 
invoked, while in urgent cases of apprehended danger, Section 
lH of the Code can be applied." • 

1009. On the other hand, it is to be noted! that the Press which is an 
essential element of modern life has to bring out the daily newspapers. over
night. Material has gut to be collected, sifted and sent to the press at very 
_great pressure and by working against t:me. It would, therefore, not be 
fair to treat offences committed by the daily Press as being in the same cate
gory as an offence committed by an individ'ual possibly after considerable 
deliberation. Therefore, some lenient ·remedy may be called for . in the case 
of offences committed by the daily Press. The Press (Objectionable Matter) 
Act provides that if it 1s established to the satisfaction of the Sessions Judge 
that the requirements of the case will be met by a warn:ng, he may, instead 
.of demanding security, record such warning. In extreme cases there cannot 
be any higher punishment than forfeiture of security and cancellation of 

.declaration or registration. 

1010. There is also the further point that although technically it may be 
possible to hold one single individual responsible for what appears in a 
newspaper and, therefore, answerable in respect of any offence committed 
by that paper, there is always the possibil~ty that the punishment of the in
dividual may be vicarious. We have known of several cases where the editor 
has gone to jail for lead'ing articles, written by someone else, but for which 
the editor assumed full respons:bility. The Press Laws Enquiry Committee 
conceded this point and accepted the validity of the argument. In paragraph 
.61.1 of the Report they stated as follows:-

"Except in the few cases where the writer of an article is known, it 
is difficult to fix the identity of the individual or ind~viduals res
ponsible for a breach of the law involved in the publication of 
gn article in a newspaper. The legal responsibility of the printer, 
publisher and editor is well-understood but punishment is likely 
to be vicarious and this cons;deration raises doubts regard'ing 
the propr:ety of the imposition of a sentence of imprisonment in 
most cases. The effect of pernicious propaganda carried on by 
newspapers day in and day out is likely to be more far-reaching 
than that produced by speeches. In the case of an individual 
culprit the object of imposit:on of sentence is punitive, preven
tive or curative. The "case of a newspaper guilty of an offence 
is dealt with by the imposition of a fine and unless the fine is 
heavy it is not likely to have any preventive or curative effect. 
The maximum amount of fine may not prove adequate in all 
cases and in these circumstances we consider that the punitive 
remedies available for dealing with recalcitrant presses should be 
strengthened and accordingly we recommend that necessary pro
visions should be made in the law to empower courts to order 
the closing down of the press for a specified period in case of 
repeated violation of the law by the press." 

1011. At page 33 in paragraph 67 they say "All these provisions of law 
.(referring to the security provisions of the Criminal Procedure Code) depend 
for their operation on the fixing of the identity of the individual concer~~d. 
In case, however, of a newspaper which is the composite product of the JOmt 
.efforts of several persons, personal responsibility can hardly be defined or 
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.fixed". Although they thus appreciated the d1stinction between the effect 

.of pernicious .propaganda produced by speeches and that produced by the 
newspapers, although they realised the possibility of vicarious punishment 

ibeing imposed if certain individuals are proceded against under the ordinary 
law anJ although they recognised that under the ordinary law imposition of 
.a fine is not l:kely to have preventive or curative effect, they proceeded to 
·observe "Since, however, provision for the demand of security does not exist 
in the laws of progressive countries, we are reluctant to recommendl any 
.such provision and hope that the Press will realise its rights and responsi
bilities and that the effective organisation of journalists on professicmal lines 
.and the evolution of code of conduct will produce the desired results." They 
.recommended the strengthening of the ordinary law by empowering the 
.courts tCJ order the closing down of the press for a specified period in case 
·Of repeated violatit·n of the law by the Press. 

1012. The American Commission on Freedom of'·the Press has stated "The 
ireedom of the Press does not mean that the general laws of the country 
.should be inapplicable to them; the freedom of the Press also does not mean 
that special laws should not be adopted governing certain types of utterances." 
Thus the enactment of a special law for the Press is not ruled out by the 
Commission as being repugnant to the concept of freedom of the Press. 

1013. The Press Laws Enquiry Committee recommended the re-enactment 
almost fully of the Indian Press (Emergency Powers) Act of 1931 except for 
the provisi )ns relating 1o demanding and forfeiture of security. They want
ed the main provisions of the Indian Press (Emergency Power) Act, 1931, to 
be incorporated in the ordinary law of the country. (See para. 3 of the sum
mary of the recommendations quoted above.) It seems to us that the Press 
(Objectionable Matter) Act is a distmct improvement on the scheme envisaged 
by the Press Laws Enquiry Committee. Several of the offences which were 
enumerated in clauses (a) to (i) of Section 4 of the 1931 Act have been omit
ted in the new definition of "Objectionable Matter." For example, clauses 
(e), (f) and (g) of Secticn 4 of the Indian Press (Emergency Powers) Act do 
not find a plac.e i :1 the definition of "Objectionable Matter" in the new Act. 
'The offence that has been described in clause (d) of section 4 of the old Act, 
has been included in Section 3(i) of the new Act in a greatly restricted form. 
Clauses (a), (c) and Ch) in Section 4 of the old Act have been repeated in 
·clauses (ii), (iv) and (v) of Section 3 of the new Act. Only two clauses have 
been adde::l, namely, clause 3(iii) and 3(vi) whic)l refer to· incitement or 
encouragement to any person to interfere with the supply and distribution 
of food or other essential commodities or with essential services andl to the 
publication of material which is grossly indecent, scurrilous, obscene or intend
-ed to blackmail. Tht.! provision for demanding security has been made sub
je-:t t0 tl1-~ order of a Sessions Judge after a formal trial, with the aid if so 
desired, of a jury consisting of journalists. The closing down of the Press. 
which .vas recommended by the Press Laws Enquiry Committee in case 
()f rep=a•.~d v:olation of law has been made a consequence which would follow 
i~ (i.l as a result of the first offence the security is demanded by the Sessions 
Judge, (ii) as a result of the second offence the security is forfeited by the 
district juage and (iH) if security demanded is not paid. The Act is not 
meant as a fetter on the Press as a whole and it will remain as a sanction 
against only the errant units of the Press. The provision of a judicial order 
and tr!al by jury are not merely face-saving dev~ces but a valuable protec
tion against high-handed exceutive action, specially as a demand for security 
or forfeiture of the security can be made by a high judicial officer of the 
status of a Sessions Judge and only with the concurrence of the jury. 

18 M. of I. & B. 
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1014. Necessity of having a Press Law.-The question, therefore. arise!r 
whether the material brought to our notice justifies the continued existence
of the Act. As we have stated in an earlier Chapter, no State or no section 
of the Press is wholly free from the evil of yellow journalism. We examined 
samples of objectionable writings which were submitted to us by the State
Governments. A majority of these objectionable writ:ings are those which 
(i) tend to promote communal hatred and enmity and (ii) infringe or offend 
decency or morality and publish scurrilous and obscene matter defaming 
individnals and making intrusion into their private affairs. Scurrilous attacks. 
are directed mainly against Ministers, persons in authority, wealthy individuals 
and particularJy against cinema personalities. As. an extreme instance it 
may be mentioned that the Directors of Information of the PEPSU and Punjab 
have cemplained that assassination of character and defamation of individua13-
in these States is now possible at a cheap cost of Rs. 6/4/- for each attack. 

1015. There is, however, no doubt that a large section of the Press in 
India is sober and responsible and does not indulge in what has been describ
ed as yellow journalism. There is however a small section of the Press which. 
seeks to flourish on blackmail, sensationalism and obscenity. A section o! 
the T:.1mil, Telugu and Malayalam Press which carries objectionable writings 
abounds in indecent or grossly obscene matter concerning Ministers and 
cinema stars. Recently there has been a tendency in some paperi to create 
feelirigs of enmity and hatred between different classes of citizens. In the
border States of West Bengal and Punjab the yellow Press tends to promote 
feelings of enmity and hatred between Bengalis and non-Bengalis, Hindus 
and Sikhs and Hindus and Muslims as also between neighbouring countries. 
A section of the Sikh Press both in Urdu and in Punjabi seeks to incite 
violence in .the name of the lOth Guru for the formation of a separate Punjabi 
State. A very small section of the Marathi Press was found to idolise Godse. 
There are a few periodicals in Marathi that indulge in obscenity. Recently
there has been a tendency in the Gujerati and Marathi papers to
resort to unjournalistic language in carrying on controversy for linguistic· 
States. A section of the Gujerati Press in Saurashtra bas tended to incite· 
violence against some Ministers of the State Government. Perhaps the Urdu 
Press is the most culpable in this regard. There are comparatively more 
newspapers and periodicals published in Urdu than.,_ in any other regional 
language taking aJl the States of the Union together. A large section of the
Urdu Press·- is controlled by communalists, Hindus as well as Muslims. It is 
not uncommon to find in those publications reproduction of inflammable
writings from the Pakistan Press with the intention, on the one hand, to
rouse Muslim feelings or, on the other, to charge the non-Muslims in India 
with callous indifference to the anti-Hindu spirit said to be prevalent in 
Pakistan. This section of the Press often publishes scurrilous and obscene
writings. Of the. expanding Hindi Press the section indulging in objection
able writings is confined mostly to Bihar, Delhi and Uttar Predesh. Personat 
at.tacks on the charaHer of Ministers and high-placed persons are carried in 
articles and as imaginary conversation. 

1016. By and large the English section of the daily Press in India is compa
ratively free from objectionable writings. There are, however a few periodicals 
published from Bombay and Calcutta which often indulge in vilification of 
persons in authority, in ferretting out of official secrets and in publishing spicy 
scandals having a political tinge. Occasionally they resort to journalism 
which is likely to disturb friendly relations of India with foreign countries. 
The West Bengal Government have stated that the production, import and: 



887 

sale of obscene and P<>rnographic literature in the form: o! periodicals. 
pamphlets and books has grown in alarming degree and has become a social 
menace. They suggest the import of such books and periodicals from foreign 
countries should be made more and more difficult. 

1017. We have included in a separate enclosure to this report some cf 
the examples of objectionable writings which have come to the notice of the 
Commission. 

1018. By and large the responsible section of the Press has not done any
thing of which this country need be ashamed. Indeed we. may go so far as 
to say that the conduct of the Press has on the whole been such as .to do 
credit to any country in the world. But there does exist a certain section 
of the Press which exhibits ~ndencies which need to be curbed and which 
publi~es matters falling under one or the other categories of objectionable 
matter as defined in the Press (Objectionable Matter) Act. We have been 
informed by the Ministry of Home Affairs that between the period 1st 
February 1952 when the Press (Objectionable Matter) Act came into force 
and 31st October 1953 the date up to which statistics have been collected. 
action was taken under the Act in 134 cases. The analysis of these cases is 
as follows: 

Action taken 
134 

( 

( 
86 under Section , •.·• 

3 (vi) 

I 
53 Security demanded 

33 orders of ~orfeiture under S«tT" 
I I. 

13 security 4 dis- 2 w1th- 34 
ordered missed drawn pending 

I 
) 

48 under other 

claus<> of i-., 3 

33 Security demanded 
15 orders of lorfeitu.::e 

under Section II 

II 
,.....----~----.. 

:t-wartJ.ing J 13 
3-security 16 No order pending 
ordered of securty 

This indicates that the overwhelming preponderance of objectionabl~ writings 
falls under clause (vi) of Section 3 of the Act. There is a certain amount 
of overlap in these numbers, as in many of the cases in which security has 
been demanded under Section 4 and '1 are also llie same cases in which 
orders of forfeiture have been passed under Section 11. Out of the cases 
decided, action has been most successfUl in the State of Madras and least. 
successful in the State of Delhi. These numbers do not necessarily indicate 
different newspapers or periodicals for in some instances separate cases 
have been filed under Section 4 and 7 arid separate orders of forfeiture have 
been passed under Section 11 for different issues of the same newspaper or, 
periodical. On the other 'hand it has to be remembered that in a very large 
number of cases the State Governments have Uaken no action either because 
they chose . not to give undue publicity by starting proceedings or because 
they had little faith in the efficacy of the Act. For example one Tami! dai~:l· , 
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In its issue dated 31st January 1954 reported Sri Ramaswami Naicker's speech. 
The report urged "extermination of northerns and brahmins", "starting of a 
~ampaign in opposition to the role of northems and a forceful struggle in 
which heads shall roll" and mooted the possibility. of mass murder of Minis
ters "If in Burma it was possible to shoot to death ten Ministers, would it 
not be possible nere in South India". But the Sliate Government thought that 
the utterance and writing did not have much effect and that on considering 
the bal~nce of advantages, the best course was t.io ignore them for the present. 
The smallness of the section does not ipso facto derogate from the necessity 

·of having a law on the subject. As has been stated earlier all laws are intend
ed to punish that insignificant section of the public which indulges in anti
social activities. No responsible newspaper or periodical need be afraid of 
the provisions of this Act as no such newspaper is likely to publish material 
coming within the four corners of Section 3 which defines "objectionable 
~matter". Sri C. Rajagopalachari has pointed out in 1951 and Dr. Katju has 
repeated the assurance in the recent debate on the Bill seeking to extend 
the life of the Act by another two years that it will not be used as an instru
ment of party politics. Almost every one of the circumstances mentioned in 
Section 3 constitutes an offence under the ordinary law of the land, that is, 
either in the Indian Penal Code or in some other law dealing with some parti
cular subject. All that the Press (Objectionable Matter) Act provides is that 
in the case of first violation, the keeper of the press or the publishers of the 
newspaper can be called upon to furnish security and if there is a second 
violation the security is liable to be forfeited. As a consequence of this 
forfeiture the registration of the press and the declaration made by the 
publisher stand cancelled with all the results flowing from such cancellation. 
It is a fact, however, that the Act has not effectively stopped publication of 
objectionable matter and most of the State Governments have either taken 
no action under it because they did not intend to give undue publicity to 
the matter or because they considered the Act a poor weapon to deal with 
objectionable writings. It must, however, be remarked that many of the 
State Governments have admittedly not taken any action even when it was 
possible for them to do so. Having accepted the odium that attaches to the 
enactment of such a legislation, one would have expected that the State Gov
ernments would take steps to implement the Act effectively. But it does not 
appear that any_ serious effort has been made in this direction by the State 
Governments. Their grievance about the inefficacy of the Act would 
have been legitimate if cas~s had been placed before the Courts and the 
Courts had held that, as the Act stood, no security could be ordered. We 
think, however, that some legislation in the form of a provision for takin~ 
security is necessary to deal with such writings and the next question is 
whether it should be enacted in a separate Act or made a part of the perma
nent law of the land. 

1019. Possibility of adapting Section 108 Criminal Procedure Code.-We 
appreciate the argument that as the Press asks for no privilege, it should 
not be subject to any special disabilities but should be punished under the 
ordinary law. In this connection we would invite attent\ion to provisions of 
Section 108 of the Criminal Procedure Code to which .we have referred earlier. 
Under that Section security can be demanded both from individ~als and 
from those responsible for running, printing and publishing a newspaper if 
the intention is to disseminate or to attempt to disseminate or abet the 
dissemination of any matter which is punishable under Section 124A or 
Section 153A or any matter concerning a Judge which amounts to intimidation 
or defamation. So far as we know, no objection has been taken by the 
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journalistic profession to this Section although it is clear from paragraph 2 
thereof that an editor, proprietor, printer or publisher of a publication would 
be liable to be proceeded against under that Section. This may be due to the 
fact that! since 1931 action, if any, was taken under the Indian Press (Emer
gency Powers) Act or the Press (Objectionable Matter) Act. The only 
distinction that the Section has made in favour of the Press is that: no pro
ceeding can be started against the editor, proprietor, printer or publisher 
except under the authority of the State Government or some officer empower
ed by the State Government in this behalf. The provisions of this Section 
can be widened so as to include other matters which are enumerated in 
Section 3 of the Press (Objectionable Matter) Act. If this is done then the 
law would be applicable both to individuals and to those concerned with the 
i·unning of newspapers. Thus all would be governed by. the same law and 
there would be no discrimination in respect of the Press. 

1020. We must. however, note that under_-.Section 123 of the Criminal 
Procedure Code failure to give security will result in a sentence of imprison
ment whereas under the Press (Objectionable Matter) Act failure to furnisn 
security results in the declaratJ.on made by the keeper of the press and 
publisher of the newspaper under the Press and Registration of Books Act 
being annulled. The cancellation of the declaration on failure to furnish 
security is the essence of preventive action contemplated under the Press 
(Objectionable Matter) Act and a suitable provision may have to be made 
if Section 108 'of the Criminal Procedure Code is amended on the lines 
suggested above. In that event Section 99A which empowers State Govern
ment to declare publications punishable under Section 124A, 153A and 195A 
forfeited to Government will take the place of Section 11 of . the Press 
(Objectionable Matter) Act but with this difference that Section 11 of the 
Press (Objectionable Matter) b.'ct enables action to be taken by the Gov
ernment only on the certificate of the Advocate General or the Principal law 
officer of the State Government whereas no such safeguard is provided under 
Section 99A of the Criminal Procedure Code. Moreover provisions under 
Sections 12, 13, 14 and 15 which are wholesome in themselves, will have to 
be incorporated. in ordinary law of the land by making suitable amendments 
!..'1 the Post Offices Act, the sea Customs Act and the Press and Registration 
of Books Act. 

1021. Recommendation of the Commission.-But making all these changes 
in the law of the land would fail to emphasise the essentially temporary 
purpose of an enactment like the Press (Objectionable Matter) Act. We are 
hoping that with the establishment of the Press Council there will be 
internal control 'Of the Press by a kind of domestic tribuna]. and that the 
Press Council will see that the units of the Press publishing objectionable 
matter are effectively pulled up and publicly censured. As the Press 
Council grows in strength and prestige, the necessity of having resort to 
such measures as the Press (Objectionable Matter) Act wi.IJ. gradually dis
appear and the permanent law of the land will not have to be altered for 
the sake of a small errant section of the Press that exists today. With 
that e11d in view we consider that it would be more desirable that the 
special provision relating to the Pxess should remain as a separate Act an:d 
should n'Ot form part of the permanent law of the land. The Act . is essen
tially of a temporary nature. Whether it would require to be continued. 
after February 1956 must depend upon the performance of the Press during 
thE. next two years and on the exte·nt to which the Press Council, if ft 
comes into being before then is able to exercise a restraining influence on 
the e·rring section of the Press. 
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1022. Validity of £1auses (v) & (vi) Section 3 of the Act.-The question 
that then remains is as to whether any tightening up is needed as suggested 
by the various State Gove·rnments. We doubt whether this is strictly within 
our terms of reference- which require us to consider whether the existing 
laws require repeal or amendment as not being within the concept of the 
freedom of the Press. We do not think that any of the existing provisions 
go beyond that concept. However, a doubt was expressed in connection 
witn clauses (v) and (vi) of Section 3 of the Press (Objectionable Matter) 
Act. Clause (v) of the Section refers to the promotion of feelings of 
enmity and hatred between different sections of the people of India as consti
tuting objectionable matter. It is obviously desirable that a true concept 
of the freedom of the Press should carry with it the responsibility and the 
obligation of not saying anything through the Press which will promote 
feelings of enmity and hatred between different sections of the people. It 
has, however, been urged by one State Government that this particular 
provision may not come within the permissible legislative limits as aaid 
down in Article 19(2) of the Constitution. This point came up for consi
deration before the Bombay High Court in an jndirect way in the recent 
case of Aghorvan Cr. Appeal No. 1109 of 1953 decided on 25th March, 1954. 
It was conceded in that case that the words "in the intere·st of public order" 
appearing in Article 19(2) of the Constitution are a sufficient authority 
for placing restrictions on freedom of expression presumably because the 
possibility of a breach of the peace is implicit in expressions likely to 
promote feelings of enmity be-tween different sections of the people and, 
therefore, in the interest of public order restrictions could be placed on such 
expressions. All that was contended in that case was that the legislativn 
with regard to public order should be State legislation and not Central 
legislation. The Judicial Commissioner of Ajmer has in a recent case of 
Tilok Chand Gopaldas vs. State (A.I.R. March 1954-Ajmer-page 19) held 
that "matters which: promote feelings of enmity or hatred between different 
sections of the people of India is something which is likely to affect the 
interest of public order in as much as it may lead to a riot, commotion or 
commission of other offences". Section 3, sub-section (v), therefore, does 
not offend against Article 19(1) (a) of the Constitution as it is in all 
probability saved by clause (2) of that Article. Section 3, sub-clause 
(v) of the Press (Objectionable Matter) Act would, therefore, appear to be 
not ultra vires of the Constitution and void under Article 13. 

1023. Sub-clause (vi) of Section 3 refers to scurrilous writings. Article 
19(2} permits restrictive legislation only with regard to obscene, defamatory, 
indecent and immoral writings and not to scurrilous matter. If such writings 
do not constitute defamation or cannot be characterised as obscene, ind~ent 
or immoral, then, it has been urged by one State Government, it is within 
the bounds of possibility that any action taken merely on the ground that 
it was scurrilous may be challenged as being ultra vires of the Constitution. 
The word "scurrilous" is derived from scurra meaning a buffoon or a jester. 
In the Concise Oxford Dictionary it is defined as "grossly or obscenely 
abusive given to or expressed with low buffoonery". Murray's Dictionary 
gives the meaning as "characterised by coarseness or indecency of language 
especially in jesting and invective; coarsely opprobrious or jocular". In 
Black's Dictionary the meaning, as gathered from American usage, is stated 
as follows: "low and indecent language of the meaner sort of people; mean; 
vile synonymous with vulgar, foul or !ow-mouthed". It is possible to argue 
that the definition, as given in these Dictionaries, may conceivably include 
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:scurrilous writings which do not contain an element of indecency, immora
lity or defamation and to that extent it would be outside the scupe of legis
lative restriction on the freedom of expression. There is, however, a decision 
of the Saurashtra High Court in Krishna Sharma vs. the State (A.I.R. 1954 

..Saurashtra-page 28) wherein it has. been held that according to its construc
tion the definition of " objectionable matter" under Section 3, clause (vi) of 
the Act, so far as it includes words which may be grossly indecent scurrilous 

-or obscene is within the legislative competence of Parliament. They have, 
.however, observed that as the word " scurrilous" has been placed in Section 

__ .3 clause (vi) be·tween the words "grossly indecent" and "obscene", it should 
:be read in its context and must be understood to mean in the popular sense 
of being grossly or obscenely abusive and the Act must be construed as 

-directed against matter which is scurrilous in this sense. · It would appear 
that scurrility involved in writing which is coarse, vulgar or abusive could 

:properly be hit by legislation designed to restrict freedom of expression in 
;the interest of morality and decency. 

PROPOSALS FOR MAKING THE ACT MORE STRINGENT 

1024. Defamation of Public Servants.-Whether the words which are 
.defamatory of Government servants and of high officials should be brought 
within the provisions of the Press (Objectionable Matter) Act is a matter 
of policy. No point with regard to the freedom of the Press is involvea 
·therein. Restrictions with reference to defamatory writings e-xisted even 
in Article 19(2) of the Constitution as it originally stood. That Article was 

:regarded as unexceptionable and it is' undoubtedly a recognised restriction 
on the freedom of speech and expression all t'he world over. We. realise 

·that some part of the objectionable· writings brought to our notice consists 
-of material which is defamator;~V of public servants. We are making 
proposals later in the chapter for tightening up the law of defamation. If 

·these proposals are adopted, we do not think it would be necessary to bring 
such writings within the scope of the Press (Objectionable Matter) ~ct. 

1025. Publication of false or distorted news.-We do not think that the!"e 
should be any legislative abridgment of freedom of speech and expression 

·with reference to merely abusive writings, publication of false and distorted 
-news or sensational reports or with respect to publishing description of 
<events in bold headlines. These are matters which "must continue to find 
shelter under the concept of the freedom of the Press", as pointed out in 
the extracts in the American Report referred to earlier. The real cure for 

-such manifestation of irresponsibility is both subjective and organisational 
and we cannot recommend any abridgment of the freedom of expression by 

·legislative measures. 

1026. Abolition of trial by jury.-Some State Governments ha"e suggest
-ed that trial by jury has proved to be an inadequate weapon because the 
jury is reluctant to find their fellow-journalists guilty of publishing 

-objectionable matter. We think that the provision of trial by jury is a 
salutary one. We were informed by the Chief Ministe·r of Madras that 

-provided proper cases were put up, the verdict of the jury has always been 
a reasonable one. If cases have failed in some courts, it may not · neces
sarily have been due to perversity on the part of jury but the cases them
selves may have been weak. We were informed by one of the State 

-Governments that a large number of cases were sent up merely because 
-:they wanted to test the provisions of the Act in a court of law apparent1y 
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without bestowing sufficient care on the kind of cases that were put up-. 
We think journalists-like members of any other jw-y-have to learn tO> 
assume responsibility. We have no doubt that there are journaJists tn 
India who have sufficient strength of character and a sense of public duty 
who would be prepared to assume the responsibility involved in this and. 
it is in that faith and hope that we have made proposals for the constitution. 
of a Press Council which will lay down and administer its code of e-thics and 
maintain the best traditions and standards of Indian journalism. But we 
must record our surprise that in one grave case thou2'h, the jury found a 
newspaper guilty of having published grossly objectionable matter, it. 
recommended that no action showd be taken . or that the paper should be 
let off with a warning. But we notice from statements made in Parliament 
that there may have been some doubt in the minds of the jury about the 
extent of their power to recommend taking of security for an amount 
smaller than that demanded by the State Government. We note however 
that the recent amendment of the Press (Objectionable Matter) Act has; 
clearly defined the functions of the Judge and the jury by laying down that 
it is the duty of the jury to decide whether any newspaper etc. contains 
any objectionable matter and it is the duty of the Judge to decide whether 
there are sufficient grounds for making an order for the demanding of 
s-ecurity or for directing any security which has been deposited or any part 
thereof to be forfeited to Government. This is the usual practice followed 
in all criminal cases wh~e the question of punishment is left to the Judge
and not to the jury. The proceedings under the Press (Objectionable 
Matter) Act are essentially criminal in their nature and there is no reason. 
why the normal procedure should not be followed in these cases. 

1027. Other minor suggestions.-Some of the Governments have suggest
ed that in order to make the Act more effective (a) Government should 
have the power to deal with a paper published outside the State containing 
objectionable matter concerning that State; (b) proviso relating to giving of" 
warning in Section 4 of the Act should be deleted; (c) certificate of the 
Law Officer requisite for the taking of action under Section 4 should fiot 
be necessary; (d) security under Section 4 and 5 should not be less than 
Rs. 5,000/- and that under Section 7 and 8 less than Rs. 3,000/-; and (e) 
that the Act should deal not only with the keeper of the printing press. 
and publisher of newspaper of news-sheet but also in addition with the 
editor who is primarily responsible for the contents of the paper. These 
are again matters which do not impinge on the domain of the freedom of 
the Press. Once we hold that the restrictions with regard to the matters 
enumerated in Section 3 do not offend the concept of the freedom of ttle 
Press the predse manner of dealing with the subject are matters o1 detaiT 
with which we are not concerned in this part of our report. We m-ay, 
however, .indicate our view on these points. It would be contrary to the 
usual practice to enable one State Government to deal with an offence· 
committed within the jurisdiction of another State. It would be approprrale 
for the former Government to persuade the Government of the latter State to 
take the necessary action. We see no necessary to· delete the provision with 
regard to giving of ·warning. Some offences may not call for taking 
serious notice and if, the power of imposing punisTunent is left to the Judge, 
there need be no apprehension that the power will be abused. We thinit 
that the safeguard imposed by the legislature of consulting the highest law
officer before taking action under Section 11 is a salutary one and it would 
be very desirable to retain it. We do not see any necessity for imposing" 
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a mm1mum on the amounts for which security should be taken. Each case 
must be decided on its own merits and the appropriate amounts for which 
security should be taken must be determined in each case. 

1028. Provision for appeal where court declines to order securitY.
Some of the State Governments have urged that where the Judge and the 
jury had declined to take action against a paper, it should be possible for 
Government to prefer an appeal to the High Court against their decision. 
We notice that in the recent amendment of the Press (Objectionable Matter) 
Act, a provision has been made to that effect. It is true that appeaiTs against 
orders of acquittal are a peculiar feature of the law of this country. But 
experience has shown that such a provision is necessary so that there should 
be no miscarriage of justice. One comes across many cases where appeals 
against orders of acquittal are accepted by the High Courts and there is no 
reason why proceedings under the Press (Objectionable Matter) Act should 
be an exception to the general rule as it prevails in India. It has got to be 
noted, however, that the Criminal Procedure Cqde does not provide an appeal 
against orders passed under Chapter VIII of the Code when the courts 
decline to pass an ordef" demanding security. But there is another im
portant reason why the amendment made is a desirable one. Proceedings 
under Section 4 of the Press (Objectionable Matter) Act and. proceedings 
under Section 11 of that Act are two independent remedies which are open 
to Government. Under Section 16 comPlaints may be filed before a 
Sessions Judge by a competent authority asking for security under Section 
4 or under Section 7. It is also open to Government, after obtaining a 
certificate from the Advocate General or a principal law officer or the 
Attorney-General in India to declare every copy of the newspaper contain
ing objectionable matter sho~d be forfeited to Government. It is possible 
that action ·under Section 11 may be taken while the prQceedings under 
Sections 4 and 7 were pending as did happen in the case of Aghorvan before 
the Bombay High Court. If an order under Section 11 is passed an appeal 
would lie to the High Court under Section 24. Jt is conceivable that the 
order may be upheld by the High Court on the ground that the newspaper 
did contain objectionable matter. After this decision of the High Court, 
continuance of proceedings before the Sessions Judge would appear to be 
anomalous. It is possible of course that the jury may hold that the writing 
is not objectionable in spite of the decision of the High Court to the contrary~ 
The Sessions Judge would in all probability, in view of the decision of the 
High Court, make a reference to the High Court against the decision of the 
jury. But if it did ilappen that the Sessions Judge accepted the verdict of 
the jury, then an anomalous situation would have remained, the jury and 
the Sessions Judge holding that the matter was not ebjectionable and the 
High Court holding that the matter was objectionable. This new provision 
giving a right of appeal not only fills a lacuna which existed in the o;riginal' 
Act but also enables a reconciliation to be brought about between the 
decision of the High Court and the decision of the Sessions Judge. 

1029. Editor's liability under the Act.-It is however a matter for considera
tion whether the editor should not also shoulder the responsibilities
under the Press (Objectionable Matter) Act. The Act deals only with keepers 
of printing presses and publishers of newspapers. The person who is prima
rily responsible for the contents of the paper, which has attracted the ~ppli
cability of the Act, incurs no liability. It could, however, be argued that under
the Act action is taken not against individuals but against the paper ag; 
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.such and in this view the printer and publisher are the persons concerned 
in the continuance or disappearance of the paper. It is probably for this 
reason that the editor was not brought into the picture. The Government 
.of West Bengal have suggested an amendment of the Act for making the 
.editor also liable and on the whole we agree with the view taken by that 
Government. 

SECTION III 

THE PRESS AND REGISTRATION OF BOOKS ACT, 1867. 

1030. The Act and the Concept of the Freedom of the Press~-This 
measure was enacted in 1867 for regulating printing presses and news
papers, for preservation of copies of books printed in India and for the 
registration of such books and periodicals. The Act deals with: 

(i) the registration of printing presses; 

(ii) the registration of newspapers and periodicals; and 

(iii) the registration and preservation of books. 

1031. The Committee appointed to inquire into Press Laws made certain 
recommendations in respect of this Act. These recommendations consist 
mainly of verbal changes in the wording ·ot" the Act to eliminate minor 
.ambiguities. The Committee does not appear to have gone into the major 
.question of the different provisions of the Act or their successful working, 
.save to the extent mentioned below. 

1032. We do not think that this measure offends against the concept 
o0f the Freedom of Press, and no suggestion has been made to us to that 
·effect. We are living in an age of statistics and registration-motor cars, 
buildings, births, deaths and marriages have to be registered from time 
to time. Statistics have to be kept of imports and exports, and one might 
.as well argue that this constitutes restraint on the Freedom of Trade. 
"The growth of national life has been such that without the necessary 
registration and continued attention to statistics, proper administration of 
the State is impossible. It 'is desirable to know who is responsible for 
running a paper, where it is printed and published, who is responsible for 
:a lapse, if any. 

1033. Inclusion of leaflets within the puniew of the Act.-The first 
important criticism that has been made to us by two State Governments 
is that leaflets may not come within the purview of section 3 of the Act 
which says ''that every book or paper printed within India shall have 
-printed legibly upo_n it the name of the Printer and the place of printing, 
and if the book on paper be published, the name of the publisher and the 
·place of publication". The section is not confined to newspapers, which 
1erm is defined in section 1 of the· Act, and strictly construed even invita-
1ion cards for social funct~ons, or for the matter of that, even visiting 
·cards, would be "paper printed" and will have to comply with the require
·ments of section 3. This could hardly have been intended. This anomaly 
was pointed out in Dattatraya Malhar v. Emperor, A.I.R. 1937 Born. 28, 
'but the question was not decided. Section 21, which gives power to Gov
ernment to exclude the operation of the Act, is applicable only to books. 
llowever, there can be little doubt that handbills and pamphlets are 
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ply with the requirements of that section. The doubt, if any, would be 
.set at rest by adding after the definitio,n of "newspaper" the ;following 
.definition, viz., 

"paper includes every document printed, other than a book, and 
printing includes cyclostyling and printing by lithography." 

.as was proposed to be done by clause (3) of the bill which was before . 
Parliament for the purpose of amending the Press and Registration of 
Books Act. 

1034. Section (1) of the Act.-This section requires that every copy 
o0f every newspaper shall contain the name of the person who is the editor 
thereof printed clearly on such copy as the editor thereof. There has been 
.some divergence of opinion on this point in the replies we have received 
in answer to Question No. 10 in Section "P" of ·the General Questionnaire. 
Almost all the State Governments who replied to this item of our Ques
tionnaire (except Hyderabad) have stated that the name of the editor 
should be mentioned. The Marathi Journalists Association and South 
Indian Journalists' Federation are strongly of the same view. The Federa
tion of Working Journalists seems to be of the view that as the paper is a 
-co-operative effort, the name of the editor need .not be mentioned. The 
A.I.N.E.C. say that though the name of the editor is not necessary for 
fixing the responsibility for the .contents of the paper, tit is desirable to 
mention the name for two reasons (1) it gives status to the edito~. and 
(2) the editor should be prepared to shoulder the requisite responsibili'ty. 
The Press Laws Enquiry Co:mm,i.ttee who considered this question express 
their view in the following terms: 

"Some witnesses have suggested that sub-section (1) of section 5 
which requires that the editor's name shall be printed on 
every copy of a newspaper should be deleted. We have carefully 
considered this suggestion, but regret our inability to accept it, 
since we are of opinion that the editor does play. an important 
part in the selection of the matter that is published in a 
newspaper, although the modern newspaper is a composite 
product resulting from the joint efforts of several persons. It 
may be noted that this sub-section was added on the recom
mendations of the Press Committee of 1921, and we do not 
consider this provision to be unreasonable. Two non-official 
witnesses, themselves editors, are in favour of retention of this 
sub-section. It is true that, in Great Britain and America 
there is no similar regulation, but it may be noticed that the 
President's Committee on Civil Rights in U.S.A. has recom
mended legislation requiring newspapers to disclose pertinent 
facts about themselves through systematic registration proce
dure (Vide paragraph 35 of this report)." 

'The consensus of opinion therefore appears to be in favour of retaining 
section 5 (1) of the Act as it is.- We agree with that view. Whenever 
the editor is temporarily away and does not intend to assume responsibility 
for what appears in the paper, his name should not appear on the news
:Paper as editor and the name of the acting editor should be printed thereon. 
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1035. Amendment of Section 5 (2) of the Act.-Under section 5 (2) ot 
the Act, it is opEm to any person to declare his intention of starting a 
paper, but it is not incumbent on him to start such a paper within any 
specified period after the declaration. For this purpose, the Press Laws. 
Enquiry Committee have recommended that the Act should be amended 
to provide that if a newspaper does not commence publication within three
months of the date of declaration, the declaration shall become void. It 
appears to us that this period is too long. There is no reason why the
declaration should be made by the publisher much in advance of his readi
ness to start the paper, and it should be possible for the publisher to start 
publishing the paper within a fortnight in the case of dailies, a month in. 
the case of weeklies and three months in the case of monthlies. The
declaration should be deemed to lapse if regular publication of the news
papef or periodical is not commenced within these periods. The absence
of a provision of this type has led to enormous difficulties in the work of 
this Commission. The State Governments reported the existence of a very 
large number of newspapers and periodicals, presumably on the strength 
of declarations which had been filed, without verifying whether the making 
of the declaration was followed up by publication of the newspapers or 
periodicals. It appears that some State Governments have framed statutory 
rules on the subject. The rules in Bhopal, Delhi, Kutch, Hyderabad and 
Himachal Pradesh prescribe that if the keeper of a press does not establish 
and begin to operate the press within three months of the date of his filing 
the declaration or if no books or papers are printed therein for a period of 
six consecutive months, the declaration shall be deemed to be annulled_ 
The same time-limit of three months is prescribed for the printer and 
publisher to start operating from the date· of filing declaration. But the
requirement of these rules is satisfied if one issue is brought out within 
the time prescribed. In order to keep within local regulations which, in 
certain cases, prescribe a maximum period of interval between one issue
and another, certain "daily" newspapers bring out editions just often 
enough to keep the declaration alive. Another method of getting over the· 
difficulty is to publish editions with wrong dates, bearing dates earlier or 
later than the date of actual publication, in order to keep the declarationc 
alive. Even this provision of a maximum interval between one issue and 
another does not exist in all the States. The Press Laws Enquiry Com
mittee have made··-no"' recommendations in this matter. We recommend 
that a "daily" should bring out at least 15 issues in any consecutive period. 
of 30 days, and a "weekly", not less than 12 issues in any six months,. 
failure to do which should entail lapsing of the declaration. 

1036. Amendment of Section 5 and Section 8.-If a paper ceases publi
cation, the declaration, however, continues to starid, and there is no ready 
means of verifying whether the particular paper is still alive. It is optional 
on the part of a person, who has ceased to be the publisher of a paper,_ 
either because he has transferred it to another person or because he has 
discontinued publication of the paper, to file a declaration to this effect (see 
section 8). We thmk it-should be made compulsory. We also recommend 
that no declaration should be accepted if the newspaper proposed to be
published bears the same name as another paper published in the same-
State or in the same language. -

1037. Section 5 (3).-The Press Laws Enquiry Committee have recom
mended that temporary changes in the place of printing a publication may-
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merely be notified to the Magistrate within 24 hours and if, this is done, 
there need be no fresh declaration so long as the printer and publisher 
.continue to be the same. We agree with this view.-

1038. Section 5 (4).-The Press Laws Enquiry Commj.ttee have also 
recommended that a new declaration should be necessary only if the 
printer and publisher are absent from the Indian Union for a period longer 
than 30 days. During this period, the liability of the printer and publisher 
would be constructive and it would be open to any printer or publisher 
who does not wish to assume everi this constructive liability to make a 
<declaration under section 8 and to arrange for the filing of a fresh declara.:. 
tion by his successor. We support this recommendation of the Press Laws 
Enquiry Committee. · 

1039. Section 9.-Another important omission· in the provisions ·of the 
Act is a requirement for registering and filing of at least one copy of each 
printed paper, book or periodical with the National Library of India. We 
notice that the recent Bill "to provide for delivery of books to the National 
Library and other public libraries" proposes to rectify this omission so 
iar as books are concerned, but it .excludes newspapers published in con
formity with the provisions of section .5 of the Press and Registration ot 
.Books Act from the definition of the word "book". We think that it would 
·be desirable to have in at least one library copies of all the important 
newspapers and periodicals published· in India and we recommend that a 
provision be made to that effect. It has also been suggested that the res
ponsibility for sending the books should be on the publisher and not the 
printer, because very often the. books are not bound under the printer's 
:supervision, and keepers of th~''Press sometimes find it difficult to procure 
<:opies of the books from the publishers for delivery to State Governments. 
We agree that this can be a real difficulty and recommend that the Act 
:should be amended accordingly. We observe that in clause 3 of the new 
Bill "to provide for delivery of books to the National Library and other 
public libraries" the responsibility for ·delivery of books to the public 
libraries has been thrown on the publisher. 

1040. Proposal to appoint a Press Registrar.-We consider that the whole 
administration of the Press and Registration of Books Act requires to be 
overhauled. 'In the course of our work we found that, apart from the 
differences in practice in different States, there is a general laxity in the 
<:hecking of the filing and the registration of books and periodicals. It 
has been a: matter of great difficulty to us to get the files of copies for 
scrutiny of the contents and even to verify whether a paper is currently 
being published or not. In many cases the information supplied by the 
State Governments was grossly inaccurate and never up-to-date. The 
Commission proceeded to collect information from newspapers and periodi
<:als on the basis of lists furnished to us by the State Governments. In 
as many as 20 percent of cases the information about the existence of news
papers and periodicals· proved to be inaccurate. The information was asked 
for with regard to the position as it existed on the 1st of January 1953. In 
many cases it was found. that the newspapers or periodic:;J.ls which had 
o0nce been published had ceased to exist long before the relevant date. In 
a large number of cases no newspaper or periodical had come out, although 
a declaration was made under the Press ·and Registration of Books Act. 
Apparently, the State Governments assumed that the newspapers, about 
which a declaration had been made, had come into existence without caring 
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to inquire whether any issues thereof had been published. There is little 
or no check to see whether a paper comes out regularly and if it does 
not, to find out the cause or to correct the record accordingly. Some of the 
suggestions which we have made in the earlier· paragraphs will, we trust, 
provide the necessary corrective. But we think that there should be a 
radical chanie in the administration of the Act by the various States. We 
think that it is necessary that there should be one Central authority to be 
named the Press Registrar for India who will exercise superVision over 
Press Registrars appointed for each State. The declaration to be made 
under the Press and Registration of Books Act may be made either before 
the Press Registrar or such officer as may be appointed by Government 
on his behalf, so as to avoid inconvenience to the newspapers and periodi
cals published in mofussil. It should be the business of the Press Registxar 
to have ,a complete register of all the newspapers and periodicals, news 
agencies and advertising agencies in the State. It should . be made obli
gatory on them to register themselves under the Act and if they fail to 
do so, they should be ineligible to carry on the business. The declarations 
to be made by them should include a statement on the lines indicated in 
Appendix XXIII of the capital structure and the staff proposed to be 
employed in the venture and the Registrar should have authority to call 
for any additional factual information. 

1041. Suggestions regarding postal concessions for "newspapers" ancl 
"periodicals".-Newspapers registered under the Indian Post Offices Act. 1898,. 
are entitled to certain concessions. Under Section 9 of the Act, every pub
lication has, for the purpose of such registration, to consist, wholly or in 
great part, of l;lolitical or other news, or an article relating thereto or to 
other current topics, with or without advertisements, subject to the conditions: 
(a) that it is published in numbers at intervals of not more than 31 days. 
and (b) that it has a bona fide list of subscribers. Under the Indian Post 
Office rules the concession is given only to those newspapers which have 
at least 50 bona fide subscribers, i.e., paying subscribers. We have come 
across several "newspapers" purported to be registered under the Indian 
Post Offices Act which contain only one item of news of 3 or 4 lines and 
the rest of the paper is devoted either to market quotations or to "solutions' .. 
of crossword puzzles. Periodicals which publish a statement of the prices
of commodities in the general market or transactions therein may be treated 
as newspapers especially if they give i.nterprctation of market trends. But 
reports containing market prices of any particular kind of commodity and 
issued by a person dealing in that commodity for circulation to his clienb 
without charge with a view to soliciting orders are no better than trades
men's circulars or catalogues and would not be entitled to obtain registra
tion. And it is difficult to see how a paper consisting practically wholly o( 

suggestions for solving crossword puzZles could be regarded as a publication 
"consisting wholly or in great part of news or articles relating thereto or
to current topics". There is, however, a circular from the Director Genera! 
of Posts & Telegraphs dated, 22rtd October 1953 saying that solutions and 
meanings of various words involved in the puzzles should be regarded as: 
"news" although space devoted to entry coupons must be excluded in calcu-
lating whether the "news" content is more than 50 per cent. or . not. They 
have also been advised that market reports and solutions to crossword puzzles: 
should also be regarded as "news". We feel that the concessions which a. 
registered newspaper enjoys under the lndian Post Offices A;:t should be
given to genuine newspapers, although they may be continued in respect 
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We see no justification, for extending the concession to publications whicll. 
consist of nothing except possible solutions to crossword puzzles by regis
tering them under the Indian Post Offices Act. The Press Registrar would 
be of great assistance in differentiating between genuine newspapers and 
other publications. On the other hand, we have aiso been informed that 
certain magazines have been refused the postal concessions on the ground 
that they- do not contain 50 per cent. of reading material. We were informed 
that a circular has been issued by the Department to the effect that in 
computing reading matter, fiction stories were to be included in the category 
of advertisements and not in the reading matter. Presumably the reference • 
is to the Director General, Post & Telegraphs' circular dated the 15th Octo
ber 1936 which says that registration should be cancelled if fiction and ad
vertisement cover more than half the total number of pages in the magazine. 
This is probably due to the fact that Section 9 of the Indian Post Offices 
Act refers to "newspapers'; as containing "w~olly or in great part" news 
or articles relating thereto and current topics. Fiction would not obviously 
be covered by this description. It may be desirable therefore to amend the 
definition to enable genuine periodicals containing a reasonable quantity of' 
fi-ction literary, scientific, philosophic or artistic comment to obtain the con
cession taking care to see that the concession is not abused by novels pub
lished in a serial form. In this matter again, the existence of a Press Re
gistrar, who would have a complete record of all the publications, would 
be of great assistance to the Department. 

1042. Enforcement of Regulation 96 under the Post Office Act.-Further~ 
we find that.Regulation 96 prbflibits the transmission of news by inland post 
by newspapers enjoyihg the concession, if the :t!lles laid down under the 
Press & Registration of Books ACt have not been complied with. We d<> 
not know what machinery exists at present which enables the post office to 
ascertain whether the rules and regulations have been duly complied with 
or not by newspapers enjoying the concession of a registered newspaper. 
When a Press Registrar is appointed, it would be one of his duties to inform 
the appropriate postal authorities of the papers who have not complied with 
the requirements of the Press and Registration of Books Act and have 
thus forfeited their right to the facility of postal transmission. 

1043. Press Registrar to bring out annual report.-We also thirik it should 
be the duty of the Press Registrar tor India to bring out an annual report 
on the working of the Press on its organisational side giving the necessary 
statistics, just as we have recommended that the Press Council should bring 
out an annual report on the working of the Press on its editorial side. 

SECTION IV 

Changes in other Laws 

1044. Indian Official Secrets Act, 1923.-The operative section 5 of the 
Act which relates to the Press, runs as follows: 

"If any person having in his possession or control any secret official 
code or pas_s word or any sketch, plan, model, article, note, docu
ment or information which relates to or is used in a prohil;>ited 



400 

place or relates to anything in such a place, or which has been 
made or obtained in contravention of this Act of which has 
been entrusted in confidence to him by any person holding office 
under Government, or which he has E>btained or to which he 
has had· access owing to his position as a person who holds or 
has held office under Government or as a person who holds 
or has held a contract made on 9ehalf of Government, or as a 
person who is or has been employed under a person who holds 
or has held such an office or contract. 

(a) wilfully communicates the code or pass word, sketch, plan, model, 
article, note, document or information to any person other than 
a person to whom he is authorised to communicate it, or a Court 
of Justice or a person to whom it is, in the interests of the 
State, his duty to communicate it ; or 

(b) uses the information in his possession for the benefit of any 
foreign power or in any other manner prejudicial to the safety of 
the State ; or 

(c) retains the sketch, plan, model, article, note or document in his 
possession or control when he has no right to retain it, or when 
it is contrary to his duty to retain it, or wilfully fails to comply 
with all directions issued by lawful authority with regard to 
the return or disposal thereof ; or 

(d) fails to take reasonable care of, or so conducts himself as to 
endanger the safety of, the sketch, plan, model, article, note, 
document secret official code or pass word or information; 

he shall be guilty of an offence under this section. 

(2) If any person voluntarily receives any secret official code or pass 
word or any sketch, plan, model, article, note, document, or information 
knowing or having reasonable ground to believe, at the time when he re
ceives it, that the code, pass· word, sketch, plan, model, article, note, docu
ment, or information is communicated in contravention of this Act, he shall 
be guilty of an offence under this section. · 

(3) If any person having in his possession or control any sketch, plan, 
model, article, note, document or information, which relates to munitions of 
war, communicates it, directly or indirectly, to any foreign power or in any 
<>ther manner prejudicial to the safety or interests of the State, he shall be 
guilty of an offence under this section. 

(4) A person guilty of an offence under this section shall be punishable 
with imprisonment for a term which may extend to two years, or with fine, 
<>r with both." 

1045. A provision on these lines is to be found in England in the Official 
Secrets Acts, 1911 and 1920. Indeed, the Indian Act is modelled on 
the British Act. The. review of Foreign Laws in Press Laws Enquiry 
Committee's Report, says In paragraph 44, that the provisions of the Indian 
Official Secrets Act are similar to those of the Act in force in the United 
Kingdom and other countries. It is generally recognised that highly secret 
information relating to vital interests of the State must not be allowed to 
be disclosed and this limitation on the right of the freedom of speech and 
~xpression is recognised both by the United Nations Council on the Freedom 
'(If Information and by the Council of Europe in their Resolution of 1951. 
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1046. No serious objection has been taken to the Act in the memoranda 
vresented to us. The Indian Federation of Working Journalists say that the 
-operation of the Act should be restricted to cases where defence or national 
security are affected. A similar stand had been taken by the A.I.N.E.C. when 
they presented their case to the Press Laws Enquiry Committee. They 
urged that the definition of "Official Secrets" in so far as it concerns publi
-cation, is not clear or precise. They realised that the Press cannot claim 
any right to publish information likely to be useful to the enemy in times 

<()f war or confidential Government information likely to imperil public safety 
in times of emergency. They could not, however, accept the claim that 
-every circular or note· or instruction becomes a prohibited secret because 
it is marked "Secret" and "Confidential". The Press claimed the right to 
publish confidential Government information when publication was in the 
interests of the public and the two limitations mentioned above did not apply. 
They said it would be a matter of professional honour and distinction for 
a newspaper to expose secret moves when public 'interests justify such ex
posure ; no claim for protection on public grounds can be sustained for such 
papers as the Hallet Circular. the Puckle Letter etc. Since then, A.I.N.E.C. 
have apparently modified their view. In their Memoranda to us they have 
stated that so far as they were aware, no newspaper or journalist had in 
recent years been prosecuted for violation of the provisions of the Act which 
are comprehensive. In view of the international tensions and consequent 
need for ensuring that secret policies are not divulged, they did not recom
mend modification of the provisions of the Act. 

1047. The Press Laws Enquiry ~ommittee considered this matter in para
graph 64 of their. Report and stated that they were unable to accept the con
tention that the application of the Act should be confined to a National or 
war emergency, and that the scope of the definition of "document", informa
tion':, etc. in section 5 should be narrowed down to documents and informa
tion likely to imperil public safety in times of emergency. They recognised 
that the necessity of guarding State secrets was not confined to an emergency, 
nor was it practicable to define which confidential information should be 
published in the interests of the public and without prejudice to the inter
ests of the State. They thought that Government must be the sole judge 
in this matter and they were confident that the popular democratic Govern
ments in India would utilise these provisions only in case of genuine neces
sity and in the large interests of the States and the public. Statistics showed 
that there was only one prosecution during 193it to 1946 throughout the 
whole of India even while a foreign Government was in power. 

1048. We agree with the contention of the A.l.N.E.C. that merely because 
a circular is marked secret or confidential, it should not attract the provi
sions of the Act, if the publication thereof is in the interest of the public, 
&nd no question of national emergency and interest of the State as such 
~,rises. But in view of the eminently reasonable manner in which the Act 
to being administered, we refrain from making any recommendation for an 
amendment of the Act. 

1019. Section 124A, Indian Penal Code.-This section received its first 
:authoritative interpretation at the hands of Strachey J. in the well-known 

18 M of I & B. 
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Tilak case. In construing the words "bring into hatred or contempt or t<> 
excite disaffection towards Government", the learned Judge said that the 
amount or intensity of disaffection was wholly immateriaL "If a man ex
cites or attempts to excite feelings of disaffection-great or small-he is guilty 
under the section. It does not consist in exciting or attempting to excite 
mutiny or rebellion or any sort of actual disturbance, great or small. 
Whether any disturbance or outbreak was caused by these articles is abso
lutely immaterial. If the accused intended by the article to excite rebellion 
or disturbance his act would doubtless fall under section 124A and would 
probably fall under other sections of the Indian Penal Code. But even if 
he neither excited or intended to excite any rebellion or outbreak or for
cible resistance to the authority of Government, still if he tried to excite 
feelings of enmity to Government, that is sufficient to make him guilty under· 
the section. I am aware that some distinguished persons have thought that 
there can be no offence against the section, unless the accused either counsels 
or suggests rebellion or forcible resistance to Government. In my opinion 
this view is absolutely opposed to the express words of the section itself 
which; as· plainly as possible, makes exciting or attempting to excite cer
tain feelings and not the inducing or attempting to induce to any course of 
action such as rebellion or forcible resistance the test- of guilt". In 
Naharendra Dutt v. Emperor A.I.R. 1942 F.C. 22, an attempt was made to
restrict the scope of section 124A by importing into it the "ex
ternal standard" applied by the Judges in England. Maurice Gwyer, C. J. 
said, "Public disorder or the reasonable anticipation or likelihood of public 
disorder is thus the gist of the offence. The act or words complained of 
must either incite to disorder or must be such as to satisfy reasonable men 
that it is their intention or tendency." 

1050. This interpretation did not hold the field for long, for in Sadashiv
Narayan v. King Emperor A.I.R. 1947 P.C. 82, the Privy Council expressly 
overruled the view of the Federal Court holding that the test laid dov.-n by 
the Federal Court could not be accepted, viz., that it was an essential in
gredient of sedition under section 124A that the act complained of shvuld 
be an act which is intended or likely to incite public disorder. They said .. 
"It is sufficient for Their Lordships to say that they adopt the language of 
Strachey J., as exactly expressing their own view on the point". 

1051. The authoritative interpretation ot section 124A being what 
Strachey J. laid down in Tilak'~ case, the question arose whether that section 
is in consonance with the Constitution, particularly with Article 19 (2) of 
the Constitution as it originally stood. 

1052. The point came up for consideration before the Punjab High 
Court in Master Tara Singh's case (A.I.R. 1952 Punjab 27) and it was held" 
that section 124A had become void as contravening the right to freedom of 
speech and expression guaranteed by Article 19 (1) and that the section was· 
not saved by Article 19(2), under which only those utterances could be 
penalised which undermined the security of State or tended to overthrow the 
State. Weston C. J. said in the course of the judgment, "The section has 
become inappropriate by the very nature of the change which has come about, 
viz., India becoming a soV<ereign democratic State". · 

1053. It is true that Article 19 (2) was amended by widening the field of 
permissive legislation abridging the right of freedom of speech and expression 
and that by section 3 of the Amending Act the amendment has to be-
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deemed always to have been enacted. This, however, did not have the effect 
of reviving the validity of section 124A unless authoritative interpreta
tion of the section could bring it within the widened field of permissible 
legislative restriction. In our opinion, in so far as the section penalises mere 
exciting or attempting to excite feelings of hatred contempt or disaffection 
towards Government without exciting or attempting to excite disturbance of 
public order, it is ultra vires of the Constitution eyen under the amended 
Article 19(2) of the Constitution. In a modern democratic society, changes 
of Government are brought about by expressing dissatisfaction with its 
doings and mobilising public opinion hostile to the Government in power. 
This is the normal functioning of democracy. In so far as section 124A seeks 
to penalise such expressiO'Ils, the section would appear to be not only ultra 
vires of the Constitution but opposed to the concept of the freedom of the 
Press. 

1054. Yfe recommend that the section be repealed. It would, however, 
be desirable to make punishable, by the insertion of a new section 121B, 
expressions which incite persons to alter by violence the system of Govern
ment with or without foreign aid. (See clause (b) of Article 2 of the draft 
Covenant adopted by the United Nations Conference in Geneva in 1948). 
This may not amount to waging war within the meaning of section 121, Indian 
Penal Code and is obviously more serious than offences against public tran
quillity and offences against persons. 

1055. Section. 153A. Indian P~hal Code.-The prov1S10ns of this section 
correspond to those of section 3 (v) of the Press (Objectionable Matter) Act, 
which deals with promoting or attempting to promote feelings of enmity and 
hatred between different classes of citizens. Two State Governments (Delhi 
and Hyderabad) raised some doubt about the validity of. this section on the 
ground that it was not covered by Article 19(2) of the Constitution. The 
decision of the Punjab High Court in Master Tara Singh's Case had thrown 
a clcud bn the validity of this section. But since the decision of the Punjab 
High Court, Article 19 (2) of the Constitution has been amended by intro
ducing the words "public order" in that Article. Therefore it would be within 
the competence of legislature to enact any law in the interest of public order, 
and it was conceded in the Aghorvan case before the Bombay High Court 
that "the provisions of sub-section (v) of section 3 of the Press (Objectionable 
Matter) Act could be covered by the amended Article 19(2) of the Constitu
tion". As pointed out earlier, it was held by the Judicial Commissioner of 
Ajmer in Tilok Chand v. State A.I.R. 1954 Ajm. 19, that "matters which are 
likely to promote feelings of enmity or hatred between different sections of 
the people of India are something which is likely to affect the interests of 
pubJic order as it may lead to a riot, commotion or commission of other 
offences, and therefore, clause (v) of section 3 of the Press (Objectionable 
Matter) Act does not offend Article 19(1) (a) of the Constitution as. it is 
saved by clause {2) of that Article. The section is therefore not ultra vires 
of the Constitution and void under Article 13". The same reasoning would 
apply to sectiO'Il 153A of the Indian Penal Code. The possibility, however, 
remote, of its being held void by the Supreme Court, as not coming within 
the ambit of Article 19 {2) does exist, and it would therefore be 'desirable 
to bring this section within Article 19(2) without the possibility of challenge 
by restricting its operation to those cases where there is intention to cause 
disturbance of public peace or knowledge of likelillood of violence ensuing. 
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1056. The A.I.N.E.C. recommend that the section should remain as it 
stands, presumably meaning thereby that they consider it consistent with the 
idea of the freedom of the Press. This matter was considered by the Press 
Laws Enquiry Committee and theY stated as follows: 

"As :in the c;&se of section 124A of the Indian Penal Code, we accordingly 
recommend that a second explanation should be added to 
section 153A to the effect that it does not amount to an offence 
under this section to advocate a change in the social or economic 
order, provided that any such advocacy is not intended or likely 
to lead to disorder or to the commission of offences". 

The Civil Liberties Union and the Indian Federation of Working Journalists 
have supported this view. We are in agreement with this view and recom
mend that this section be amended on the lines suggested by the Press Laws 
Enquiry Committee. 

1057. Section 295A, Indian Penal Code.-This section refers to deliberately 
and maliciously outraging the religious feelings of any class of ~jects by 
words either spoken or written or by visible representations, or insulting or 
attempting to -insult the religion or religious beliefs of that class. It has 
been urged that this provision restricting the freedom of expression may not 
be covered by any of the clauses of Article 19(2) of the Constitution. Although 
it is possible to argue that the words "public order a~d morality" in Article 
19 (2) of the Constitution may save section 295A of the Indian Penal Code, 
we think that the section should be brought indisputably within the provision~ 
of the Constitution by limiting its operation to those cases where there is 
intention to cause violence or knowledge of likelihood of violence ensuing. 

Other cases of this nature would be covered by clause (c) of Section 50: 
of the Indian Penal Code. 

1058. Section 505 of the Indian Penal Code.-We have sWl to consider the 
provisions in Section 505 of the Indian Penal Code. They are to the following 
effect: 

Whoever makes, publishes or circulates any statement, rumcur or report-

(a) with intent to cause, or which is likely to cause, any officer, 
soldier, sailor or airman in the Army, Navy or Air Force of H~r 
Majesty or in the Imperial Service Troops to mutiny or other
wise disregard or fail in his duty as such; or 

(b) with intent to cause, or which is likely to cause, fear or alarm to 
the public or to any section of the public whereby any person 
may be induced to commit an offence against the State or against 
the public tranquility; or 

(c) with intent to incite, or which is likely to incite, any class or 
community of persons to commit any offence against any other 
class or community; 

shall be punished with Imprisonment which may extend to two years, or with 
fine, or with both. 

Exception.-It does not amount to an offence, within the meaning of this 
section, when the person making, publishing or circulating any such state
ment, rumour or report,· has reasonable grounds for believing that such state
ment, rumour or 1·eport is true and makes, publishes or circulates it without 
any such intent as aforesaid. 
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This section is aimed at reports calculated to produce mutiny or to induce 
one section of the population to commit offences against another. It seems to 
us that all the clauses of section 505 are covered by Article 19(2) of the 
Constitution and are not inconsistent with the concept of the freedom of the 
Press. Clause (a) of Section 505 would be covered by the provisions relat
ing to security of the State, clause (b) by provisions relating to public order 
and clause (c) by provisions relating to incitement to an offence. Under 
the circumstances we see no necessity of suggesting any amendment to 
Section 505 of 1l1e Indian Penal Code. 

1059. Sections 99A to 99G. Criminal Procedure Code.-Section 99A enables 
Government to forfeit every issue of a newspaper or book, whenever it 
appears to them that it contains matter falling under sections 124A, 153A 
and 295A of the Indian Penal Code. Sections 99B to 99G are merely pro
cedural and consequent upon the provision .contained in section 99A. 
Section 99B provides for application to the High Court for setting aside the 
order of forfeiture, Section 99C for hearing of ·the application by a Special 
Bench; section 99D for the order of the Bench; Section 99E for the evidemce 
to prove nature or tendency of a newspaper, section 99F for the procedure 
of t:1e High Court and section 99G for bar of jurisdiction. 

1060. Following our recommendations with regard to section 124A, the 
reference to that section in section 99A of the Criminal Pr.ocedure Code will 
have to be deleted. The rest of the section may remain because reference 
to sections 153A and 295A would be construed as references to amended. 
:sections 153A and 295A if our recommendation is accepted and those sections 
are suitably amended. If, as suggested by us, a new offence under section 
121B is created, that section will also have to be included in section 99A of 
the Criminal Procedure Code. '-"' 

1061. Section 144 of the Criminal Procedure Code.-There is general 
agreement, supported by the view of some of the State Governments also, 
that this section should not be applied to the Press. We cannot say that in 
so far as it enables Government to act where . there is likelihood of distur
bance of public tranquillity or a riot or an affray, the section is inconsistent 
with the freedom of the Press or Article 19(2) of the Constitution but we 
support the observations made by the Press Laws Enquiry Committee when 
they say, "We share the doubts expressed by witnesses regarding the pro
priety of the application of this section to newspapers, and feel that it was 
not the intention of the framers of the Code that this section should be 
applied to the Press. We would, therefore, recommend that instructions 
should be issued by Government to Magistrates that orders in respect of 
newspapers should not be passed under this section. If Government consider 
it necessary to have powers for issue of temporary orders to newspapers in 
urgent cases of apprehended danger, Government may promote separate 
legislation or seek an amendment of section 144 for the purpose". 

1062. The Press has been considerably agitated over Mr. Justice Mukherji's 
report on the Calcutta Police assault on Press reporters. The learned Judge 
is-if we may say so with respect-undoubtedly correct when he holds that 
the reporters could not claim exemption from the operation of an order 
under section 144 prohibiting the assembly of more than a certain number oj. 
persons, merely by reason of the fact that they were newspaper reporters. 
While appreciating the correctness of the view, we are conscious of the diffi
culty which that view creates. If a meeting is held in defiance of the order, 
the very holding of the meeting and all that takes place there constitutes 
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"news", and it is the duty of newspaper reporters to cover such an event. 
It is true that they may cover it by going in groups of less than the prohibited 
number of persons, but such a procedure may involve the risk of personnal 
danger and of being mistaken for members of the unlawful assembly. We 
recommend that when an order is issued prohibiting assemblage of more 
than a certain number of persons the authority concerned may grant, in the 
order itself, special exemption to bona fide reporters. They should be asked 
to wear distinctive badges in token of the special exemption and carry the 
permit on their person. We are confident that such bona fide reporters will 
not participate, directly or indirectly in the unlawful activities and thus 
abuse the special concession and consideration shown to them. 

1063. Indian Telegraph Act, Section 5 of the Act. enables Government, 
or any officer sp~cially authorised by Government, em the occurrence of any 
public emergency or in the interests of public safety (a) to take temporary 
possession of any telegraph established, maintained or worked by any person 
licensed under the Act, and (b) to order that any message or class of 
messages from any person or class of persons or relating to any particular 
subject brought for transmission by or transmitted or received by any tele
graph shall not be transmitted or shall be intercepted or detained or shall be 
disclosed to Government or the officer specially authorised. If any doubt 
arises as to the existence of public emergency or whether the act done is in 
the interest of public safety, a certificate of Government shall be conclusive 
proof on the point. · 

1064. In so far as the provisions of this section can come into force only 
on the occurrence of an emergency or in the interest of public safety, they 
cannot be said to be not in consonance with the Freedom of the Press and 
outside the scope of permissible legislative restrictions under Article 19(2) of 
the Constitution. 

1065. As regards the actual operation of the Act, the Press Laws Enquiry 
Committee have stated as follows:-

"Our recommendation in this behalf is, therefore, that the Central 
and Provincial Governments should continue to have the power 
of telegraphic interception, for use on special occasions of the 
occurrence of a public emergency or in the interest of the public 
safety provided the orders of the Minister in charge are invariably 
obtained, that delegations of this power should be the exception 
rather than the rule, that delegations should be for a specified 
and short period and not general and that clear instructions 
should be issued by Government to the specially authorised 
officers in order to ensure that these powers are not abused. Sub
section (2) of section 5 makes a certificate of the Central or 
Provincial Government conclusive on the question about the 
existence of a public emergency or the needs of public safety. 
As a further safeguard against possible abuse of these powers 
by subordin'ate officers we further recommend that provision 
should be made in the section itself, for example by the addition 
of sub-section (3) that the orders passed by specially authorised 
officers of Government shall be reported to the Central or 
Provincial Government as the case may be in order to enable the 
responsible Minister to judge the proper exercise of the powers 
and the orders passed in individual cases." 
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1066. This recommendation of the Press Laws Enquiry Committee is 
~upported by the Marathi Patrakar Sangh. The Indian Federation of Working 
.Journalists have not indicated in what direction the law requires amendment. 
The A.I.N.E.C. have pointed out that powers under the Act have been 
exercised, even where there is no emergency, under pressure from the local 

Executive. All the State Governments who have replied to our question on 
this subject have urged that such powers are necessary in times of em~rgency 
and in the interest of public safety. 

1067. The emergency contemplated is not necessarily wartime emergency, 
.and the section in effect contemplates imposition of censorship on dissemina
tion of news even during peace time under certain conditions. We support 
the Press Laws Enquiry Committee's recommendations in this behalf, 

1068. Sea Customs Act, 1878.---Section 19 of th~ Sea Customs Act, 1878, 
-enables the Central Government from time to tim~, by notification in· the 
·official gazette, to prohibit or restrict the bringing -or taking by sea or by 
land of goods of any specified description into, or out of, India across any 
customs frontiers. This section is not limited in its operation to any emer
gency or in the interest of public safety. In so far therefore as it prohibits 
dissemination of news, otherwise than in relation to an emergency or public 
safety, it appears not to be in consonanc;e with the Freedom of the Press or 
Article 19(2) of the Constitution. In case, however, of newspapers and 
periodicals, which are liable to forfeiture under section 99A of the Criminal 
Procedure Code, or any other matter which is liable to affect the security of 
the State, this section should continue to apply. It would be anomalous to 
ban the production of that type of literature in this country, but permit its 
import. 

1069. Sections 181A to 181C authorise detention and further disposal .of 
any package suspected to contain any newspaper or any document the publi
cation of which is punishable under section 124A, Indian Penal Code. As 
we have already stated, this section, as it stands, appears to us to be inconsis
tent with the Freedom of the Press and to be ultra vires of the Constitution. 
If that view is accepted these sections will have to be repealed or the refer
ences to section 124A will have to be replaced by references to the new section 
121B. Indian Penal Code, which is suggested for enactment. 

1070. Indian Post Offices Act, 1898, Section 25 is contingent on the validity 
<>f section 19 of the Sea Customs Act or any other similar law. The remarks, 
on that section would also apply to section 25 of the Post Offices Act. 

1071. Section 26(1) is on a par with section 5(1) of the Indian Telegraph 
Act, and our remarks under that section would also apply to this section of 
the Post Offices Act. 

1072. Section 27A depends on the validity of the Press and Registration of 
Books Act and would appear to be consistent with the Freedom of the Press 
and Article 19(2) of the Constitution. 

1073. Section 27B is on a par with sections 181A to 181C of the Sea 
Customs Act dealing with matters falling under section 124A, Indian Penal 
Code, and our remarks under that section would be applicable to section 27B 
of the Post Offices Act also. 
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SECTION V 

LAW OF CONTEMPT OF COURTS 

1074. Several representations have been made to us that the law ot 
contempt of court, particularly in its application to newspapers, is much too
vague and requires to be crystallized. The A.I.N.E.C. in their Memorandum 
have urged that it -can be stretched to any limits against the writer, thus 
making it impossible for an honest writer to comment on judicial procedure 
or even 'on the merits of judicial decisions. They concede that the Courts 
sheuld be safeguarded against prejudicial, scurrilous .or contemptuous writing 
both in respect of matters pending before the court and after decision. But 
they urge that honest and fair criticism should be permitted. The Southem 
India Journalists' Federation consider that contempt should be much more 
rigorously defined and also much more rigorously enforced, especially when 
the otfenders are powerful political parties or administrations. The Indian 
Federation. of Working Journalists comment on the anomaly involved in 
submitting the Press to a proceeding where the court is both the prosecution. 
the witness, the jury and the judge. The Civil Liberties Union desire that 
as in the U.S.A. the test of clear and present danger which is applied when 
there is a conflict between the freedom of expression and maintenance of 
order, should be applied also to cases of contempt and refer to the decision of 
the U.S. Supreme Court in Bridges vs. California (1941) where it was observed 
that the evil consequences of comment must be "extremely serious and the 
degree of imminence extremely high before utterances can be punished". They 
urge that unless the danger to fair judicial administration has the clearness. 
and immediacy necessary to close the door of permissible public comment,_ 
no action should be taken. The Marathi Patrakar Parishad has adopted the 
view of the A.I.N.E.C. in their Memorandum submitted to the Press Laws 
Enquiry Committee wherein it was urgP.d that fair and bolla fide reports 
of court proceedings should be adequately protected and that contempt pro
ceedings should be initiated only on the complaint of the judge against whose 
court the contempt was committed, and the trial should be by judges other
than the one who had complained about the contempt. 

1075. This question WOo$ considered by the Press Laws Enquiry Committee. 
In the absence of any evidence they were not able to accept the contention 
of the A.I.N.E.C. that the law of contempt had been used to punish news
papers unjustly. So far as the submission of the A.I.N.E.C. went, viz., that 
fair and bona fide reports of court proceedings should be adequat-ely protected, 
they observed that that was exactly the position. With regard to the conten
tion that the proceedings in contempt should be held by a judge other than 
the one who initiated the contempt proceedings, they concluded that no case 
had been made out for a change in the law as suggested by the A.I.N.E.C. 
alfhough on this last point Mr. Brelvi and Mr. K. Srinivasan supported the 
submission of the A.I.N.E.C. 

1076. The contempt jurisdiction of the Supreme Court and of the High 
Courts is recognised by Articles 129 and 215 of the Constitution. The origin 
of the contempt ju~sdiction of the High Courts has been desqibed by the
Privy Council in Surendranath Banerjea vs. Chief Justice and Judges of the 
High Court of Bengal (1883) L.R. 10, I.A. 171, as follows:-

"Contempt of Court is an offence which by the common law of England' 
is punishable by the High Court in a summary manner by fine-
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or imprisonment, or both. That part of the common law of" 
England was introduced into the Presidency towns when the
late Supreme Courts were respectively established by the
C1arters of Justice. The High Courts in the Presidencies are
Superior Courts of Record, and the offence of contempt, and the
powers of the High Court for punishing it are the same there
as in this country, not by virtue of the Penal Code for British 
India and the Code of Criminal Procedure, 1882, but by virtue
of the common law of England." 

1077. Thus it would be seen that the power to commit for contempt is 
inherent jurisdiction of the Courts of Record and is a necessary adjunct to· 
t:1e exercise of the various jurisdictions of the High Courts. Until, however,_ 
t!-le Contempt of Court Act (Act XII of 1926) was passed, there was consider
able difference of opinion among the High: ·courts as to whefher they had 
power to commit for contempt of the cou:r;ts subordinate to them. The
matter, however, was set at rest by the Contempt of Courts (Amendment) 
Act of 1926 which laid down that the High Courts of Judicature have and 
exercise the same jurisdiction, powers and authority in accordance with the
same procedure and practice in respect of Courts subordinate to them aS
they have and exercise in respect of contempts of themselves. Sub-section 3 
of section 2, (corresponding to sub-section 2 of section 3 of the Act of 1952) 
lays down that no High Court shall take cognisance of a contempt alleged to
have been committed in respect of a Court subordinate to it Wl1ere such 
contempt is an offence punishable under the Indian Penal Code. This has 
been interpreted by the Supreme Court to mean that the High Court jurisdic
tion is excluded only in those cases where the acts alleged to constitute 
contempt of a subordinate court were punishable as contempt within specific
provisions of the Indian Penal Code but not where these acts merely amounted 
to offences of other description for which punishment has been provided in 
the Indian Penal Code. The fact that defamation of a judge of a subordinate
court constitutes an offence under the Indian Penal Code does not oust the
jurisdiction of the High Court to take cognizance of the act as contempt 
(Bathina Ram Krishna Reddy vs. State of Madras 1952 S.C.R. 425). The 
contention that the Act is ultra vires because the content of the expression 
"Contempt of Court" which would amount to reasonable restriction on freedom 
of expression, has not been specifically mentioned in the Act was negatived 
by Patna High Court (Rai and Das JJ.) on 1st September 1953. The Consti
tution-makers, they said, did not define contempt of court but had used it in 
Article 19(2) and Article 215 because they had in their mind the well recog
nised judicial interpretation of this expression. 

1078. The High Courts have extra-territorial jurisdiction in matters o:f 
contempt. But there is some conflict of opinion as to whether they have
power to arrest for contempt of itself a person residing outside the jurisdiction 
of. those courts. The question arose in the case of Mr. B. G. Horniman when 
a warrant of arrest for contempt was issued by the Allahabad High Court. 
and was sought to be executed through the Commissioner of Police at Bombay, 
On the matter being brought before the Bombay High Court, it was held 
(in re. B. G. Horniman, I.L.R. 1944 Born. 333) that there was no power in 
the High Court of Allahabad itself to arrest for contempt a man outside, the 
jurisdiction of that Court, and that in as much as the Bombay High Court 
itself had no power to arrest for contempt of the Allahabad High Court, 
a fortiori the Chief Presidency Magistrate could not do so. The High Court-. 
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-<>f Allahabad, however, took a different view. Section 5 of the Contempt of 
.Courts Act 1952, which has replaced the Act of 1926, lays down: 

"A High Court shall have jurisdiction to inquire into or try a contempt 
of itself or of any court subordinate to it, whether the contempt 
is alleged to have been committed within or outside the local 
limits of its jurisdiction and whether the person alleged to be 
guilty of the contempt, is within or outside such limits."· 

1Iow far the provision removes the difficulty created by the Horniman case 
is a question on which· there has been no decision so far. 

1079. It is very difficult to define what amounts to contempt and Mr. Justice 
Niyogi of the Nagpur High Court stated as follows in Ta!hara Cotton Ginning 
·Company Ltd. vs. Kashinath Gangadhar Namjoshi, I.L.R. 1940 Nag. 69: 

"It is indeed difficult and almost impossible to frame a comprehensive 
and complete definition of contempt of court. The law of con~ 
tempt covers the whole field of litigation itself. · The real end 
of a judicial proceeding, civil or criminal, is to ascertain the 
true facts and dispense justice .......... Anything that tends to 
curtail or impair the freedom of the limbs of the judicial pro
ceedings must of necessity result in hampering the due adminis
trati·on of law and in interfering with the course of justice." 

An attempt was made to define the expression in the Bill which subse
quently became the Contempt of Courts (Amendment) Act, 1926. But the 
Select Committee which considered the Bill omitted the definition, because it 
was of the opinion that the case law on the subject would form an adequate 
.guide. 

1080. Although there is therefore no generally accepted definition of what 
·Contempt of Court means, there is general agreement on the various categories 
under which an offence of contempt falls. In Read vs. Huggonson (1742) 
2 Atk. 469, Lord Hardwicke classified the offences under three heads. He 
.stated: 

"There are three different sorts of contempt. One kind of contempt 
is scandalising the court itself. There may be likewise a 
contempt of this court, in abusing parties who are concerned in 
causes here. There may be also a contempt of this court, in 
prejudicing mankind against persons before the cause is heard". 

The general principle to be deduced from these cases has been stated by 
Justice Mukerjee in the case of Amrit Bazar Patrika (Moti La! Ghose and 
-others, in re.) (1918) I.L.R. 45, Cal. 169 as follows:-

"The principle deducible from these cases is that punishment is in
flicted for attacks of this character upon Judges, not with a 
view to protect either the court as a whole or the individual 
judges of the court from a repetition of the attack, but with 
view to protect the public, and specially those who, either 
voluntarily or by compulsion, are subject to the jurisdiction of 
the court, from the mischief they will incur, if the authority of 
the tribunal be undermined or impaired". 

1081. These being the general principles of the Contempt of Court juris
diction, the jurisdiction is subject to certain criticism. The superior courts 
have ,claimed and exercised summary jurisdiction to punish every person 
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who, according to them, is guilty of its contempt, for nearly two centuries. 
It is an unusual kind of jurisdiction which has been arrogated as an off-shoot 
-of the ancient curia regis. The Supreme Court has recently held; Sukhdev 
Singh vs. Teja Singh C. J. A.I.R. 1951 S.C. 186: "The power of a High Court 
to institute proceedings for contempt and punish where necessary is a special 
jurisdiction inherent in all Courts of Record. Section 1 (2) of the Criminal 
Procedure Code excludes special jurisdiction from its scope. Hence Code 
of Criminal Procedure does not apply in matters of contempt· triable by the 
High Courts. The High Court can deal with it summarily and adopt its own 
procedure. All that is necessary is that the procedure is fair and that -the 
contemner is made aware of the charge against ihim and given a fair and 
reasonable opportunity to defend himself". Some of the peculiar features 
of this jurisdiction are contrary to the fundamental principles of Criminal 
Jurisprudence. There never has been any suggestion or attempt on the 
part of the judges and jurists to propound that the exercise of the special 
jurisdiction is in harmony or in conformity with the well-established rules 
of British Criminal Jurisprudence. But the ex.ercise of this extraordinary 
power has been justified on the grounds of expediency. In all cases of 
contempt tried summarily the judge plays a three-fold role. He is the party 
injured; he is the prosecutor and he is the judge, and what is more, his 
power to punish for his own contempt was, till the enactment of the Con
tempt of Courts (Amendment) Act of 1926 unlimited. Sir Nripandra Nath 
Sircar, the Law Member, in piloting the Bill which became the Act of 1926, 
.gave expression to the same view in the following words: 

"It has been said that law still exists, of summary procedure, for 
contempt of Court, and it has been felt that such a power must 
be retained by th~JCourt. On the other hand, eminent English 
Judges have also remarked that this is an archaic procedure and 
the situation is really an incongruous one, viz., the prosecutor 
taking upon ihimself the role of the judge". 

As Bowen L. J. stated in in re Johnson (1887) 20 Q.B. 62 at page 74: 
"The law has armed the High Court of Justice with the power and im

posed on it the duty of preventing brevi manu i.e. by summary proceedings, 
any attempt to interfere with the administration of justice. It is on that 
ground and not on any exaggerated notion of the dignity of individuals, that 
insults to judges are not allowed. It is on the same ground that insults to 
witnesses or to jurymen are not allowed. The principle is that those who 
!have duties to discharge in a Court of Justice are protected by the law, and 
shielded on their way to the discharge of such duties, while discharging them, 
and on their return therefrom, in order that such person may safely have 
resort to courts of Justice". 

The point made by the A.I.N.E.C. has recently been pronounced upon by 
the Supreme Court in Sukhdev Singh v. Teja Singh, C. J. (A.I.R. 1954 S. C. 
186). At page 190, Their Lordships observed: 

"We consider it desirable on general principles of" justice that a judge 
who has been personally attacked should not as far as possible 
hear a contempt matter which, to that extent, concerns him 
personally. It is otherwise when the ·attack is not directed 
against him personally. We do not lay down any general ruie 
because there may be cases where that is impossible, as for 
example in a court where there is only one judge or two and 
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both are attacked. Other cases may also arise where it is. 
more convenient and proper for the judge to deal with the. 
matter himself, as for example in a contempt 'in facie curiae". 

All we can say is that this must be left to the good sense of the judges. 
themselves who, we are confident, will comport themselves with 
that dispassionate dignity and decorum which benefits their 
high office and will bear in mind the oft-quoted maxim that 
justice must not only be done but must be seen to be done by all 
concerned and most particularly by an accused person who 
should always be given, as far as that is humanly possible, a. 
feeling of confidence that he will receive a fair, just and im
partial trial by judges who have no personal interest or concern 
in his case". 

1082. But because the jurisdiction is so wide, and to some extent not in 
accord with the British Criminal Jurisprudence that the Judges have stressed 
throughout the necessity of exercising these powers with a great deal of 
circumspection and restraint. Sir George Jesse!, M. R. stated in In re
Clements. Republic of Costa Rica v. Erlanger (1877) 46 L.J.: 

"It seems to me that this jurisdiction of commiting for contempt, being, 
practically arbitrary and unlimited should be most jealously and 
carefully watched, and exercised, if I may say so, with the 
greatest reluctance and the greatest anxiety on the part of Judges, 
to see whether there is no other mode which is not open to the 
objection of arbitrariness, and which can be brought to bear upon 
the subject. I say that a judge should be most careful to see 
that the cause cannot be fairly prosecuted to a hearing unless 
accusations of contempt should be adopted. I have myself !had on 
many occasions to consider this jurisdiction, and I have always 
thought that, necessary though it be, it is necessary only in the 
sense in which extreme measures are sometimes necessary to 
preserve men's rights, that is, no other pertinent remedy can 
be found .. Probably that will be discovered after consideration 
to be the true measure of the exercise of the jurisdiction. .. 

Lord Morris in delivering the judgment of the Privy Council in McLeod 
v. Au.hyn (1889) A.C. 549, made the following observations: 

"Committal for contempt of Court was a weapon that should be
sparingly used and always with reference to the administration 
of justice. Hence when a trial has taken place and the case is 
over, the Judge or the jury are given over to criticism". 

Jenkins, C. J. in the Legal Remembrancer v. Motilal Ghose and others. 
(1914) I.L.R. 41 Ca1

1 173, made the following weighty remarks: 

"It is not enough that there should be a technical contempt of court. 
It must be shown that it was probable that the publication would 
substantially in'\erfere with the due administration of Justice. 

And there is good reason for this: what is charged is a criminal offence, 
and the trial is not in accordance with the safeguards that the 
ordinary procedure for the" trial of a criminal offence requires. 
but by way of summary proceedings. 
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It is therefore no matter for surprise that cases are full of warnings, 
· that this arbitrary, unlimited and uncontrolled power slhould be 

exercised with the greatest caution. That this power merits 
this description will be realized when it is understood that there 
is no limit tp_ the imprisonment that may be inflicted or the 
fine may be imposed save the Courts' unfettered discretion, and 
that the subject is protected by no right of appeal." 

These observations were made before the passing of the Contempt of 
'Courts Act of 1926 which has placed restrictions on the Court's power of 
punishment in contempt matters Rankin, C. J. in Anantalal Singh v. Alfred 
Henry Watson (1931) I.L.R. 58 Cal. 884, remarked as .follows:-

"The Court's jurisdiction in contempt is not to be invoked unless there 
is real prejudice which can be regarded as a substantial inter
ference with the due course of justice. It is not every theoretical 
tendency that will attract the actio.ns of the Court in its very 
special jurisdiction. The purpose of the Court's action is a prac
tical purpose and it is reasonably clear on the authorities that 
this Court will not exercise its jurisdi~tion upon a mere question 
of propriety where the tendency of the article to do lharm is 
slight and the character and circumstances of the comment is 
otherwise such that it can properly be ignored". 

The same point was emphasised by the Privy Council in the recent .case 
'()f Parashuram Detaram Shamdasani v. Emperor (1945) L.R. 72 I.A. 189, 
when they said: 

"Their ·Lordships woulci-"once again emphasise what has often been 
said before that this summary power of punishing for contempt 
should be used sparingly and only in serious cases. It is a 
power which a Court must of necessity possess; its usefulness 
depends on the wisdom and restraint with which it is exercised". 

In Regina v. Gray (1900) 2 Q.B. 36 Lord Chief Justice of England stated 
.as follows:-

"Judges and Court -are alike open to criticism, a~ad if a reasonable 
argument or expostulation is offered against any judicial act as 
contrary to law or the public good, no Court could or would 
treat that as contempt of Court. The law ought not to be astute 
in such cases to criticise adversely what under such circum
stances and with such an object is published; but it is to be 
remembered that in this matter the liberty of the Press is no 
greater and no less than the liberty of every subject of the 
Queen". 

These observations were followed by the Bombay High Court in in re 
Narasinha Chintaman Kelkar I.L.R. 33 Bombay 240 Terrell C. J. gave ex
pression to similar views in in re Murli Manohar Prasad (1929) I.L.R. 8 Pat. 
323, and the following is a quotation from ihis judgment: 

"In conclusion I cannot do more than follow the example of many well
known and distinguished judges in pointing out that a judge 
should neither fear not resent public criticism whether of his 
judgments in matters of law or his judgments in matters of fact, 
and I well realise that it is the duty of a judge to protect the 
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privileges of public against acts of tyranny as well as against the
crimes of public offenders and I should have been among the
last to claim any exemption from such criticism. I hope that r 
may always be open to criticism anci that my natural vanity 
may never prevent me from giving ear to my critics nor frc:rtn 
affording to them such attention and respect as their position in 
life, learning and professional standing may claim. But I should 
be unworthy of the high office to which His Majesty has been 
pl~ased to appoint me if I refrained from protecting that office 
or from punishing those who offer it affront." 

Similarly, Sir John Beaumont, Chief Justice of Bombay made the follow
ing observation in Government Pleader, Bombay v. Tulsidas Subhanrao· 
Jadhav, I.L.J. 1938 Bombay 179: 

"It is in the public interest that confidence should exist in Courts o:r 
Justice, and if an attack is made upon a Judge, who is not in a 
position to answer the attack, the authority and prestige of the 
Judge tends to be lowered in the estimation of the public, and 
that is contrary to the interests of the public. At the same 
time one has to recognise that in the long run the degree of 
confidence reposed in the judiciary will depend on the character 
of judicial work and confidence cannot be for long artificially 
engendered by the simple process of stifling criticism. It has. 
been laid down many times and by the highest tribunals that 
judges are not immune from criticism and that fair and reason
able criticism of a case which is finished is not objectionable.',. 

1083. We have quoted at some length the various pronouncements of the· 
Courts with regard to the manner in which the contempt of Court jurisdic
tion has to be exercised, because no instance has been brought to our notice 
where it can be said that this jurisdiction has been exercised either arbi
trarily or as a result of over-sensitiveness on the part of the High Courts to· 
the criticism made of the judicial proceedings. 

1084. There was however, one case in which contempt proceedings were 
taken before the Allahabad High Court and the reporter of Hindustan 
Times committed to jail and the printer and editor fined for having 
published a statement, which was subsequently found to be false, viz.~ 
that the Chief Justice had issued a circular to the Judicial officers 
enjoining them to raise contributions to war funds. The PrivY Council~ 
however, reversed the decision (See Debi Prasad Shara v. King EmperOT 
L.R. 70 Indian Appeals page 216) holding that the editorial comment 
contained no criticism of any judicial act of the Chief Justice or any 
imputation on him for anything done or omitted to be done by him in 

· the administration of justice and in the circumstances the words were 
not capable of being a contempt of court. They went on to observe,. 
"No doubt it is galling for any judicial personage to be criticised publicly 
for having done something outside his judicial proceedings which was 
ill-advised or indiscreet. But judicial personages can afford not to be 
too sensitive. A simple denial in public of the alleged request would at 
once have allayed the trouble. If a judge is defamed in such a way as 
not to affect administration of justice, he has the ordinary remedies for 
defamation if he should feel impelled to use them". 
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1085. If the power is exercised as laid down by these authoritative
pronouncements, there is no reason to apprehend that any injustice would .. 
be caused. That is why the Select Committee on the 1926 Bill decided 
not to press to a definition· as to what would constitute· contl:!mpt of Court. 
and stated that the case law on the subject would be an adequate guide. 
The Press Laws Enquiry Committee also did not recommend any change
in the law. They too found no evidence that the power was used unjustly 
by the High Courts, and that the newspapers who published fair and' 
bona fide reports had not been adequately protected. We are in agree
ment with the recommendation of the Press Laws Enquiry Committee that 
no change is called for by way of legislation with respect to the manner
in which Contempt of Courts jurisdiction is exercised by the various High· 
Courts. 

1086. The principles governing the law of ·contempt qua press publica
tions may be grouped under the following -heads:-(See Tek Chand &. 
Sarin, Law of Contempt of Court, 2nd edition "pp 249-250). 

(1) It is contempt of Court to scandalise the Court or offend against 
the dignity of a Judge by attributing to him dishonesty, impropriety 
or incompetence regardless of the fact whether the case with reference to· 
which the offending remarks were made is pending in the Court or has 
been decided. · 

(2) It is contempt of Court of publish an article in a newspaper
commenting on the proceedings of a pending criminal case or a civil suit .. 
reflecting on the judg_e, the jury, the parties, their witnesses or Counsel 
appearing in the case. It ili_.'immaterial whether the remarks are made
with reference to a trial actually proceeding or with reference to a trial 
which is yet to proceed, provided that the comment has a tendency to
prejudice a fair trial or influence the decision. 

(3) It is contempt of court to publish any matter affecting the 
proceedings of a pending case which has a tendency to prejudice the· 
public for or against a party before the case is finally heard. It is not 
necessary to prove that a judge or jury will be prejudiced. 

(4) General criticism of the conduct 0f a judge not calculated to-
obstruct or interfere with the administration of justice or due adminis
tration of law in any particular case, even though libellous, does not 
constitute contempt of court. (See observations of Lord Russel quoted. 
above in Regina v. Gray). 

'l'he fact that there was an absence of intention to cause prejudice or· 
no prejudice has actually been caused, does not mitigate the gravity o"f 
the offence. 

1087. It is obviously impossible to examine all cases on the subject 
but we have examined a few where action has been taken against the
editors of newspapers for contempt and we ilave not been persuaded to. 
conclude that in any of these cases the jurisdiction was unjustly or
arbitrarily exercised. In the celebrated Bengalee case (Surendranath·. 
Banerjee v. Chief Justice and Judges of the High Court of Bengal (1883) 
R. 10 L.A. (171) allegations were made that the Judge was "in law di~
penser of justice with wild eccentricities", that he was "so ignorant of" 
the people and so disrespectful to their most cherished convictions as tOo 
bring into Court and then to inspect an object of worship". In Murli: 
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.Manohar Prasad's Case (I.L.R. 8 Pat. 323), allegations were made tha1 
"'the Chief Justice of the highest judicial tribunal in the land ignores the 
.arguments, refuses to consider the authorities that may be cited, and in 
the end produces a judgment full of sound and- fury but signifying 
nothing except imprisonment so far as the parties are concerned",. In re 
JVarasinha Chintaman Kelkar (I.L.R. 33 Bombay 240 i.e., the "Maratha" 
·case), suggestions were made that the judge was deliberately partial, that 
he was acting in collusion with Government, that he had deluded 
Mr. Tilak into a false security by protestations of his desire to protect 
..Mr. Tilak's interests, that the judge ·was a medical quack in a red 
robe, an enemy of the accused privileged to sit upon the Bench, an 
impudent glow-worm holding his torch to the sun". In "The Bombay 

·Chronicl-e" case [Emperor v. Marmaduke Pickthall (1922) 25 Bombay 
L.R. 15] an article was publ"shed attributing improper motives, political 
:bias, and judicial dishonesty to the judges. In the "Siasat" case (Crown 
v. Sayyad Habib I.L.R. 6 Lab. 528) the decision of the Court was des
scribed as "an improper decision of a sycophantic Judge". ln the "Muslim 
Outlook" case (In the matter of D.S. Bukhari and others of the "Muslim 
·Outlook". I.L.R. 1927 Lab. 610) the Judge was said to have "betrayed a 
·deplorable lack of experience and of a sense of responsibility, two of 
the most essential qualifications for a judge", that his judgment showed 
·"a remarkable want of competence and care as a judge". In the "Leader" 
"case (In the matter of an Advocate of Allahabad, 1935 A.L.J. 125) there 
was an article in which it was suggested that "a comparatively undeserv
ing lawyer has been raised to the Bench, which is a fairly frequent 
·occurrence in our judicial history". In the "Amrit Bazar Patrika" case . 
(In re Motilal Ghose and others I.L.R. 1935 Calcutta 169) the leading 

-article stated "that it is so unfortunate and regrettable that at the present 
·day the Chief Justice and the Judges find a peculiar delight in hobnob
bing with the Executive, with the result that the Judiciary is robbed of 
its independence which at one time attracted the admiration of the whole 
country". In a recent case, "The Times of India" in a leaderette on the 
decision of the Supreme Court on the interpretation of the Supreme 
·Court Advocates ·(Practising High Courts) Act 1951 appeared to make a 
suggestion that the decision was prompted by considerations extraneous 
to the strict interpretation of the Act. In all the above cases it was held 
·that there was contempt of Court in as much as the imputations scanda
lised the Court and tended to lower the Court in the estimation of the 
public. In the last of the cases referred to above their Lordships of the 
:Supreme Court said "It is not the practice of the Supreme Court to issue 
a rule for contempt of court except in very grave and serious cases and 
it is never over-sensitive to public criticism but when there is a danger 
·of grave mischief being done in the matter of administration of justice, 
the animadversion will not be ignored and viewed with placid equani
mity". It is difficult to say that any of these cases were wrongly decided, 
·although it could. be argued that at least in one or two of these cases the 
comment which was the subject matter of contempt proceedings was 
·provoked by some unfort~nate expressions of the Court itself. 

1088. We have also examined some cases where comments were made 
in pending proceedings so as to prejudice the trial of those cases. A case 
is said to be pending when a Court has taken cognizance thereof. There 
"have been some decisions which seem to take the view that there may be 
-contempt of court even when judicial proceedings are imminent though 
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J may~ not have been actually instituted. Most recent decisions of the 
AUaaabad and Punjab High Courts have, however, doubted the correct
ness of this view. As was observed by Lord Reading, L.C.J. in R v. 
Empire News Ltd. (1920) Times 20th January, "The Courts should not 
permit the investigation of murder to be taken out of the hands of the 
proper authorities and to be carried on by newspapers. The liberty of 
the individuaL even when he was suspected of crime, and indeed even 
more so when he was charged with crime, must be protected, and it was 
the function of that Court to prevent the publication of articles, which 
were likely to cause prejudice". One of the worst cases of this type was 
when one Haigh was charged with the murder of a rich and elderly 
widow and was about to be tried for the offence of murder. "The Daily 
Mirror" of London with a circulation of over a million, gave the history 
of the prisoner with lurid and horrifying details of a number of other 
murders said to have been committed by him according to the newspaper, 
although the subject matter of the charge was one murder. The case 
against him had'not commenced and all that was known about him from 
the judicial record was that he was charged with a murder. Lord Chief 
Justice Goddard was so scandalised by this report that he expressed him
self as follows:-

"There never has been a case approaching such gravity as this. It 
is of a scandalous and wicked character .......... no more 
was known than that he was charged with murder. On 
March, 4, three editions of the "Daily Mirror" contained 
articles and photographs and headings in the largest possible 
type, of a character w]lich this Court can only describe as a 
disgrace to English journalism, as violating every priniciple 
of justice and fair-play which it has generally been the 
pride of this country to extend to the worst of criminals". 

Although the editor expressed sincere and unqualified regret for his 
grave error, the Lord Chief Justice thought that it was not an error of judg
ment, but a matter of policy pandering to sensationalism for the purpose 
of increasing circulation. A fine of £10,000 payable within three days was 
imposed on the proprietors of the newspaper, and the editor was sentenced 
to undergo imprisonment for three months. There could be no greater 
indication of the sanctity of judicial proceedings than the decision of the 
Lord Chief Justice in the above case. (Tekcha,nd and Sarin's Law of 
Contempt 2nd edition 1949 pp. 284-285). In a very recent case, the 
Bombay High Court dealt with contempt by the newspaper Blitz in res
pect of comments made on the proceedings before the Chief Presidency 
Magistrate in which the editor of the Blitz was charged with having 
committed a forgery. The learned Chief Justice took a serious view of 
the matter and said that he would not permit trial of cases by newspapers. 
As, however the editor had expresed unqualified regret for the publica
tion and had also explained the circumstances under which the publica
tion appeared, no serious action was taken · against the paper. . The 
publication in newspapers of proceedings before a court of law must be 
true and accurate and without malice. The privilege obviously does not 
extend to the publication of false reports or to the publication of 
material which is calculated to affect prejudically the interests of any 
party to a legal proceeding. The courts have on the whole taken a. consi
derate view of the difficulty of journalists and the Chief Justice of Madras 
18 M of I&B. 
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stated in one case that it was undesirable to launch upon contempt pro
ceedings in every case of inadequate or inartistic report of the proceed
ings in court published in newspapers unless it appeared that there was 
deliberate misunderstanding and suppression Qf facts in the report (The 
"Mail" case in August 1953). 

1089. The Indian Press as a whole has been anxious to uphold the 
dignity of courts and the offences have been committed more out of the 
ignorance of law relating to contempt than to any deliberate intention of 
obstructing justice or giving affront to the dignity of courts. As stated 
before, instances where it could be suggested that the jurisdiction has 
been arbitrarily or capriciously exercised have been extremely rare, and 
we do not think that any change is called for either in the procedure or 
practice of the contempt of court jurisdiction exercised by the High 
Courts. 

SECTION VI 

CONTEMPT OF LEGISLATURE 

1090. Several ·representations have been made to us that the position 
of newspapers on 1Jhe subject of the contempt of legislature requires to be 
clarified or elucidated. The Hyderabad State Government have stated that 
there are dark corners with regard to the law of Contempt of Legislatures. 
The Southern India Journalists' Federation have submitted that the law 
should be strictly defined and rigorously enforced. The Indian Federation 
of Working Journalists have stated that the exercise of the powers by the 
Legislatures with regard to contempt matters is causing them increasing 
concern. Both they and the All-India Newspaper Editors' Conference have 
stressed the necessity of the newspapers not being penalised for publishing 
records of the proceedings which were subsequently ordered to be expunged. 
All India Newspapers Editors' Conference have further recommended that 
the powers of the Legislature should be defined by statute and sparingly 
invoked. The Gujarati Patrakar Sangh !have urged that·where there is an 
alleging of contempt of Legislature, the matter should be referred by the 
Speaker to the High Court for decision. The Marathi Patrakar Parishad 
have adopted the Memorandum of the All India Newspapers Editors' Con
ference to the Press Laws Enquiry Committee in which a representation 
was made that newspapers should be fully protected when they published 
Parliamentary proceedings. 

1091. The Press Laws Enquiry Committee dealt with this matter in the 
second half of paragraph 79 of the Report. Therein they observe as 
follows:-

"With regard to parliamentary proceedings, it is true that, while there 
is freedom of speech in Legislature, there is no privilege attach
ed to 1Jhe publication in newspapers of statements made on the 
floor of the legislature. In Great Britain, all reports of Parlia
mentary "proceedings, whether of the whole House or of com
mittees thereof, are prohibited, and their publication is taken 
as a breach of privilege. Each House waives its privilege in 
this respect so long as public reports are accurate and fair. But 
if wilfully misleading or incorrect accounts of debates are pub
lished, then those responsible for the publication will be punish
ed, the technic§,1 ground for proceedings against them being 
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that to publish the report at all is a breach of privileges. There 
are, however, no written legal provisions covering this point. 
We are unable to recommend that newspapers should be fully 
protected when they publish Parliamentary proceedings since, 
in our view, the privilege attached to speeches in the legislature 
cannot be passed on automatically to newspaper reports of such 
speeches. In our view, this is a matter for determination by 
the legislatt.O:e concerned and we have no recommendation to 
make in this behalf since we understand that tlhe Parliament 
of the Indian Union is likely to appoint shortly a committee 
to examine this question." 

1092. With regard to the contempt jurisdiction of the Parliament and of 
the State Legislatures, the matter has been dealt with in Article 105 and 
Article 194 of the Constitution. The· two Articl~s are in identical terms and 
state as follows:-

"(1) 

(2) 

(3) 

(4) 

Subject to the provisions of this Constitution and to the rules and 
standing orders regulating the procedure of Parliament (or of 
the State Legislatures), there shall be freedom of speech in 
Parliament (or in the Legislatures of the State). · 

No member of Parliament (or of Legislature of the State) shall 
be· liable to any proceedings in any court in respect of anything 
said or any vote given by him in Parliament (or in State Legis
lature) Or any Committee thereof, and no person shall be so 
liable in respect of the publication by or under the authority of 
either House of ParliGment (or of a House of a State Legisla
ture) of any report, paper, votes or proceedings. 

In other respects, the powers, privileges and immunities of each 
House of Parliament (or of a House of the State Legislature) 
and of the members and the Committees of each House, shall be 
such as may from time to time be defined by Parliament (or 
by the State Legislature) by law, and, until so defined, shall 
be those of the House of Commons of the Parliament of the 
United Kingdom, and of its members and committees, at the· 
commencement of this Constitution. 

The provisions of clauses (1), (2) and (3) shall apply in relation 
to persons who by virtue of this Constitution have the right 
to speak in, and otherwise to take part in the proceedings of, 
a House of Parliament (or of a House of the Legislature of a 
State) or any committee thereof as they apply in relation to 
members of Parliament (or of the State Legislature)." 

Neither the Parliament nor any of the State Legislatures appears to have 
defined the powers, privileges and immunities of the Parliament and the 
State Legislatures respectively, and therefore until such a legislation 
has been passed, both tlie Parliament and the State Legislatures would be 
entitled to the powers, privileges and the immunities which the House of 
Commons of the Parliament of the United Kingdom enjoys. 

1093. Parliamentary privilege has been described as a sum of "all peculiar 
rights enjoyed by each House collectively as a constituent part of the High 
Court of Parliament and by members of each House . individually, witlhout 
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which they could not discharge their functions and which exceed those 
possessed by all other bodies or individuals." The Privy Council held in 
Kielley v. Carson (1842) IV Moore's Privy Council Appeals, 63, "that this 
power is inherent in the two Houses of Parliament not as a body with legis
lative functions, but as a descendant of the High Court of Parliament and 
by virtue of 1Jhe lex et consuetude Parliamenti." It may be noted that in 
India under Article 105 and Article 194 of .the Constitution itself, the Indian 
Legislatures enjoy the power, privileges and immunities of the House of 
Commons and no question arises in this country of deriving those privileges 
on the analogy of the House of Commons being a constituent part of the 
High Court of Parliament. 

The privileges of the House of Commons have been defined as "the sum 
of the Fundamental rights of the House and of its individual members as 
against the prerogative of 1lhe Crown, the authority of the ordinary Courts 
of Justice and the special rights of the House of Lords." The conflict involv
ed in these assumptions led to fierce struggles in the 17th and 18th centuries 
and the position was more or less stabilised only in the 19th Century and the 
limit of the privilege was prescribed and accepted by Parliament, the Crown 
and Courts.· Lord Denman C. J. said in Stockdale v. Hansard "The Commons 
of England are not invested with more of power and dignity by their Legis
lative character than by that which they bear as a grand inquest of the 
nation.. All the privileges that can be required for the energetic discharge 
of duties inherent in that high trust are conceded without a murmur or 
doubt." This discussion, however, as to the precise origin of the powers 
of Parliament is somewhat academical, because all that we are concerned 
with is the actual exercise of the power by the House of Commons because 
that power has been conferred on the Indian Parliament and the Indian 
State Legislatures by Article 105 and Article 194 of the Constitution. But 
it is important to remember that in England which has no written Consti
tution, the privileges of the House of Commons were achieved by a long 
process of adjustment between the three bodies. In India, with its written 
Constitution and fundamental rights of freedom of expressions guaranteed 
by tlhe Constitution, it may not be wholly appropriate to adopt bodily the 

·basic concepts of the privileges of the House of Commons as they developed 
in England and greater caution is, therefore, necessary in adopting them, 
even though permitted by Constitution, and in applying them consistently 
with the Indian constitution and Indian conditions. There is nothing sacro
sanct about the procedure of the House of Commons and it is not imperative 
that the House of Commons practice should be followed in every detail. 

1094. The Supreme Court has already held, in the case of Blitz, that an 
arrest executed in pursuance of the order of the U.P. Legislature is subject . 
to the fundamental right embodied in Article 22 (2) which requires that an 
arrested person shall be produced before a Magistrate within 24 hours and 
no further detention is possible without the authority of a Magistrate. Pre
sumably in issuing the· warrant of arrest the U.P. Legislature exercised the 
power of the House of Commons described as follows by Baron Parker of 
the Court of Exchequer Chamber on a writ of arrest in Howard vs. Gossett. 
"It cannot be disputed firstly, that the House of Commons which forms the 
Great Inquest of the Nation has a power to institute inqulries and to order 
the attendance of witnesses and in case of disobedience bring them in 
custody to the Bar for purposes of examination. And secondly if there be 
a charge of contempt and breach of privilege and an order for the persons 
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charged to attend and answer it, and a wilful disobedience of that order, 
the House has undoubtedly power to cause the person charged to be taken 
into custody and to be brought to the bar to answer the charge; and, further, 
the House, and that alone, is the proper judge when these powers or either 
of them are to be exercised." [Queen's Bench Reports (1845) AdolPhus 
and Ellis, Vol. X, 450-451.] This power to arrest cannot be claimed in India 
contrary to the provision of Article 22 of the Constitution. It is no answer 
to Article 22 that the legislature was exercising the powers, privileges and 
immunities of the House of Commons. If so the wider question would arise 
whether the Powers, Privileges and Immunities of the "House of Commons· 
which a legislature may exercise under Articles 105 and 194 of the Consti
tution can go so far as. to abrogate the right of freedom of expression save 
to the extent described in Article 19 (2). It is noteworthy that the permis
sible restrictions on freedom of speech refer to restriction in relation to con
tempt of court but not to contempt of legisla~ure. Conceivably therefore 
a conflicl may arise in the exercise of a fund~mental right under Article 
19(1) on the one hand and the exercise by the .Legislature of the Powers, 
Privileges and Immunities oi'the House of Commons conferred upon them 
by Articles 105 and 194 of the Constitution on the otlh.er. The position must 
remain fluid until it is set at rest by the Supreme Court and if the decision 
of the Supreme Court makes it necessary,. the Constitution may have to be 
amended by making an exception in favou.r of contempt of legislature also 
in Article 19(2). 

1095. Assuming that the Legislature has got power to punish for contempt 
the question whether the jurisdiction of the State Legislature extends over 
a person residing for the time being in another State is again a point on whiclh 
there has been no authoritative1·tuling. The question did arise in the Blitz 
case but the point was not decided because the Assistant Editor was ordered 
to be released on the ground that Article 22 had been contravened. The 
point was raised recently in the Bombay High Court in another case but 
was not pressed to a decision because the person who had been arrested 
in Bombay under an order from the Speaker of the Mysore Assembly agreed 
to submit to the jurisdictiozl of the Assembly. We have referred earlier to 
the difficulty arising in the analogous case of High Courts and the special 
provision made in the new Contempt of Court Act, 1952. There can be no 
precedent of the House of Commons on this point. It is doubtful whether 
a legislature can claim a power hi~er than that of a Court of Record. 

1096. It would therefore be desirable that both Parliament or State legis
latures should define by legislation the precise powers, privileges and immu
nities which they possess in regard to contempt and the procedure for enforc
ing_them. Such a law would have to be in consonance with our Constitution, 
and could presumably be challenged, if it appears to be in conflict with any· 
fundamental right. If that happens, the position would be clarified by the 
highest tribunal in the land. Articles 105 and 194 do contemplate enactment 
of such a legislation and it is only during the intervening period that Parlia
ment and State Legislatures have been endowed with the power, privileges 
and immunities of the House of Commons. 

1097. Till the position is so clarified, we must accept the situation as it 
is. The justification for the privileges of the House of Commons results from 
the fact that without them the members could not perform their functions 
unimpeded. But whenever these privileges and immunities were disregarded 
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by any individual or any authority, the House of Commons exercised the 
right of punishing the offenders without that right being challenged in a 
court of law. The privileges of a legislature WO\{ld be entirely ineffectual 
in enabling it to discharge its functions, if it had no powers to punish offen
ders, to impose disciplinary regulations on its members or to enforce obedi
ence to its commands. Some of these privileges were freedom from arrest, 
freedom of speech, the right to regulate its own proceedings, the right to 
prohibit publication of its debates and the right to enforce observation of 
its privileges by fine, imprisonment or expulsion. The violation of the rights 
of the two Houses and the manner of protecting them is not unlike the 
power possessed by Courts of Justice for punishing persons guilty of con
tempt of court. The offences of the nature of contempt have been charac
terised as 'breaches of privileges', though that expression should, more appro
priately, be confined only to the class of contempts consisting in a violation 
of or an assault on the Parliamentary privileges strictly so called, such as 
the rigfht of free speech, freedom from arrest etc. Most of the cases of con
tempt arise out of disregard of the rights and privileges possessed by the 
members individually or by the House collectively. But there are, however, 
some encroachments on the rights of the Parliament in the nature of obstruc
tions and interferences which cannot be deemed strictly as an attack on 
privileges. There are contempts without there being breaches of privileges. 
It is with such cdhtempts that the newspapers in general are more directly 
concerned. As has been pointed out in Erskine May's "Parliamentary Prac
tice", which is a standard authority on the subject, "it would be vain to 
attempt an enumefation of every act which might be construed into a con
tempt, the power to punish for contempt being in its nature discretionary." 
According to that classical work on Parliamenta.7 Procedure, "any act or 
omission which obstructs or impedes either House of Parliament in the 
performance of its functions, or which obstructs or impedes any member or 
officer of such House in the discllarge of his duty, or which has a tendency, 
directly or indirectly, to produce such results may be treated as a contempt 
even though there is no precedent for the offence." The question arises in 
connection with newspapers in two ways: (1) the publication of the pro
ceedings of the Legislatures, and (2) comments casting reflection on the 
individual members or on the House as a whole or its offiC'ers. 

1098. So far as the publication of the proceedings is concerned, it has 
already been pointed out earlier that one of the rights and privileges of the 
Parliament is the right to prohibit publication of its debates. In a strict 
sense therefore any publication of the proceedings of a Legislature would be 
a contempt of that Legislature. As was pointed out by Sir Gilbert Cam
pion in his evidence before the Privileges Committee in the case of the 
"Daily Mirror", publication of any proceedings of Parliament is still techni
cally a breach of the privileges, and therefore if any one chose to rise 
in the House and call attention of the Speaker to that fact, the Speaker 
would have to hold that there was prima facie a case of privilege. But 
he went on to point out; "The relations of the House of Commons with the 
public have changed entirely since the days when debates were not allowed 
to be published, and so long as the debates are correctly and faithfully 
reported, the orders whiclh prohibit their publication are not enforced, but 
when they are reported mala fide, the publishers of newspapers are liable 
to punishment." The position, in our opinion, has been correctly summaris
ed in the Press Laws Enquiry Committee's Report, of whH1 extracts have 
already been quoted above. 
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1099. The Federation of Working Journalists has stated that the freedom 
of the newspapers to publish correct report of the proceedings is subject 
to certain qualification~ at present: 

(i) Newspapers are not free to publish any part of the proceedings 
which offends against the law of the land: 

(ii) They are not free to publish any part of the proceedings which 
by order of the presiding officer is expunged. 

(iii) They are not free to report the proceedings of the sub-committees 
of the House until these come up before the House. 

(iv) Resolutions, questions and motions cannot be published before they 
are admitted by the Chair or are brought before the House. 

In our opinion, some of these restrictions are·.justified by Parliamentary 
practice. In Wason v. Walter (1869) 4 Q.B. 73 it was held that a faithful 
report in a public newspaper of a debate in either House of Parliament con
taining matter disparaging to the character of an individual which had been 
spoken in the course of a debate is not actionable at the suit of a person 
whose character has beert called in question. But the publication is privi
leged, on the same principle as an accurate report of proceedings in a court 
of Justice is privileged vii. that the advantage of publicity to the community 
at large outweighs any private injury resulting from the publication. But 
in India there -i;-·no privilege attached to the publication of proceedings 
of the legislature if such publication constitutes an offence against the law 
of the land. Exception 4 to section 499 of the Indian Penal Code says tlhat 
it is not defamation to publish a substantially true report of the proceedings 
of a Court of Justice or the reMit of such proceedings. This exemption 
has not been conferred on the publication of a substantially correct report 
of the proceedings in a Legislature. Therefore although the publication of 
a substantially true and a faithful report of the proceedings of the Legisla
ture.._will not constitute a contempt of the Legislature, the fact tlhat the words 
complained against were privileged when they were uttered in the Legisla
ture will not confer any privilege in respect of the publication of those words 
so far as the ordinary law of the land is concerned. However, the person 
who makes a speech in the Legislature cannot be held liable for its publica .. 
tion in a newspaper when he has himself done nothing to cause sudh publi
cation (Dr. Suresh Chandra v. Punit Gola, A.I.R. 1951 Cal. 176). Clause (2) 
of Article 105 and clause (2) of Article 194 afford protection in respect of 
publication by or under authority of either House of Parliament, of any 
report, paper, vote or proceedings. It will be noticed that the protection i9 
riot extended to any other form of publication, e.g. in a newspaper. It wa9 
this contention which was put forward by the All India Newspapers Editor9' 
Conference before the Press Laws Enquiry Committee when they urged tlhat 
newspapers should be fully protected when they publish Parliamentary 
proceedings. But the Committee were unable to recommend that newspaper9 
should be fully protected when they publish parliamentary proceedings, since 
in their view privileges attached to the speech in the Legislature could not 
be passed on automatically to the newspaper reports of sudh speeches. As 
has been held in the Calcutta case referred to above, "reports of proceedings 
of a Legislature in an Indian Newspaper, unless such are expressly authorised 
by the House, are not the suf5ject matter of privilege and may found a com
plaint for defamation under section 500 of the Indian Penal Code". In any 
case, this question does not pertain so much to the privileges of the legisla
tures as to the ordinary law of the land. 
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1100. We recommend, however, that Exception 4 to section 499 of the 
Indian Penal Code be amended by inserting the words "or of Parliament 
or State legislature" to give effect to the principle of Wason v. Walter (1869) 
4 Q.B. 73 referred to above. 

1101. There may be something to be said for the complaint that no culpa
bility should be attached to the publication of the proceedings of the Legis
lature before the order of the presidi:Q.g officer expunging those proceedings 
reaches newspaper offices. Where the order of the Chair to omit certain 
portions has reached the Press Gallery some time after the reports have 
gone out, it may conceivably happen that the proceedings which were order
ed to be expunged might find their way into one or two earlier editions of 
the newspapers. Such unintentional and unavoidable transgression of the 
rulings of the Chair should not, in our view, be regarded as a breach of the 
privileges of the House. 

1102. So far as the premature publication of the reports of the Com
mittees is concerned, the position appears to be fairly clear and not open 
to any objection. As stated at page 119 of Erskine May's "Parliamentary 
Practice", "By the ancient custom of Parliament 'no act done at any com
mittee should be divulged before the same be reported to the Houl)e' ". 
The same principles would apply to the publication of questions or resolu
tions before they are admitted by the Chair. This is a wholesome practice 
in consonance with the dignity of the legislature. Where a question or 
motion sent to the presiding officer has been disallowed, a bare mention to 
that effect without comment, should not be treated as contempt. 

1103. The other branch of the law relating to the contempt of legisla
tures deals with the making of comments which cast reflections upon indivi
dual members or on a House generally. The Committee of Privileges in the 
House of Commons which dealt with the contempt of Mr. Garry Allignan, 
M.P., with respect to the publication in the World Press News, stated as 
follows:-

"The Parliament has no right to extend its privileges beyond those to 
which recognition had already been accorded and we believe 
that it would be contrary to the interests both of Parliament 
and the public so to do. On the other hand, the absence of an 
exact precedent does show that a patticular matter does not 
come within some recognised principle of Parliamentary privi
lege........ It has long been recognised that the publication 
of imputations reflecting on the dignity of the House or of any 
member in his capacity as such is punishable as contempt of 
Parliament. It is true that the imputation upon a member, to 
come within this principle, must relate to something which he 
has done as such. Thu~. in an extreme case concerning "The 
Times" in 1887 an allegation that certain members "drew their 
living ........ from the steady perpetration of crimes for which 
civilisation. demand~ the gallows" was held not to constitute a 
contempt in that it did not refer to the action of the members 
concerned in the discharge of their duties as such. Reflection 
on members, however, even where individuals are not named, 
may be so framed as to bring into disrepute the body to which 
they belong and such reflections have therefore been treated as 
reflections on the House itself. It is for the House to decide 
\'lrhether any particular publication constitutes such an affront 
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to the dignity of the House or its members in that capacity as 
amounts to a contempt of Parliament ....... . 

Where the contempt alleged is the making of a charge, proof that the 
charge was true would not in your Committee's view of neces
sity provide a· defence. ·If the publication was intended to bring 
to light matters which were true, _so that an end might be put 
to them, then however discreditable the fact, your Committee 
considers that such a publication, for such a high purpose, would 
constitute a defence." 

1104. These being the general principles, the question whether the Parlia
ment or the State Legislatures have exercised powers in disregard of them, 
must depend on the facts of each case. 

1105. There have been some casas of action being taken by some of the 
State Legislatures on a motion of Breach Of Privilege. We shall briefly 
examine the propriety of action taken in a few. cases. 

1106. We have already referred to the case of the Blitz and the proceed
ing taken by the U. P. Legislature against Mr. Mistry, its Assistant Editor. 
On 29th September 1951, the Blitz published a criticism of the conduct of 
Mr. Nafisul Hasan, Speaker of the U. P. Assembly when he rejected a 
request by a member of the Assembly to discuss the unsatisfactory reply 
of Government over the withdrawal of· accreditations to Blitz correspon
dents. It said inter alia, "Mr. Hasan's decision has surprised none here, 
for it is an open secret that instead of trying to set up healthy parliamentary 
traditions he is looking to Pant for guidance in his decision." On 8th October 
1951, the Speaker said that l'!o cast aspersion on the impartiality of the 
Speaker constitutes a breach .of the privileges of the House" and referred 
the question to the Committee of the Privileges under Rule 67 of the U. P. 
Assembly Rules. The Committee signed its report on 18th January 1952, 
holding that the writer of the news. items and the editor of Blitz were 
guilty of breach of privileges and that the editor Mr. Homi Mistry had 
aggravated the offence by refusing to cooperate and to disclose the name 
of the writer. It recommended that he should be sentenced to imprison
ment for such period as the Assembly may decide. The report was pre
sented to the Assembly on 7th March 1952, and it decided to issue under 
Rule 62 of the Rules; a warrant for the arrest of Mr. Mistry. Mr. Mistry 
was in Bombay and was arrested by the Bombay Police under the authority 
of the warrant on 11th March 1952. He was flown to Lucknow and was 
kept in custody in an hotel. On 17th March 1952, an habeas corpus appli
cation was presented to the Supreme Court. Three points were raised 
before the Supreme Court: 

(1) The Speaker of the U. P. Assembly had no extra-territorial 
jurisdiction. 

(2) The execution of the warrant did not comply with the require
ment of Article 22 of the Constitution. 

(3) Rule 62 of the U. P. Assembly Rules under which warrant was 
issued was ultra vires of the Constitution. 

The Supreme Court ordered the release of Mr. Mistry on 18th March 
1952 as his detention was contrary to Article 22 which required the produc
tion of Mr. Mistry before a Magistrate within 24 hours of the arrest- (Peti
tion No. 75 of 1952). The other issues raised before the Court were not 
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decided. Mr. Mistry, though ordered to appear before the Assembly on 
19th March 1952 refused to do so and the Assembly, in his absence, found him 
guilty of contempt and the Speaker was directed to take steps to secure 
his presence at the Bar of the House for receiving such punishment as the 
House may determine after consideration of the submission that he may 
have to make. On the same day the Assembly adjourned for the last 
time before the new elections were held. Hope was expressed that the 
new House would proceed with the matter from the point where the old 
House had left it. Nothing appears to have been done by the new Assembly. 
The only issue which this case cleared up was that Article 22 applied even 
to arrests effected otherwise than under a warrant issued by a Court on the 
allegation that the arrested person had committed or is about to commit 
an act of criminal or quasi criminal nature. This view was reiterated by 
the Supreme Court recently in a case under the Abducted Persons (Re
covery and Restoration) Act, 1949 (The State of Punjab v. Ajaib Singh and 
another, 1953 S.C.R. 254 at page 269). Their Lordships said that Article 
22 was designed to give protection even against action of executive or non
judicial authority but that it ·was not their purpose, nor did they consider· 
it desirable to attempt a precise and meticulous enunciation of the scope 
and ambit of this F_undamental Right or to enumerate exhaustively the 
cases that came within its protection. They were, however, satisfied that 
the physical restraint put upon an abducted person in the process of re
covering and taking that person into custody without any allegation or 
accusation of actual, suspected or apprehended commission by that person of 
any- offence of a criminal or quasi criminal nature or of any act prejudicial 
to the State or the public interest and delivery of that person to the cus
tody of the officer-in-charge of the nearest camp, could not be regarded 
as "arrest" and detention within the meaning of Article 22 (1) and (2) 
of the Constitution. The wider issues, viz., whether the Speaker could 
issue a warrant and get it executed through the Civil Police and whether 
the arrest of a person beyond the jurisdiction of the State Legislature 
would have been legal even if the arrested person, Mr. Mistry, had been 
produced before a magistrate as required by Article 22 of the Constitution, 
were not decided. 

1107. Another case which has evoked some controversy is the Times of 
India case. On 26th March 1953 a member of the Bombay Legislative 
Assembly asked certain questions on the issue of liquor permits to some of 
the judges of the Bombay High Court. In a supplementary question the 
member wanted t<J. know the names of the judges to whom such permits 
had been issued. The Speaker intervened and asked if this question was 
being put in the public interest. The questioner stated that it was in the 
public interest and that he desired an answer. The supplementary question 
was allowed and the Bombay Minister for Prohibition gave the names of the 
five judges who had liquor permits. Another question which was asked 
was whether the Government was aware of the feeling in the public that 
granting of liquor permits to Magistrates and judges was likely to influence 
judicial decisions in prohibition cases and if so whether Government had 
considered the advisability of entrusting prohibition cases only to those 
Magistrates and judges to whom liquor permits were not issued. The 
answer to the former question was "no" and therefore the latter question did 
not arise. 
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1108. The Times of India in its editorial dated 28th March 1953 under 
the caption "Contemptible", characterised the member as "impertinent" 
and the question as "ill mannered" and "respectfully submitted that the 
Speaker should have judged for himself whether any public interest waa 
likely to be advanced by publishing the names". It said there was "a 
degrading design to lower the judges in the public esteem." It commented 
on this 'obvious design' and the 'deliberate pattern' in the second half of 
the question in which "the feeling in the public" was used as a convenient 
medium for impugning the judiciary's impartiality and for insinuating that 
magistrates and judges who drink are influenced in the matter of prohi
bition cases. It remarked on the "promptness" and "readiness" with which the 
Minister for Prohibition gave the names of the judges. The editorial con
cluded "the entire performance, in its malice and vituperation, is unworthy of 
the Legislature of what was once a premier State. But perhaps it is too much 
to expect elementary good manners and good ·taste from those who know 
no standards and observe none." 

1109. On the 30th, the questioner, Mr. M. B. Shah, raised a question 
involving breach of privilege of a member of the House in particular and 
of the Assembly in general. As the Speaker thought there was a prima facie 
case, the question was referred to the Committee of Privileges. 

1110. The editor contended that there was 'a discussion' in the State 
Legislature with respect to the "conduct of judges in the discharge of their 
duties" contrary to Article 211 of the Constitution and that the doctrine of 
privilege could not be invoked as the House had acted in excess of its 
powers under the Constitution. I_.' He urged that the discussion did relate to 
the conduct of ·judges in the discharge of their duties because the suggestion 
clearly was that there was a feeling in the public mind that judicial deci
iions in prohibition cases, which had been disposed of or were pending, 
are vitiated on account of the magistrates and judges holding liquor permits. 
It was further urged that even if Article 211 did not apply, the question 
contravened rule 53(2) (b) of the Bombay Legislative Assembly rules which 
prohibited questions being put which threw reflection on the conduct of 
judges in the discharge of their duties and therefore the Assembly having 
acted in excess of their power could claim no privilege as respects a question 
wrongly allowed by the Speaker. On merits it was contended that the only 
motive which the editor ascribed to the member was that he lowered the 
judiciary in the public esteem by saying things which he should not have 
said. It was urged that the editorial was quite fair and the editor was only 
doing his duty in the public interest. It was stressed that one had only to 
contrast the motive attributed by the editor to the legislature with the 
motive attributed by the member to the High Court judges to see which 
is the more contemptible one. 

1111. The Committee found that Article 211 was not contravened because 
there was no "discussion" and that both Article 211 and rule 53(2) (b) did 
not apply because there was no reference to the conduct of judges in exer
cise of their judicial functions. They further thought that even if the Spea
ker admitted a matter wrongly, privilege attached to it. They said ''fair 
and bona fide criticism is always permissible either by an individual or by 
the Press but to attribute motives is, in our opinion, entirely illegal and 
improper. However regrettable one may feel that the Hon'ble member 
should have exercised his discretion in asking for the names of the Hon'ble 
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judges, one cannot help coming to the conclusion that the editorial under 
consideration was gross breach of the privilege. It is true members of the 
legislature ought not to be very sensitive. If the criticism is fair and legi
timate every legislature must be ready to face it~ If, however, the criticism 
is unfair, or attributes motives or casts reflections or lowers the dignity of 
the House in any way, it amounts to breach of privilege of the House. In 
our opinion the criticism of the editorial in question exceeds the bounds of 
decency, reason and fair comment as it attributes motives to the member 
in particular and to the House in general and we have no doubt that the 
editorial has the effect of lowering the dignity of the legislature in the 
public esteem." 

1112. Accordingly it recommended that "until the Times of India gives 
an unconditional apology and publishes the same, the Press facilities given 
to the Times of India be withdrawn". This report was accepted by the 
House. As no apology was forthcoming from the Times of India, its press 
facilities have been withdrawn. 

1113. It is possible to argue that the question and answers came within 
the ban imposed by Article 211 and Rule 53 (2) (b) of the Assembly 
Rules and that the conclusion of the House on these points is open to some 
doubt and criticism. We think it unfortunate that the original question 
and the supplementaries were at all asked and the Speaker might have 
been well advised if he had decided the issue which he himself raised viz. 
whether it was in the public interest to put the supplementary question. 
However, it is impossible to accept the proposition that because under the 
ruling of the Chair inadmissible questions were put and discussion took 
place in the Assembly on an inadmissible matter, no privilege attached to 
them. Courts sometimes take a view of the extent of their jurisdiction 
which is, oq occasions, palpably untenable even on the existing authorities 
of the highest courts. In such cases it could be idle to contend that there 
can be no contempt of court, if the proceedings were unfairly criticised or 
aspersions were cast on the judge, claiming protection on the footing, that 
the judge has acted in excess of his jurisdiction. The real issue that the 
Times of India intended to raise was the propriety of the legislature in 
reflecting on the conduct of judges in the discharge of their duties by means 
of questions and answers and it is unfortunate that this issue was obscured by 
reflections on the conduct and motives of the legislatures. The High Court 
can take no action for contempt as Article 194 (2) confers complete im
munity on members of the legislature for anything said by them in the 
legislature or any committee thereof. This case, therefore, emphasises the 
necessity of exercising great vigilance and meticulous care in the strict 
observance by legislatures of Article 211 of the Constitution and such rules 
as Rule 53 (2) (b) of the Bombay Legislative Assembly Rules. That, 
however does not affect the question of privilege of the legislature. If 
the effect of the editorial-particularly in attributing motives to the Speaker 
and the members of the House-was to lower its dignity and prestige, a 
point which has got to be conceded, then there was clearly a breach of the 
privilege. 

1114. The Himachal Pradesh Assembly referred to its Privileges Com
mittee a prima facie case of breach of privilege when the Times of India 
(Delhi edition) published in its issue of April 23, news of the proceedings of 
the Select Committee on the Himachal Pradesh Seed Potato Bill. The report 
was submitted to the House on April 27. The proceeding of the Select 
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Committee are confidential and a reference to the proceedings, therefore, 
would constitute a breach of the privilege and the Privilege Committee 
reported accordingly on June 4. But as the editor of the Times of India 
and the Special Correspondent at Simla had tendered a written apology 
for premature publication of the proceedings of the Select Committee, the 
Privilege Committee recommended that the apology be accepted on con
dition that it was published in two consecutive issues of the paper and the 
matter be considered as closed. This was agreed to by the House. The 
procedure was perfectly regular. 

1115. In the Council of States a point of privilege was raised on 1st 
May 1953 in respect of a report in the 'Statesman' of a speech by the Law 
Minister which was characterised as "official version" when in fact it was 
not so. It was also alleged that there was a breach of privilege because 
the situation arising out of the opinions expressed by the Law Ministry 
with regard to Income-tax Amendment Bill, w'as described as "intriguing". 
The representative of the "Statesman" explained; .however, the circumstances 
under which the words "official version" had been used and stated that 
the word "intriguing" meant nothing more than that the situation had 
aroused interest or curiosity. In view of the explanation and expression 
of regret by the representative the motion was withdrawn on 5th May 
1953. 

1116. The Mysore Legislative Council referred to the Privileges Committee 
a matter in which it wa~ alleged that the editor and publisher of "Satya"-a 
Kannada daily-had committed a breach of privilege by publishing on 9th 
April 1953 tw•) articles entitled "Documented case for R.M.D.C." and "Satya 
answers ques1ions which the Mysore Home Minister could! not." The editors 
of two English dailies "Deccan ~erald" and "Daily Post" were also similarly 
charged! for reprinting the articles in "Satya." The Privileges Committee 
found all the three dailies guilty of contempt and held that the papers had 
comm:tted a breach of the privilege of the House. It said that the articles 
were so worded that if any member of the public read it, the House would 
get lowered in his estimation and the respect .due to it would be dimini'shed. 
Referring to the nrgument of the Counsel for "Satya" that crosswords was a 
matter of private concern and that the subject matter was not legitimately 
within the competence of the legislature to discuss, the Comm!ttee observed 
"it is not merely the right but it is the duty of the House 10 debate such 
matters. The crosswords may be a private concern but it affects thousands 
pf persons. Whatever matter affects such a large section of the people natu
rally becomes a fit subject for debate or for question and answer and it would 
be an intolerable interferenee with the function of the legislature to hold 
that sud1 moti<,ns ought not to be permitted to be debated in the House." 
The edit.M of the ''Daily Post" apologised, but the other two papers defended 
the'r positi,m. The ed~tor of the "Deccan Herald" submitted that he had 
committed no offence within the purview of legislative privileges and added 
"in point of law and in the exercise of my profession, I have not exceeded 
the r:ghts of Pres~ publicity in putting out the statement which purported 
to be a def~oce in connection with a news report previously published in the 
Deccan Herald. I submit that the legislature should/ not appear to be so 
sensitive to regarcl my publication in good fa:th of a lengthy statement as a 
deliberate affront calling for the proposed admonition." The House, how
ever accepted the report of the Committee and admonished all the editors 
and 'publishers and called upon the editor and publisher of "Satya" to pu?
lish an unconditional apology in two successive issues of the paper on pam 
of ·forfeiture of Press facilities to the paper for two sessions. 
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1117. In the Madras Legislative Assembly an issue of privilege was sought 
to b~ raiserl on 30th July 1953 in respect of publication of the "Indian 
Express" editorial which stated "But another amendment that the scheme be 
stayed and referred to an expert committee was somehow allowed to be 
voted upor1 and was adually passed by a narrow majority." The editorial 
added "that the discuss:on on the scheme in the House took place in a con
fused atmosphere." Objection was taken to he words which we have itali
cized as reflecting on the conduct of the Chair and dignity of the House. The 
Speaker expressed the view that the ediitor of the paper might not know 
what constituted a breach of the privilege. He said he would write to the 
editor t0 find out the position and that a letter admonishing the editor might 
serve the purpose if the editor failed to withdraw the comment. 

1118. The Madhya Bharat Legislative Assembly was reported to have 
referred to its Privileges Committee on 27th August 1953 an issue of privi
lege in respect of 3 dailies, a weekly and a monthly for publishing certain 
unauthor:sed remarks of Mr. Chauhan, the President of Indore Municipality. 
All that Mr. Chauhan had done was to criticise the provision of the Madhya 
Bharat Municipal Bill at a Press conference while the Bill was still before 
the Select Committee. In response to our query dated September 1953 and 
subsequent reminders, we were informed by the Madhya Bharat Govern
ment, in their letter dated the 25th June, 1954, that no reference was, in fact, 
made as Mr. Chauhan had expressed regret. 

1119. A recent statement of the Speaker of the Uttar Pradesh Assembly as 
to how the Assembly proceedings should be reported had caused some appre
hension that the Tuling would have the effect of curtailing the free®m of 
thli! Press. But the Speaker had clarified the meaning in a subsequent state
ment in which he stated that what he had said on 15th February, 1954 was 
not a ruling but merely a helpful suggestion and that no case had arisen of a 
breach of the privilege. 

1120. Some of these cases, in our opinion, disclose overs.~nsitiveness on the 
part of legislatures to even honest criticism. When the decision of the High 
Court and Supreme Court are liable to be criticised without any action being 
taken for contempt of court, there appears no reason why legislatures should 
claim excessive immunity from criticism in Press or public. The courts 
recognise, as pointed out elsewhere, that contempt proceedings should be 
resorted to in extreme cases only. It behoves· our legislature also not to 
resort lightly to contempt proceedings. The Press, as a whole, is anxious 
to maintain and enhance the dignity and prestige of our courts and legisla
tures and recognises that within the precincts of the Assembly hall the pre
siding officer's ruling is supreme and the freed!om of the members absolute. 
It is, therefore, all the more necessary that. the legislatures should respect 
the freedom of expression where it is exercised by the Press within the limits 
permitted b:v law, w1thout imposing additional restrictions in the form of 
breach of privileges unless such restrictions are absolutely necessary to enable 
ther'l to perfo:m their undoubtedly responsible duties. No one disputes tnat 
Parliament and! State leg:slatures must have certain privileges and the means 
of safeguarding them so that they may discharge their functions properly 
but like all prerogatives the privilege requires to be most jealously guarded 
and very cautiollsly exercised. Indiscriminate use is likely to defeat its own 
purpose. The fa-::-t that there is no legal remedy against at least some of 
punishments imposed by the legislature should make them all the more 
careful in exercisir.g their powers, privileges and immunities. In conclusion, 
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we would! commend to the notice of Parliament and the State legislatures 
the observations made by the Committee of Privileges of the House of Com
mons in the "Daily Mail" case in April 1948. The observations are to this 
effect: 

"Under the law and usage of Parliament as established in the course 
cf the last three centuries, contempts of Para~ment m:~y va1y 
greatly in their nature and in their gravity. At one extreme 
they may consist in a little more than vulgar a·.1d irresponsible 
abuse. At the other, they maY constitute grave attacks under
mining the very institution of Parliament itself. In some C'ases, 
investigation by the Committee of Privileges would involve pro
h'acted, and possibly inconclusive inquiries, leading to no useful 
results. Indeed, the summoning of irresponsible persons as 
witnesses and the hearing of their evidence would merelY afford 
such persons an opportunity of making defamatory statements 
in circumstances of absolute privjJ.ege which protected them 
from liability to action. In other cases, to canvass them before 
the Committee of privileges would merely give added publicity 
to statements which had onlY been made in the hope that their 
very sensationalism would attract to their author a public atten
tion which he was otherwise quite unable to comm~nd. 

Your Committee are of opinion that it is not consistent with the 
dignity of the House that penal proceedings for breach of 
privileges should be taken in the case of every defamatory 
statement which, strictly, may constitute a contempt of Parlia
ment. Whilst ref9gnising that it is the duty of Parliament to 
intervene in the ·case of attacks which may tend to undermine 
puplic confidence in and support of the institution of Parliament 
itself, your Committee think it important that, on the one hand, 
the law of Parliamentary privilege should not be administered 
in a way which would fetter or discourage the free expression 
of opinion or criticism, however, prejudiced or exaggerated such 
opinions or criticisms may be, and that, on the other hand, the 
process of Parliamentary investigation should not be used in a 
way which would give importance to irresponsible statements. 

In the light of all these considerations, your Committee are of opinion 
that the statements attributed to Mr. Brogan in respect of his 
statements in a broadcast which are subsequently reproduced in 
in the "Daily Mail'' making allegations that certain Members C'f 
Parliament would reveal themselves in what he alleged to be 
their true colours as Members of the Communist Party and 
would act traitorously fall into the category of statements which 
it would be inconsistent with the dignity of the House and of 
this Committee to exainine further;" 

Section Vll: Law of defamation 

1121. Law of Defamation.-During the course of the evidence, many of 
the State Governments have stressed the desirability of amending the law 
of defamation, particularly in its application to public officers and Govern
ment servants. They have urged that many newspapers, particularlY those 
which indulge in yellow journalism,· make reckless allegations against public 
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officials and Government servants, very often merely for the purpose of 
indulging in sensationalism and thus attracting more circulation. These 
officers find it extremely inconvenient and often very expensive to launch 
either a civil suit or a criminal prosecution particularly because of the delay 
involved in the conduct of these cases. When they do file such a suit or 
prosecution, they are subjected ta cross-examination which is aimed at 
throwing more mud on the reputation of these persons, and even if there is 
no truth in the allegations which are suggested in the cross-examination, 
some of the mud sticks. They are, therefore. extremely reluctant to take any 
legal steps for obtaining redress. Even if they are able to bring home the 
charge to the accused, he often tenders an apology when it begins to appear 
that there is no way of escaping a conviction, and thus the matter is either 
compromised or the accused gets away with a nominal sentence or fine. The 
State Governments have. therefore stressed the desirability of amending the 
law in such a way as to enable the public servants to obtain relief without 
the handicaps involved in the present procedure. They have also urged that 
a mere tender of apology should not confer immunity on the accused. On the 
other hand, it has been urged by the Southern India Journalists' Federation 
that the law of defamation should-not be made more onerous. The All India 
Newspaper Editors' Conference has stated that the libel laws, as they stand, 
actually prevent many newspapers from taking the risk of exposure of 
public scandals, while the Federation of Working Journalists have taken the 
view that only civil liability should be attached to such defamatorY state
ments, and if such defamation continues to remain a criminal offence. a 
timely apology should relieve the offender from liability. These and other 
newspaper interests have suggested an amendment o{ the law on the lines of 
the English Defamation Act of 1952 (15 and 16, George VI. and I Elizabeth 
II. Chapter 66) 

1122. Under Article 19(2} of the Constitution. the fundamental right of 
freedom of speech and expression can be curtailed by the imposition cf 
reasonable restrictions in relation, inter alia, to contempt of Court, defama
tion or incitement to an offence. It is the contention of the Federation of 
Working Journalists arid the point was stressed before us in his evidence 
by a member of the Bar that the permissible restriction in relation to de
famation should onerate only in the sphere of civil liability and not in the 
sphere of criminal liability. He urged that the right given by the Consti
tution for freedom of expression should not be curtailed by making an 
exception in favour of criminal libel of private individuals. He thought that 
only that form of defamation which was likel;y to lead to a breach of the 
peace, should be made an exception to the right conferred by Article 19 (1) 
in relation to defamation. It is difficult to accept this submission, because 
it would mean that the framers of the Constitution had no clear idea of 
what "defamation" meant when they used that word in Article 19(2} of the 
Constitution. The word "defamation" as used therein should be understood 
in its ordinary sense, i.e. including defamation of individuals and not merely 
that species of defamation which gives rise to a breach of the peace. De
famation, as generally understood, means something which involves both 
ciYil and criminal liability; and it cannot be assumed that the framers of 
the Constitution were not aware of this. 

1123. It is open to us, however, to suggest an amendment of the Consti
tution so as to restrict the operation of the word "defamation" to cases in
volving civil liability or to such cases involving criminal liability, as are 
likely to disturb the public peace. 
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1124. So far as the first suggestion is concerned, it would be useful to state 
the position in some of other countries. 

1125. In England defamation is mainly a civil offence, and the law is 
divided into two b:ranches, viz. of libel and of slander, according to the fQrm 
in which the defamatory statement is published. If a defamatory statement is 
~ommunicated by written words or in some other semi-permanent form, then 
it becomes libel. and where a defamatory statement is communicated by 
spoken words or in some other transitory form, then it becomes slander. Libel 
is generally actionable perse whereas special damage is required to be proved 
in an action for slander although recently in several special cases slander 
~o has been made actionable perse. Only in certain cases, libel results in 
.a criminal prosecution. This offence of libel is styled seditious libel. "Every 
:person commits a misdemeanour who publishes .(orally or otherwise) any 
words or any document with a seditious intention .. , and a seditious intention 
means "an intention to bring into hatred or contempt or to excite disaffec
tion against the King or the Government and Constitution of the United 
Kingdom, as by law established or either House of Parliament or the admi
nistration of Justice or to excite British subjects to attempt, otherwise than 
by lawful means, the alteration of any matter in Church or State by law 
-established or to promote ill-will and hostility between different classes. 
And if the matter published is contained in a written or a printed document, 
the publisher is guilty of publishing a seditious libel". It would be apparent 
that this definition of "seditious libel" conforms to the offences of sedition 
under section 124A of the Indian Penal Code and the offence of promoting 
enmity between the two classes described in section 153A of the · Indian 
Penal Code. It would be obviq~ from the definition of "seditious libel" 
that action could be taken under it" to check a great deal of what is ordinarily 
considered permissible discussion and the section, if rigidly enforced, would 
be inconsistent with the prevailing forms of political agitation. Since this 
offence rests not on the dan:tage done to private reputation, but on presumed 
danger to the public peace, the truth of the statement constitues no defence. 
Such prosecutions for seditious libel are, however, comparatively rare in 
England. 

1126. The Philippines Penal Code of the 8th of December 1930 defines 
•'libel" as public and malicious imputation of crime or vice or defect, real or 
imaginary, or any act, commission, condition, status or circumstances tending 
to cause the dishonour, discredit or contempt of a natu-ral or a juridical person 
or to blacken the memory of one who is dead. Such libel or slander is punish
able with imprisonment andjor fine. 

1127. In France a peculiar feature of the law of libel is that persons 
holding a public office must, if libelled, bring the matter before the criminal 
.courts. 

1128. Article 161 of U.S.S.R. Penal Code provides for the punishment of 
-defamation of private persons, but the proof of the truth of the allegations 
made is a valid defence in criminal proceedings. 

1129. It would thus appear that in some of the foreign countries, for which 
information is available, defamation is a criminal offence, although in 
England it becomes a criminal offence if libel falls within the category of 
••seditious libel". We, therefore, think that it would not be desirable to amend 
the Constitution in -such a way as to permit restrictions being placed on the 
fundamental right of freedom of expression only in respect of civil defama
tion and not in respect of criminal defamation. 
18 M. of I. & B. 
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1130. The second suggestion is to amend the Constitution in such a way 
as to permit restrictions being placed on the freedom of speech and expres
sion in the form of a criminal offence for libel but only where such libel i~ 
likely to lead to a breach of the peace. There is some plausibility about such 
a suggestion. The argument is that the basis of'criminallaw is the responsi
bility of the State for maintaining peace and order, and where such peace 
and order are not likely to be disturbed, as when a private individual i1r 
defamed, there is no reason why it should constitute a criminal offence. The 
argliment is not convincing. A cursory perusal of the sections of the Indian 
Penal Code would indicate that there are several offences in the Code which 
do not necessarily involve disturbance of peace. Moreover this aspect wa~ 
present in the mind of the framers of the Indian Penal Code when they 
drafted the definition of "defamation" in section 499 of the Indian Penal Code. 
Under the Penal Code defamation has been made an offence without any 
reference to its tendency to cause acts of illegal violence. The framers of the 
Code have stated as follows:- · 

"It appears to us evident that between the offence of defaming and the 
offence of provoking a breach of the peace, there is a distinction as broad as 
that which separates theft and murder. Defamatory imputations of the 
worst kind may have no tendency to cause acts of violence. Words which 
convey no discreditable imputation whatever may have that tendency in the 
highest degree. Even in cases where defamation has a tendency to cause acts 
of violence, the heinousness of the defamation, considered as defamation, is 
by no means proportioned to its tendency to cause such acts; many circum
stances which are great aggravations of the offence, considered as defama
tion, may be great mitigations of the same offence, considered as a provoca
tion to a breach of the peace. A scurrilous satire against a friendless woman, 
published by a person who carefully conceals his name, would be defamation 
in one of its most odious forms. But it would be only by a legal fiction that 
the satirist could be said to provoke a breach of the peace. On the other 
hand, an imputation on the courage of an officer contained in a private 
letter, meant to be seen only by that officer and two or three other persons. 
might, considered as defamation, be a very venial offence. But such an 
imputation would have an obvious tendency to cause a serious breach of the 
peace." These remarks are equally applicable at the present time. We do 
not. think the state of the society has changed to such an extent as to justify 
any alteration of the law which has stood the test of time. In conditions as 
they exist in India today, the law should attempt to give protection and some 
speedier remedy. t9 persons who cannot afford to indulge in the costly luxury 
of civil litigation merely :for the purpose of getting damages which in some 
cases the offending person may not be able to pay at all. It would be 
Impossible for a friendless woman who has been injured by a scurrilous satire 
to file a suit, engage lawyers, pay Court-fees and process fees for the sake of 
vindicating her honour and even if she succeeds, she may not get any mone
tary relief, where the offending paper happens to be a rag or the offending 
person a penniless individual. On the other hand. she could institute crimi
nal proceedings without any costly paraphernalia attendant upon a civil 
litigation. If the. accused is in a position to pay fine, she can recover her 
expenses and compensation for the injury done to her under section 545 of 
the Criminal Procedure Code. The framers of the Code have stated that ''the 
offence of defamation consists in its tendency to cause that description of 
pain which is felt by a person who knows himself to be the object of un
favourable sentiments of his fellow creatures and those inconveniences tO' 
which a person who is the object of such unfavourable sentiments, is 
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exposed!' We do not, therefore, think that the offence of criminal defama
tion should be confined to cases where there is an apprehension that a breach 
of the peace will be caused .. 

1131. It has been urged by several State Governments that there is wide 
prevalence of writings making allegations-sometimes well founded and 
mostly unfounded-defamatory of public officials or Government servants. 
So far as the Government servants are concerned, they are precluded by the 
Government Servants' Conduct Rules even from making a rejoinder to any 
allegations made against them, however baseless they may be. Mere 
refutation of the allegations by public servants who are not governed by 
Government Servants' Conduct Rules may carry little or no conviction with 
the public unless they subject themselves to cross-examination. It has been 
urged that a criminal prosecution of the offendmg person or of the offending 
paper by Government servants or public officia-ls is beset with numerous 
difficulties. The dilatory procedure in the Court~. the inconvenience caused 

· in having to leave their legitimate duties and to attend courts on the 
numerous days to which the case is adjourned, the labour involved in collect
ing evidence for the purpose of prosecution, the reckless allegations often 
made against them in the course of the cross-examination which is aimed at 
besmirching the character of the complainant in order to prove that he had 
no reputation to lose and finally the tendency of the courts to impose nominal 
fines-all those make it hardly worthwhile for a public servant to undertake 
such a prosecution. U the accused person is willing to give an apology, the 
tendency on the part of the public servant is to accept the apology ·and save 
himself all the inconveniences involved in such a prosecution, although the 
apology does not by any means1·Undo the damage which has already been 
done. Even if the apology is published in the subsequent issues of the 
offending publication, it does not follow that the apology' will be read by the 
identical persons who read' the first allegations. LIn this·' process of mud
slinging, some of the mud sticks, even 'if ultimately the allegations are with
drawn and an apology-tendered. We appreciate what has beert urged but· we 
note that most of these difficultiei'·are ·common both to public servants -and 
private individuals who'arE! defamed except the difficulty' created 2 by the 
Government Servants•· Conduct Rules 'm·tli:e~ca5e'of"Governmenf servants. 
There is, however, not much substance in the argument urged 'on the other 
side that there should be no discrimination m·respect 'Of public 'servants. 'I'lie 
Indian Penal Code itself recognises ·special position 1of·public' serV-ants.:. A 
whole chapter is devoted to offences for·whlch· orily public servantS ar«diabie. 
The Criminal Procedure· Code" also prescribes- ·special · procedure) in ·case~ 
where public servants are involved:· It would riot be an unreaSonable-discri:O 
mination, therefore, to make some special· provision With 're'gard :·to them 
recognising their peculiar position; We look afthe' problem not froni the 
point of giving a favoured treatment to public servants·but ~rom the .:point 
of view of public interest. A public servant is liable to be r posted anywhere 
in India or for the matter of that anywhere in the world if he belongs· to 'the 
Foreign Service. U he has to vindicate· himself ·and the public service,' he 
cannot easily take action and some procedure haS to be devised to enable hiin 
to resort to a remedy which is more easily available to others.. Secondly;· it 
is very desirable in public interest that there should be, in suitable cases, a 
magisterial inquiry or a police investigation in respect of serious allegations 
against a public servant even if the public servant himself is ·unwilling' to 
initiate proceedings and clear himself of the charges before proceedings are 
taken agains~ the offender. · 
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1132. One of the remedies which has been suggested is that where a 
public servant is defamed, it should constitute a cognizable offence. A 
"cognizable offence" is defined as an offence iJ?. which police officer may 
arrest without a warrant. One of the arguments in favour of this suggestion 
is that such a power in the hands of the police would enable them to investi
gate into the offence and thus relieve the complainant of collecting the 
necessary evidence. It is argued that it may incidentally act as a deterrent 
if a fear exists that an offender is likely to be arrested by the police without 
a warrant from the Magistrate. It has also been urged that this would enable 
the police to investigate into the offence and thus find out what truth there 
is in the allegation made against the public servant and, if necessary, to 
bring even the public servant to book. We think it is inconceivable th~t 
every allegation defamatory of public servants should be made a cognizable 
.offence, irrespective of whether the defamatory allegation is in connection 
with discharge of his duties as a public servant or not. If at all such cases 
()f defamation are to be made cognizable offences, they should be restricted 
to defamatory allegations in respect of public servants iii the discharge of 
their public duties as is proposed to be done in the new Bill. Even then we 
consider that it would not be a defensible procedure. We think that it would 
not be altogether safe to make. such offences cognizable with all the conse
quences flowing from such a provision. It would enable the police to arrest 
the alleged offender without a warrant, to take preventive action contem
plated under Chapter XIII of the Criminal Procedure Code and to conduct 
searches under sections 165 and 166 of the Criminal Procedure Code. The 
defamatory allegation may be so vague that it would be impossible to secure 
a 'conviction. These allegations may vary in gravity-some may be serious 
while others may be so inconsequential that no one would take serious notice 
of them. Yet to invest police officers with power to take action in all these 
cases might well constitute an instrument of oppression. Moreover in most 
cases where the offence is cognizable, the investigation proceeds on the basis 
of objective facts, such as the actual commission of murder, theft, dacoity, 
etc. But in the case of defamation it would depend upon the subjective 
appreciation by the police officer as to what constitutes defamation. In many 
cases the matter would be quite simple and straightforward. But there may 
be other cases where it would not be quite so easy to decide the question. 
Yet to make all such offences cognizable may well lead to harassment of the 
alleged offender. Even if ultimately no case is sent up by the police, the 
ignominy involved in an arrest is not wiped out. On the other hand, we
realise that there would be some cases where serious allegations are made 
·which would require police investigation. There may also be public servants, 
·perhaps with guilty consciences, who would not be willing to bring cases into 
courts and to clear themselves. of the defamatory allegations. The police 
cannot take any action because the offence is a non-cognizable one. and 
under Section 198 of the Criminal Procedure Code, no court can take cogniz
ance of the offence of defamation (an offence falling under Chapter XXI of 
the Indian Penal Code) except upon a complaint made by some person 
aggrieved by such offence. A procedure has therefore to be devised which 
will strike a balance between those two considerations, viz., (i) frivolous 
action by the police and the consequent harassment of the alleged offender, 
and (2) the desirability of a police investigations or a magisterial inquiry in 
some cases where it is necessary that the public servant should clear himself 
of the defamatory allegation. 

1133. The first· result is achieved by not making defamation of a public 
servant in the discharge of his public duties a cognizable offence. To achieve 
the second result some amendment of the law is necessary. 
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1134. Under Section 198 of the Criminal Procedure Code it is only the 
a~grieved party that can set the law in · m~tion and if he J:!.app~ns to be 
thousands of miles away or is unwilling to take any steps, nothing can be 
done. The ban under Section 198 }las, therefore, to be removed in tihe case of 
defamation of a public servant in the discharge of his public duties. More
over the interests of public administration are involved and, if the public 
servant concerned is, for certain reasons, unwilling to ini~ate proceedings or 
is unable to do so for other reasons, it should be within the power of his 
superior officer to initiate them. This procedure will have one additional 
advantage. H the public servant concerned is unwilling or unable to file a 
complaint of his own accord, the superior officer will decide whether the 
alleged defamatory matter is serious enough to be taken notice of and how 
far it is in the public interest! to launch a criminal prosecution. Section 198 
has two provisos. The first one makes an exc~ption in favour of a person 
under 18 years of age, a lunatic or an infirm who is unable to make a 
complaint. The second proviso makes an exception in. the case of members 
of armed forces in respect of certain offences. We 'suggest that a third proviso 
should be added to this section on the following lines: 

"Provided further that when the person aggrieved under Chapter XXI 
of the Indian Penal Code is a public servant within the meaning 
of Section 21 of the Indian Penal Code, by reasons of allegations 
made in respect of his conduct in the discharge of his public 
duties, the magistrate with jurisdiction may take cognizance of 
the offences upon a complaint made in writing by some other 
public servant to whom he is subordinate." · .. • 

When the law . is thus set in motion, it is necessary to see that there is 
some preliminary inquiry or investigation before a process is issued againt 
the accused. Under Section 202 of the Criminal Procedure Code [See ·also 
Section 155(2) of the Criminal Procedure Code]. it is competent to a 
magistrate, for reasons to be recorded in writing, t!o postpone the issue of a 
process and to inquire into the case himself or direct an inquiry or investi
gation to be made by any magistrate subordinate to him or by a police 
officer or such other person as he thinks fit for the purpose of ascertaining 
the truth or falsehood of the complaint. A proviso will have to be added t<> 
this section somewhat on the following lines: 

"Where the complaint is in respect of defamation of a public servant 
in the discharge of his duties, the magistrate shall make the 
inquiry himself or direct an inquiry or investigation into the 
complaint as aforesaid." 

It may be desirable by an administrative order to direct that the comp-
laint should be filed in the court of the district magistrate. . 

1135. We venture to think that the above procedure will secure the follow
ing advantages:-

(!) The alleged offender will not be liable to an arrest without warrant 
and s~bjected 1io other disabilities in each and every case when 
a police officer may think that there has been· a defamation of"' 
a public servant in the discharge of his duties. 

(2) When the public· servant is physically unable to file a complaint 
some other officer can set the law in motion. 

"' 



(3j If .,the I>l,l.bljf ~~:r;va_I_lt,,:eon~erned: iS,, unw~ing ,to, file a. co~plaint 
and the matter is . of sufficient .public importance, the law can 
be set in motion by his superior. 

.. ' 

(4) The benefits of a magisterial inquiry or a police investigation are 
secured by making it incumbent on the magistrate to direct such 
inquiry or investi2ation before he decides whether to issue a 
process or not. 

(5) If the inquiry or· investigation shows that the allegations are false, 
process can be issued against the offending person. If, however, 
it shows that there is some truth in the allegation, the proceed
ing may be dropped, no process need be issued against the 
accused and action, if any, may be taken against the public ser
vant concerned. 

(6) If the complaint is filed in the court of the district magistrate under 
an administrative order, a senior magistrate will be able to de
cide after reading the report of the inquiry or investigation, 
whether any further action should be taken or not. 

1136. The main reason which deters a person who has been defamed from 
instituting a prosecution for defamation is that a discursive cross-examina
tion is very often permitted by the courts when he enters the witness-box. 
'The defamed person is not unwilling to face cross-examination in respect of 
the particular allegation made against him. But the defence claim the 
liberty of making several accusations merely for the purpose of proving that 
tlle complainant had no reputation to lose. Under Section 499 of the Indian 
Penal Code, an offence of defamation is committed "when a person makes an 
imputation concerning another person intending to· harm, or knowing, or 
having reason to believe that such imputation will harm the reputation of 
such other person." It is therefore argued that the existence of reputation 
in the person filing the prosecution is an essential ingredient of the offence. 
Further, an attempt is often made in the course of cross-examination to test 
ifue veracity of the complainant or to shake his credit by injuring his 
eharacter. In this process of mud-slinging, some of the mud sticks. For this 
reason a defamed person is either unwilling to resort to prosecution or is 
eontent with accepting an apology from the offending person. 

1137. The question whether in such prosecutions the point, whether a 
~rson has a reputation to lose, is a fact in issue or a relevant fact, is not 
altogether free from doubt. It has been held by a single Judge of the Allaha
abad High Court in Mannalat v. D. P. Singh, A.I.R. 1950 All. 455 that one of 
the main ingredients of the offence of defamation is that the imputation must 
have been made with the intention of harming, or with the knowledge or 
Teason to believe that it would harm the reputation of the person concerning 
whom it is made. "While the complainant is entitled to lead evidence to 
prove this ingredient, ~he accused is entitled to produce evidence. or put 
·questions in cross-examination of the complainant or his witnesses, to rebut -
it .................. ln a criminal prosecutd.on for defamation, the accused is entitl-
~d to rebut the complainant's case that the alleged imputation was likely to 
harm his reputation. He can do that bY showing that! the complainant's repu
tation was. in view of certain acts of omission or commission, already at a 
low ebb. He is also entitled to show that the complaint was not bona fide. 
Hence, the question put to the complainant with that object in cross
examination cannot be disallowed on the ground that they are likely to defame 
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the complainant further.'' This view of the learned-Judge has been dissented 
from in a recent decision of the Patna . High Court in n; Shastri vs. K. B. 
Sahay (1953) I.L.R. 32,276, which is a decision of a· Division Bench. Th~ 
learned Judges have pointed out that "there is a basic distinction between the 
fact in issue in a civil action for libel and· slander and the fact in issue in a' 
criminal prosecution under Section 500 of the Penal Code, as in a civil action· 
what the plaintiff seeks to do is to compensate himself for loss of his re
putation in terms of money. The quantum of damage, therefore, must differ 
from case to case and according to the ·status of the ·plaintiff. It is not so 
in a criminal prosecution. In a . criminal prosecution what really matters 
is the mens rea of the accused person." "Reputation" withiri the :meaning 
.of section 499 of the Indian Penal Code, 1860, is not at all a necessary fact 
to be proved in a charge under section 500 of the Code, and therefore not a 
iact in issue. As the Chief Justice has pointed out at page 302 of the Report, 
"the fact is that every one has reputation and the only question that can 
.arise regarding it is whether it is high or low. This question is ....... irre-
levant in a prosecution for defamation. The law does not contemplate 
that any person's reputation .is so low that it cannot fall lower by the 
publication of fresh defamatory matter. relating to him. Also, it is un
thinkable that the law can intend that defamatory matter about a person 
of high reputation can be published without incurring liability for prosecu
tion under section 500 of the Indian Penal Code merely because his reputa..: 
tion stands so high that the imputation is not likely to be believed." With 
respect, we think that this is the correct view, and if necessary~ legislative 
.approval should be given to it by adding an Explanation to section 499 to the 
effect that every person has a reputation; and that it is immaterial for the 
purposes of the section whether the reputation of the person defamed is high · 
or low. The view of the Patna High Court, if given the imprimatur of the 
iegislature, will effectively stop any cross-examination which is .directed 
merely to show that the person has either no reputation or that his repu
tation is so low that it cannot be lowered further. In that event, the cross
examination would be limited merely to the imputation made against the 
.complainant. 

1138. The reputation of a person is also not a relevant fact under section 
'55 of the Indian Evidence Act. The reputation or character of a person 
defamed is relevant only in civil cases when it is such as to affect the amount 
of damages which he ought to receive. From this it would follow that the 
reputation of the complainant is not a relevant fact in criminal cases. It was 
argued by Counsel in the Patna case that the reputation of the complainant 
would be relevant in judging the gravity of the offence and in determining 
the quantum of punishment which should be inflicted upon the accused. This 
argument also was rejected by the learned Judges in the following words of 
Mr. Justice Misra: 

"It is true that the accused person can, by his conduct in certain 
circumstances, invoke the leniency of the Court by apology or 
in some other manner, but he cannot do it by insisting upon 
showing up the character of the complainant in general. It 
might start a roving inquiry about the Pr·osecutor's character 
bringing on the record matters which are not capable of affirma
tive proof or in any case making the trial an enormously lengthy 
affair." 
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1139. The only other way in which questions not strictly germane to the
truth or otherwise of the imputation, which is· the subject-matter of the
prosecution, may be made admissible is by resorting to section 146 of the
Indian Evidence Act which says that "questions. may be asked to test the' 
veracity of the witness, to discover what he is, what his position in life is or 
to shake his credit by injuring his character". But very strict limitations 
have been imposed on this power of interpellation by section 146 and the
succeeding sections, viz. 148, 149, 151 and 152 of the Indian Evidence Aci. 
Section 155 also does not authorise putting of such questions to the complafu
ant .in a prosecution for defamation. We think that these provisions will,. 
if properly borne in mind, be sufficient to protect the complainant from 
harassment. · In our opinion therefore all that is necessary is to make a slight 
amendment in section 499 of the Indian Penal Code to give effect to the view 
of the Patna High Court, as there appears to be a conflict of judicial opinion 
on that point. 

. 1140~ It has been further suggested to us that the law,. as it stands. does 
not give sufficient protection to a newspaper in exposing administrative and 
commercial scandals and thus acts as a deterrent to the Press in the perfor
mance of its legitimate duties. Indeed, it has been stressed by the All India 
Newspaper Editors' Conference and the other responsible bodies that the 
growth of yellow j•ournalism is, to some extent, due to the hesitancy on the 
part of the responsible newspapers to take the necessary risks involved in 
exposing scandals. We think that there is some justification for this com
plaint and the nervousness on the part of the newspapers can be considerably 
allayed if the law is amended on the lines of the English Defamation Act of 
1952, which gives protection to a person in respect of unintentional defamation. 
Lord Porter's Committee recommended that where a statement which is in 
fact defamatory of the Plaintiff is made by a defendent who was not aware 
that it would be understood to refer to the Plaintiff or was not aware of the 
fact which would make the statement defamatory of him, the Plaintiff's 
remedy should be restricted to requiring the defendent to publish an explana
tion and an apology and that if such explanation and apology is published. 
no damages should be recoverable. Accordingly under section 4 of the Act 
"a person who has published words alleged to be defamatory of another 
person may, if he claims that the words were published by him innocently 
in relation to that other person, makes an offer of amends under the section,. 
and in any such case, if the offer is accepted by the party aggrieved and is 
duly performed, no proceedings for libel or slander shall be taken or continued 
by that party against the person making the offer". If the offer is not 
accepted by the party aggrieved, then it becomes a defence in any proceed
ings by him for libel or slander against the person making the offer, if it is 
proved (1) that the words complained of were published by the defendant 
innocently and (2) that the offer was made as soon as practicable after the 
defendant received notice that they were or might be defamatory of the Plain
tiff and that the offer had not been withdrawn". For the purpose of this 
section words shall be treated as published by one person innocently in rela
tion to another person if and only if the following conditions are satisfied:-

(!) the publisher did not intend to publish them of and concerning that 
other person, and did not know of circumstances by virtue of 
which they might be. understood to refer to him; or 

(2) that the words were not defamatory on the face of them, and the 
publisher did not know of circumstances by virtue of which they 
might be understood to be defamatory of that person, and in 
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either case, the publisher exercised all reasonable care in relation 
to the publication.: · 

We think that the provisions of this section should be adopted as a general 
law and not merely for application to the newspapers. 

1141. Four <>four colleagues, Acharya Narendra Deva, Sarvasri A. D. Mani,. 
M. Chalapathi Rau and Jaipal Singh dissent from some of the conclusions. 
and recommendations made earlier. Their views are set out below. 

NOTE OF DISSENT ON PRESS LEGISLATION 

1142. Constitution (First Amendment) Act, 1951.-We have with great 
reluctance dissented from the views of our colleagues on the question of the 
need for the amendment of the Constitution in respect of Article 19(2) and 
for the insertion of expressions involving new abridgements of freedom ot 
'expression. According to the majority view of the Commission, the amend
ment was rendered inevitable by the disturbing views about the extent or 
freedom of expression to include even incitement to murder contained in the 
judgment of the Special Bench of the Patna High Court (A.I.R. 1951. Pat. 12). 
Our colleagues note that the judgment was reversed by the Supreme Court 
in Shailabala Devi (A.I.R. 1952 S.C. 359). According to them, this judgment 
of the Supreme Court did not clear all the difficulties in respect of interpreta
tion of freedom of expression arising from the judgment of the Patna High 
Court in the Bharati Press case. 

Our colleagues commenting on the judgment of the Supreme Court: 
observe: 

" ........ Having already drawn a distinction between the security of the 
State and public alder and having stated that nothing less than 
endangering foundation of the State <>r threatening its overthrow 
could justify curtailment of the right to freedom of speech and 
expression, it is difficult to see with utmost respect to their lord
ships how incitement by an individual in a remote village tG 
commit a violent crime such as murder out <>f personal spite is. 
likely to undermine the security of the State." 

With great respect to our colleagues, we have to point out that the Supreme 
Court arrived at a sound conclusion in holding that incitement to murder, 
whether or not it was of an isolated character, was likely to undermine the 
security of the State. The State exists for protecting the lives of its citizens 
and its ability to give such protection is the foundation of its existence, in 
other words, its security depends on the extent of the security it offers to its 
citizens. A State which does not offer such security will lose the respect and 
allegiance of its citizens and it, therefore, becomes the solemn duty of the 
State to punish incitements to murder. In our view, the decision of the 
Supreme Court in the Shailabala case knocked out the major premise for
Government's case for amending the Constitution. Our colleagues, who do 
not share our view, hold that though the decision of the Supreme Court in 
the Shailabala case held that "aggravated formS · of prejudicial activity',. 
which are calculated to undermine the security of the State came within the 
mischief of Article 19(2), "it still left uncovered the large field of public order
and incitement to other and not so aggravated forms of activity like the 
commission of offences of robbery, dacoity and rioting". We wish to draw 
attention in this connection to the contents of the Statement. of Objects and' 
Reasons for the amendment <>f the Constitution. In the statement only a 
reference was made to the judgment in the Patna case and the judgment in 
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the Master Tara Singh case. It will be agreed that,if,the Constitution is to bA 
amended in respect of placing restr:ictions on freedom of expression, which 
Js regarded by· all as the most important fundam~ntal right necessary for 
·the existence of democratic society, circumstances should have arisen calling 
for immediate amendment of. the Constitution. At the time, the Constitution 
-was amended, there had been, so far as we are aware, no publications in the 
.Press indulging in incitements to dacoity or bribery or rioting. If there had 
·been such publications and if they had affected gravely the maintenance of 
public order, we could have understood Government's anxiety to amend the 

.Constitution. But this was not so. The judgment in the Bharati Press case 
had been delivered and the matter was the subject of appeal in the Supreme 
Court. If Government could have waited only for the judgment of the 
.Supreme Court which disapproved of the line taken by the Patna Hig:1 Court, 
there would have been no need for amending the Constitution in such haste 
.as they displayed at the time. We wish to emphasise here that freedom of 
expression is such an important fundamental right that abridgments should 
_not be contemplated unless a clear case exists for the imposition of restric
tions. The Constitution. was promulgated- in 1950 and the fresh abridgments 
.on freedom of expression were made within a year of the adoption of the 
·Constitution. It may be that individual high courts might give disturbing 
_interpretations about the provision of the Constitution and this is inevitable 
in the case of a country with an infant Constitution and with a constitutional 
·law which has yet to consolidate itself on precedents. Government should 
:have been patient and awaited the pronouncement of the views of the 
,Supreme Court before embarking on fresh restrictions on freedom of 
expression. 

1143. Amendment not called for by situation.-We hold that the amend
ment of the Constitution in the manner it was done was not called for by the 
:necessities of the situation. It might seem academic to canvass at length 
-whether the Constitution should have been amended. We shall, therefore, 
.confine our observations to the question whether the fresh restrictions which 
have been placed on freedom of expression under the amended clause are in 
consonance with the concept of freedom of the Press. We wish to state here 

-that the introduction of the word "reasonable" before restrictions in the 
.amended clause 19(2) is a significant advance over the original article in 
the sense that it made the reasonableness or otherwise of any Act which 
Parliament may promulgate a justiciable issue. Under the original clause 
Parliament was the sole and final authority for determining the reasonable
·ness or otherwise of ·anY Act which may seek to impose restrictions in the 
.defined sphere of limitations. But under the amended article, the judiciary 
'has to decide, if any case is referred to it, whether or not a specific piece of 
legislation imposing restriction on freedom of expression is reasonable. We 
.appreciate the willingness of Parliament to leave the matter of the reason
:ableness of specific restrictions on freedom of expression to be decided by 
ihe judiciary. While we grant that in respect of this particular word "reason
able", the present amended article is an advance over the original article, 
we hold that in regard to· two fresh limitations which have been placed on 
freedom of expression. the present amended article does not fulfil adequatelY 
-the requirements of the concept of freedom of the Press. 

1144. Fresh .,limitations placed on freedom of expression.-It will be re
.called that the amended article 19 (2) imposes reasonable fresh restrictions 
in the interests of the security of the state, public order, incitment to an 
ottence or undermining friendly relations with foreign States. Under the 
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!Ol'iiinal Articl~ 1~(2),.,~e restriction with regard 1Q the security of the State 
was phrased as follows : 

·• ········"'· ... -;:.which undermines the security of, or tends to overthrow, 
the State". 

'This has now Qeen changed_.tQ "in,the J.nterests of the security of .the State". 
·We. have :no .desire ,Jo ,suggest~ th~t .. the: expression "in the interests of the 
.s~cqr~ty of t,h~ ~tate'~ ~hould .QEt qel~ted as we are of opinion that this ex
p~;essio.o-. coversi al1 t.or~s. 9L~'aggravated prejudicial activity" referred to. by 

·their lordship of the Supreme Court .in the Shailabala case.. We have been 
considerably. unpressed by the cogency of the arguments of our colleagues 
on the. Commis!!ion- in, regard . to the, desirability of retaining the words 

·"incitement to an offence" as the whole question is bound up with the vali
dity of the law of abetment. As incitement to·.crimes has been held by the 
judiciary all over the world, including that of. the United States, where the 
issue of the freedom of the Press has been the ·subject of prolonged litiga
. tion, to be an abuse of freedom of the Press, calling for restrictions, we 
have no intention of suggesting that this clause should be dropped. It is 
in respect of the other two fresh. limitations "public order'' and "friendly 
relations which foreign States" that we have to disagree with great regret 
with the views expressed by our colleagues. 

' ' 

1145. Public order.-Our colleagues have quoted at length the views of 
·the U.N. Conference at Geneva in 1948 on freedom of information, the draft 
.covenant on freedom of information and the subsequent action ·taken on 
the subject by the United Nations. It is necessary that the proper perspec-. 

·tive should be restored in the,le\>'aluation of the decisions of U.N. bodies on 
the subject. When the first U.N. Conference was convened, there was \!on-

. siderable public feeling all over the world that freedom of expression had 
been misused in such a manner as· to lead to a world war. But after the 
decisions taken at Geneva and the drafting of the covenant on freedom 
of information, the general atmosphere about the need for such a covenant 

·has disappeared. There has been strident criticism in many countries 
which have a free press that the draft covenant as it has been framed is 

·fraught with danger and it is no exaggeration to say that on account of the 
fears entertained by many countries, the covenant could not be adopted by 

·the General Assembly and thrown open for signature. Though India took an 
·active part in the framing of the covenant, we have not seen any authoritative 
·pronouncement either in Parliament or at the United Nations since 1950 that 
it still regards the implementation of the covenant as a primary duty of the 

·United Nations. In view of the fact that there is considerable conflict of 
·opinion about the desirability of the covenant as it stands, it will be danger-
ous to regard the covenant or the decisions of other U.N. bodies as a source 
for drawing support for fresh restrictions. Our colleagues have stated that 
in their view the expression "public order" does not call for any change. 

"Though we have held that at the time the Constitution was amended, there 
·were no publications which called for restrictions on freedom of expression 
in the interests of public order, we have taken into account the difficulties 

·experienced by the authorities in the maintenance of public order in certain 
·cases where rioting was in progress. In a contingency of this character, it 
will be an abuse of the freedom of the Press if a newspaper indulged in pub'
lications which instead of allaying t'he situation aggravated it. We realise 
that situations of this character must have some remedies and that provision 
has to be made in the Constitution for dealing with such situations. We 

:should like to suggest for this purpose that the words "in thP. interests of 



public order" should b~ omitted from Article 19 (2) and in their place the 
expression "in the interests of prevention of public disorder" be substituted. 
The expression "public order" is capable of a multiplicity of interpretations. 
It may extend from the maintenance of a municipal order regarding traffic on. 
the roads to section 144 of the Criminal Procedure. The Press on a conceiv
able occasion might deem it its duty to call public attention to the unjustifi
ability of an order in somewhat strong terms and this may be construed to
be an interference with public order. As we view it, a certain element or 
risk has to be taken in the matter. The Press exists to reflect, as far as 
possible. public opinion and if there is an unjustifiable order, it may be called 
upon to condemn it in such terms as to compel the authorities to revise it. 
Freedom of expression has always been taken to cover such cases. The
Supreme Court of India has itself recognised that in such cases there are
inevitable risks. In the case of Romesh Thapar, Patanjali Sastri J. delivt!ring: 
judgment and referring to the permissible restrictions on freedom of expres
sion said, "A freedom of such amplitude might involve some risks of abuse. 
But the framers of the Constitution may well have reflected with Madison 
who was the leading spirit in the preparation of the first amendment of the
(American) Constitution that 'it is better to leave a few- of its noxious: 
branches to their luxuriant. growth than by pruning them away to injure the. 
vigour of t'hose yielding proper fruits'." 

There is considerable international support for the expression which we
have suggested to cover restrictions on freedom of expression. The decisions: 
of the U.N. bodies from which our colleagues have drawn heavily to justify 
the fresh restrictions on freedom. of expression support the view we have taken, 

-though our position remains unaltered that the international view on the· 
covenant· on freedom of information has c'hanged and that there ·is consider
able volume of opinion which holds that the restrictions contained in the
-covenant are in some directions excessive. 

The covenant on freedom of information and the press to which our· 
colleagues draw attention speaks only of public disorder in Article 2(1)(b) .. 
The draft convention on freedom of information· also mentions only public 
disorder in Article 2(1) (b). Monsieur Lopez in his report as rapporteur or
the Economic and Social Council also refers to "prevention of public disorder" •. 
Out colleagues hold that "it is risky to substitute for the ooncept some new 
and perhaps vaguer terms" and quote in this connection the views expressed 
by the representatives of the U.S.A., France, Chile and Egypt that "the idea
of public order was clearly understood in most countries of the world and 
its application was known to jurisprudence". We do not think that the
phrase "prevention of public disorder" is capable of ambiguity of interpreta
tion considering that it has had the approval of the representatives of many
nations in the draft covenant on freedom of information. If there is any 
doubt, it is well to leave the matter in the hands of the judiciary, which has 
all along taken a realistic view of the freedom of the Press. We do not see
any justification · for objection to the use of the words "for prevention of 
public disorder" on the ground that it has not been so far the subject of 
judicial interpretation. The word scurrility has not been the subject of" 
judicial interpretation all over the world, nor has there been a substantive 
case law on the subject in India. The word "scurrilous" occurs in the Press 
(Objectionable Matter} Act and the majority view of the Commission does 
not disapprove in spite of its not having been the subject of accepted judicial 
interpretation. In the light of what we have stated, we are of the view that 
the words "prevention of public disorder" should be substituted in place ot 
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••public order" to cover the needs of emergencies which government may have 
to face in ·the maintenance of order. 

1146. Friendly relations with foreign States.-We shall now deal with the 
last restriction open to objection, namely, "in the interest of friendly rela
tions with foreign States". When this restriction was introduced in the 
amended Article 19 (2) of the Constitution, there was considerable criticism 
in the Press as well as among the members of the public that this restriction 
was not in consonance with the concept of freedom of the Press as it is 
generally understood. At the time Government placed this fresh restriction, 
no adequate case was presented to the public justifying the amendment of 
Article 19(2) in respect of this matter. We may State that an overwhelming 
l)art of the Press of India bas been well informed on foreign affairs and it 
can be said that Indian newspapers have shown .Ereater understandin~r of the 
intricacies of foreign problems than the Press of many other countries. At 
the time the fresh restriction was introduced in Article 19(2), there were, 
however, a few journals which had been highly critical of Government's 
foreign policy and some of them were publishing condemnatory material 
about States which they did not like. It must be said in fairness to Govern
ment that this was not urged as an argument for this restriction. Such 
publications take place all over the world and have been tolerated on the 
~ound that for a proper understanding of foreign affairs it is necessary that 
various points of view should be presented. The majority report of the Com
mission holds on this subject: 

"If we now examine whether the history of the world durin~ the last 
three years has malfe it unnecessary that the Parliament should 
have such reserve power. the answer is clear. There is more 
disequilibrium in world conditions now than there was in 1951 
and the policy pursued by India, her geographical position and 
her relations with foreign States have become far more important 
than they were in 1951 when the amendment was made in the 
Constitution. We do not, therefore, think that any clear case has 
been made for depriving the Parliament of. the power to legis
late in case of necessity placing restrictions on the freedom of 
speech and expression in the interest of friendly relations with 
foreign st~tes". · 

We are not able to share this view.· As we have pointed out earlier, when 
this restriction was placed on freedom of expression, circumstances bad not 
arisen justifying such a restriction. The foreign policy of Government has 
been the subject of considerable discussion in the Press and the performance 
of the Press in this matter has to be taken into account before a decision iS 
taken whether or not this restriction should continue to remain in Article 
19(2). The fact that Government did not include this restriction in the 
definition of "objectionable matter" in the Press Emergency Powers Act shows 
that Government too share the view that a situation has not arisen in the 
-country calling for action in pursuance of the powers conferred by this res
triction. It has to be stated in fairness to the Press that on the question of 
:foreign policy, if on none other, it has shown an acute awareness of India's 
geographical position and the difficulties which an infant Republic has to 
encounter in formulating its foreign policy. It is out of this awareness that 
the Indian Press, as a whole, bas extended its consistent and whole-hearted 
support to the Prime Minister's foreign policy. We have said enou~h to show 
that on the basis of needs of the situation this r~striction is not called for. 
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We have now to examine whether the restriction itself is consistent with free
dom of the Press:·: More than at any time in the history of the world, there 
is an urgent necessity for a free and unhampered discussion- of foreign affairs. 
The world is divided into two blocs-the Anglo-American Bloc and the Soviet 
Bloc-and ideologically the world has been divided into countries behind the 
United States and those behind the Soviet Union. There is not much ex
change of information between these two Blocs and a good deal of the 
ingenuity of foreign correspondents is now exercised in ferretting out infor
mation about countries on both sides. It will perhaps be a useful factor for 
the maintenance of world peace, if there is free and unregulated exchange of 
information between the countries. Mistakes may occur in the statement 
of facts but they are inevitable in the treatment of foreign affairs where a 
local writer may not have the sureness and grasp of facts which a citizen or 
a country about which he writes might have. It is on this ground that 
the free Press all over the world has vigorously protested every time against 
curbs being imposed on its discussion of foreign affairs. 

It mav be recalled that at the time of the Munic:1 crisis in 1938, a strong 
section of the British Press was highly critical of the surrender made by 

·Neville Chamberlain and when the Nazi Government protested against the tone 
- of the British Press, the British Government took the view that the Press of 

Britain was free and that the Government could neither guide nor impose 
restrictions on freedom of expression on the British Press in the interest of 
friendly f.oreign relations. We recognise that Government have also taken 
this view in regard to criticism by the Press on foreign affairs and have 
allowed comolete latitude to the newspapers to express their views in such 
manner as they liked. We do not desire that Government should be placed 
in a position when a foreign Government could· draw its attention to this 
enablin~ restriction under Article 19 (2) and suggest restrictions being placed 
on the Indian Press. This may not be an immediate possibility but it is a 
conceivable possibility if we take a long-term view of public affairs. When 
a Constitution is amended, it is not amended to meet the requirements of a> 
year or .two but of a long period. It is not possible for us to say what the 
character of governments would be ten years · hence and what views they 
mig:1t take on foreign affairs. Some of them may take a highly intolerant 
view of any criticism of foreigti ·policy and· at that time· this enabling res
triction can be used to place· fetters on the Press. ' 

- ~ • ll -

We have to point out here that a sub~tantial volume of international 
opinion has also not been in favour of restrictions pfaced on free discussion 
of foreign affairs. The majority report has drawn attention to the discus
sions of UN. bodies on the entire subject of restrictions on freedom of ex
press!on. · When Mrs. Hansa Mehta attempted in the Human Rights Commis
sion to introduce the words "or for the prevention of spreading deliberately 
false and distorted reports which undermine friendly relations with foreign 
States", the amendment met with strong opposition. Among those whO> 
opposed her amendment was the United Kingdom. As our colleagues have 
pointed out in the report, those who opposed the amendment feared that in 
an effort to eliminate the danger, ·an information on toreign countries may 
be made the subject of censorship, thus destroying the very freedom which 
the Covenant sought to safeguard. Monsieur Lopez, in his report to the 
Economic and Social Council, which is the latest U.N. document on the 
question of freedom of inf.ormation, suggests that no restrictions need be 
placed except those that are necessary for respect of the rights and reputations: 
of others, for protection of national security, for prevention of disorder or 
crime or for protection of public health and morals. The Draft Convention 
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on Freedom of Information which has not been ratified by the General
Assembly does not contain any· restriction: in -respect or friendly relations 
with foreign States. It will be seen therefore, that the weight of international
opinion is not in favour of placing any such restriction. It has .been argued. 
that such restrictions may be necessary when the country is involved in a war 
,;r circumstances arise which threaten an armed conflict. We recognise that 
such a situation might arise in a time of war but the Constitution gives ample
powers to Government to deal with the situation. Under · the emergency 
provisions of the Constitution which would certainly come into operation. 
during a period of war, the fundamental rights will be in abeyance and Gov
ernment would be fully armed to take any measures they desire in the 
interest of national security and the Press can be expected to support them 
in such a crisis. We are, therefore, of the opinion that Government have the 
power to deal with the situation under the Constituti0n and that in view of 
the power vested by the Constitution in them, it is not necessary that an 
enabling provision should be made to validate restrictions imposed on free
dom of expression of views on foreign affairs during peace time. 

We appreciate the fact that in spite of these enabling powers, Government 
have not used them for enacting any legislation on the subject. This is as it 
should be, because the broad-minded policy' of the present Government could 
not possibly permit of any such restriction. Our colleagues in the Commis':" 
sion have recommended that whatever legislation might be framed in the 
interest of friendly relations with foreign States, it should be c.onfined in its 
(jperation to cases of. systematic diffusion of deliberately false or distorted 
reports which undermine friendly relations with foreign States. The fact 
~r..at they suggest that legislation should be restricted to the suggestion they 
have made shows that they realise themselves that the expression "in the 
interest of friendly relations Wlth foreign States" is too wide and that in 
operation at least, it should be restricted to a narrow category of persistent 
and deliberate distortion. If at any time in future the Constitution is amend
ed, we trust Government would agree to delete this restriction from Article 
19 (2). 

1147. Press (Objectionable Matter) Act.-The majority of our colleagues 
have shown great consideration to our views on the Press (Objectionable 
Matter) Act but, to our regret, we have not been able to convince them that 
t:1ere was no need for the enactment of the Act, that its continuance is not 
necessary or justified and that it should not be allowed to remain on the. 
statute even for a temporary period. 

The Press is opposed to the Press (Objectionable Matter) Act on groundS' 
of principle. The Act provides for the demand of security, a provision un
known to the law of any other country, it is preventive in its effect and it 
is a special law applicable to the Press whose freedom of expression .is a 
part of the general freedom of expression. To the extent that the Act is 
said to be temporary, the Press finds that the Government have made out r.o 
case for even the temporary existence of this kind of special law. The 
principles underlying the Act and its provisions were discussed ~n great 
detail on two occasions in Parliament. We do not propose to examine here 
all the arguments advanced for or against the legislation and the propositions 
which were laid down either by the Government, particularly by Mr. 
Rajagopalachari and Dr. Katju as Home Ministers responsible for the two
bills introduced respectively in 1951 and 1954, or by members of Parliamentr 
belonging to all parties who were opposed to the Bill. Such a discussion 
would be discursive and would lead us to political issues, which, however-
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a-elevant, we propose to keep out of the present discussion. That the Press 
.as a whole is opposed to the Act is an undisputed and important fact. 

1148. Recommendations of the Press Laws Enquiry Committee.-The 
scheme of the Act, against the background of the recommendations made by 
the Press Laws Enquiry Committee, is explained in the majority report. We 
must. however, say that the Bill of August 1951 did not attempt to give effect 
to the main recommendation of the Committee. About the Press Emergency 
Powers Act of 1931, the Committee had said, "In our judgment the retention 
of this Act on the statute book would be an anachronism afte; the establish
ment of a democratic state in India." The offences defined in clauses A to 1 
·of section 4(i) ·of the Act, it was recommended, should be incorporated in 
the Indian Penal Code or .other law, and the other provisions were to be 
incorporated in several other Acts. But the Committee rejected the sugges
tion that security provision should be incorporated in the ordinary law as 
.a preventive measure. in case of conviction for a second or subsequent breach 
<Qf the law by a newspaper. The Committee held that in the case of a 
.newspaper, "which is the composite product of the joint efforts of several 
persons personal responsibility can hardly be defined or fixed. Since, how
ever, provision for the demand of security does not exist in the laws of pro
gressive countries. we are reluctant to recommend any such provision," and 
hope that the Press will realize its rights and responsibilies and that the 
-effective organisation of journalists on professional -lines and the evolution 
<Qf a code of conduct will produce the desired result".. It is difficult for us 
t() understand the reasoning of the Committee in coming to the conclusion 
that in the case of a newspaper personal responsibility can hardly be defined 
or fixed. We can only think that the Committee came to this view because 
it was not concerned with the several aspects of editorial working and the 
desirability of fixing and defining editorial responsibility in the person of the 
·editor. It was strange that the Committee did not examine why the laws of 
progressive countries did not contain security provisions; it would have en
cabled it to find out the reasoning behind the contention of the Press of this 
·country that demand for security is unwholesome in principle and detri
·mental to the exercise of legitimate freedom of expression. It has been 
'suggested that the Bill of 1951 sought to avoid some of the objectionable 
·features of the 1931 Act, in providing, for instance, that security could be 
·demanded, not when a newspaper was started as under the Act of 1931, but 
'Only after proof that the paper had published "objectionable matter". This 
.and other provisions, however much they might be an improvement on the 
1931 Act, do not meet the main objection, which is to the security provision. 

1149. Distinction between an individual and the Press.-The distinction 
between the mischief that may be wrought by an individual who gives ex
pression to objectionable matter and the Press which publishes such matter 
has been sought to be emphasized. There is some distinction and we do not 
want to deny it. But there is no difference as far as the essence of freedom 
of expression is concerned. If the Press has enormous power for evil, it 
has also enormous power for good, and the danger of divorce between power 
and responsibility in the case of some units of the Press can be exaggerated. 
These units are small. Where they are big, the irresponsibility, it is agreed, 
does not extend to publication of objectionable matter. The power of leaders 
<Qf opinion with their command over audience can be greater than that of 
newspapers, however big their circulations. To us the principle which is now 
sought to be established, of proceeding against the Press as an institution, 
has no sound argument to support it and is calculated to detract from the 
Press a large part of its freedom. The present legislation, it is suggested, is 
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designed to str.i=ke at an insignilicant minority which tends to indulge in anti
social activities. But irrespective of whether this be regarded as a stigma 
on the Press or not, the possibility exists that the legislation can be used 
.against members of the significant majority too, whenever the Government, 
.:~t present or in future, want it. 

1150. Security provisions.-We do not think it necessary f·or us to show 
here how security provisions can be defeated' by those who possess enough 
resources to provide security either from their own pockets or by public 
subscriptions. As our objection is to the security provision itsel!, our 
concern is that we have failed to convince our colleagues that the imposition 
tOf security is preventive in effect because the newspaper has to conduct itselJ 
.every moment of its life with the fear that the security will be confiscated. 
'The objection is not to the hl.uniliation of running a newspaper under the 
:threat of losing a certain amount of money rather than under the threat of 
the editor being sent to prison or having to pay a heavy fine under the 
ordinary law. The objection is to the stultifying effect of the imposition of 
-security and the threat of its confiscation. It is a violation of the principle 
that there· should be no prior restraint on the freedom of expression which 
:newspapers, under legitimate restrictions, must enjoy in order to discharge 
their responsibilities. The security provision, besides; undermines the inde
pendence of the editor by increasing the proprietor's fiduciary interest and 
providing him with a justification and an excuse to interfere with the editor's 
discretion. 

1151. Sectioa 108 of the Criminal Proeedure Code.-We now take up the 
suggestion that if special legislation for the Press is not considered desirable, 
extension of Section 108 of the Criminal Procedure Code might be considered. 
We have given long and deep cQhsideration to this suggestion but we are 
totally opposed to this also. The Press Laws Enquiry Committee considered 
Section 108, while considering the suggestion that the security proviSIOn 
should be incorporated in the ordinary law and dismissed it casually as a 
pr·ovision which could be usefully employed against individuals. The Com
mittee did not consider the question of adding to the offences mentioned in 
this section or make a distinction between a security demand under the Press 
Emergency Powers Act, to which the Committee was opposed, and a security 
demand under Section 108. As the majority have noted, the Press has made 
no complaint about the existence or working of Section 108, probably because 
in view of the existence of special legislation like the Press Emergency 
Powers Act or the Press (Objectionable Matter) Act, there has been no need 
to invoke the provisions of Section 108. 1f Section 108 is to be extensively 
applied to the Press, the objection of the Press would be similar to the objec
tion to the Press (Objectionable Matter) Ad. There will be security under 
Section 108 too and it will be preventive in effect. It is open to the Press to 
Taise objection.-.:; to Section 108. Obviously the section to the extent that it 
covers mainly Section 124(a) and 153(a) of the Indian Penal Code is intended 
to deal . with serious crimes. To add to the list by including offences like 
<>bscenity, indecency and scurrility would .undoubtedly have the effect of re
moving the distinction between the Press on the one hand and the individual 
<>n the other, but it would be tantamount to re-enactment of some of t:'le 
provisions of the Press (Objectionable Matter) Act. The new category of 
offences is totally inconsistent with the principles underlying the security 
prov1s1on. Besides, we must emphasise that the entire Chapter 8 dealing 
with security provisions requires reoonsideration, as suggested by Justice 
Seshagiri Iyer in the Central Legislative Assembly in the debate on the 
Amending Act of 1'923. The c'hoice offered to us is, therefore, too narrow 

18M of I&B. 



and we cannot agree either to the continuance of the Pres& (Objectionable
Matter) Act or to changes in Section 108, Criminal Procedure Code. More
over, any changes in the general law will have to be considered from the 
citizen's viewpoint apart from that of the Press a.nd if extension of Section 
108 is necessary for a temporary phase in the light of the temporary character 
of the Press (Objectionable Matter) Act, it does not seem to. fit in with the 
idea of a permanent general law. 

1152. No justification fc·r Press Acf._:If this Collllnission were to recom
mend continuance of the Press EObjecti{)l}able Matter) Act beyond the limit 
now fixed, it would have to suggest the further time limit. It was ih answer 
to the strong objections taken to the Bill of 1951 that it was decided to make 
it tempsrary. No material had been placed before Parliament in justification 
of the bill then, and no materia! was pfaced before Parliament to justify the 
Bill of 1954, though for two years the Act had been in force. The analysis 
of the cases supplied to us for the period from February 1, 1952' to October 
31, 1953 shows that of the 53· cases for which security was demanded, under 
clause (6) of Section 3, 34 are pending. In 33 cases in which security W!ls 
demanded under other clauses of Section 3, 13 are pending and in 16 cases 
there was no order of security. The overwfl.elining preponderance or 
objectionable writings is under clause 6 of Section 3. But as so many cases 
are pending, it is difficult to say whether the statistics mean anything and' 
whether action, if necessary, could not have been taken effectively under the 
general law. We are unable to accept the contention of some State Govern
ments that they did riot take action in a number of cases because they chose· 
not to give undue publicity by starting proceedlngs under the Act, while at 
the same time they contended that the Act was not as useful as it should 
have been. The attitude of the State Governments in not taking action 
under the Act and demanding strengthening of its provisions only seems t<>' 
show their desire to make things easy for themselves. It is not based on an 
objective study of the working of the Act and the balance that must be struck 
between .freedom of expression and the. need for restrainl If it is accepted 
that almost everyone of the offences mentioned in Section 3 is also an offence 
under the ordinary law of the land, the Act seems to serve no purpose except 
to make it easy for the State Governments to muzzle the Press by hitting 
at their financial resources and by taking preventive action. Obscenity andi 
gross indecency are offences covered by the Indian Penar Code and scurrility 
is such a vague chunk of offensiveness that no Press can accept -it except as 
something that might be objectionable under its •own code of conduct. We 
cannot allow scurrility to be included in the list of , .. objectionable matter'~, 
and State Governments, by confusing strong criticism with scurrility, haT1e 
not made such inclusion acceptable. 

Further, we have been disturbed by the conception that certain State 
officials, who appeared before ug, have held of what is objectionable 
journalism and what is not. Some \lf them were highly sensitive- to even 
legitimate, if strong, criticism in the Press and saw mischief where none 
existed. It is well-known that many of the State Governments are extremely 
sensitive and intolerant of criticism. Considering the views that the State 
Governments in general hold on these subjects and realising as we do that, 
if Indian democracy is to function effectively, there should be free and opea 
criticism of Government policies, we hesitate to recommend the vesting of the 
extraordinary powers under the Press ('Objectfonabfe Matter) Act in the
hands of State Governments, some o-f which ha.ve not demonstrably proved 

•that they have the capacity to- exerci~ tnem witfi restraint and moderation.. 
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1153. Objectionable features of the Act.-While our objection to the Act is 
on principle,· we may enumex:ate its more objectionable features. The word 
"encourage" in the claw:oes of section 3 is too wide. Incitement or encourage
ment to any person to interfere with the supply and distribution of food and 
other essential commodities is a large category <>f offences and is likely to 
muzzle expression of views on economic matters on which the strongest 
divergeiJ.ce of views is permissible. The addition of scurrility to the category 
of objectionable matter is dangerous. Where scurrility is gross, it is already 
covered by obscenity and indecency. Making scurrility a subject matter of 
security proceedings by special legislation is a blot on our jurisprudence. 
The State Governments seem to be unduly sensitive to criticism, but the 
tendency to extend objection in law to strong, even abusive, expressi,on should 
be resisted. In the 1954 Act the provision for an appeal by the government 
against the order of a Sessions Judge is totally unwarranted. The question 
!S not of appeals against orders Of acquittal but Of appeals against orders Of 
acquittal in security cases and we do not see any reason why· the spirit of 
Section 406 of the Criminal Procedure Code should be ignored. 

1154. Danger of Act becoming permanent part of Iegislation.-The danger 
of what was till recently intended to be a temporary measure being made 
permanent should be guarded against strictly, particularly when no case has 
been made out even for a temporary measure of the kind. 

1155. The recommendations of the Commission.-The majority of our 
colleagues have come to a conclusion <>n the Press (Objectionable Matter) 
Act which does not seem to us to be consistent with the Commission's other 
recommendations, but we must emphasize that the Government should pay 
the respect that is due to the unW.,.ided and unanimous <>Pinion of the Press 
on a vital matter· of principle. The appointment of the Press Commission has 
been an occasion when for the first tiine the Press of this country and the 
various professional organizations have thought actively of their problems. 
The Commission's recommendations. we stron~ly believe. will lead to several 
adjustments in the newspaper industry and the profession . of journalism, 
enabling them to discharge their responsibilities effectively. At this stage of 
the development of Indian democracy, we feel bound to express our anxiety 
that the democratic process including the working of the Press. should be 
free to the utmost extent possible and that, if necessary, the Government 
should undertake the trouble and incur the risk necessary to promote the 
process by putting trust in the vital elements of democratic working like the 
Press. The majority of the Commission have, in coming to the conclusion 
that t'!le editor too should be liable under the Press (Objectionable Matter) 
Act, made other recommendations intended to strengthen the position of the 
editor and to increase his status and independence. The proposal for the 
Press Council is among the more important of the recommendations. We are 
confident that the Council, if it is properly constituted and manned by out
standing representatives of the Press and the public. will be able to deal 
adequately with matters of social responsibility, public taste and morals 
which can never be adequately dealt with under law. Scurrility, in particular, 
cannot be dealt with by any amount of legislation. Where it is dealt with. 
there can never be a firm assurance that the prosecution is on a non-partisan 
or non-political basis. It can be dealt with adequately only by an organisa
tion like the Press Council and by measures of self regulation by the Press. 

1156. Press (Objectionable Matter) Act should lapse after its present 
term.-We consider it highly inappropriate for the Press (Objectionable 
Matter) Act to remain <>n thestatute book when the Press Council is brought 
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into existence. In the recommendations which we have made ·about the 
constitution and functions of the Press Council, we have held the view that 
voluntary restraint on the part of the Press in regard to publications concern
ing matters of taste, decency and public propriely would be effective. If the 
Press Council is expected to have influence and authority with the Press, 
the existence of the Press Act would greatly weaken its position. The Press 
Council, for example, could not tender advice to newspapers or admonish 
them and expect that their advice would be accepted as the newspaper could 
turn round on them and say that besides suc:1 admonition and censure, they 
might have to face prosecutions under the Press (Objectionable Matter) Act 
against which the Press Council could offer no protection. If the Press 
Council is to be given a proper trial, it is the duty of Government to see 
that it should start functioning on a clean slate. We are. therefore, of the 
opinion that in view of the totality of the recommendations relating to the 

- Press with which our colleagues are in agreement. Government should allow 
the Press (Objectionable Matter) Act to lapse after its present term. This 
has to be done in confidence and hope, both on the part of the Press and 
the Government. The experiment which we have suggested of a Press 
Council, functioning under statute, is an unprecedented one. In other 
countries of the world, professional conduct is sought to be exercised by 
voluntary organisations while in India we have accepted the view that the 
needs of the situation call for a statutory Press Council. We are sure that 
Government would be as anxious as the Press to give the Press Council an 
opportunity to function unhampered by the embarrassments of special Press 
legislation and, in this view, we repeat that the Press Act should not be 
allowed to be renewed after the expiry of its term. In the wide reorganiza
tion which is being recommended, and which we hope will be carried out. 
the relations between the Press, the government and society should not be 
handicapped by the mistrust embodied in legislation like the Press (Objec
tionable Matter) Act. A fair start for the new set-up would be to scrap the 
Act and to forget Sectian 108 of the Criminal Procedure Code. 

1157. Defamation of public servants.-The reasons for the objection to 
making defamation of public servants a cognizable offence- are so stron,~I that 
we are glad that the Commission has come to unanimous deciston on the point. 
but we cannot accept the changes suggested in Section 198 and Section 202 
of the Crimiri.al Procedure Code. In our view. there is no case for discrimina
tion in favour of public servants in this matter. The State Governments 
have exaggerated the extent of defamation of public servants which is preva
lent and the difficulty of public servants taking action for defamation. The 
conditions are fairly well-balanced. While it may be true that some news
papers have enlarged their liberty into licence, public servants in this country 
are yet free from the amount of criticism which is due in democratic condi
tions. Neither factor should be exaggerated. The right of the individual 
including the public servant, to exercise his legal right must be increasingly 
encouraged and with growing response from the Government there is bound 
to be corresponding growth of responsibility on the part of the Press. While 
steps should be taken to make the trial of defamation cases speedy fur 
everyone, the suggested amendment of Section 198 and Section 202 of the 
Criminal Procedure Code does not seem to be justified. 

1158. Exceptions to Section 198 of the Criminal Procedure Code.
Section 198 of the Criminal Procedure Code is specifically designed to cover 
offences of a personal nature and is, therefore, confined to Chapter 19 of the 
Indian Penal Code dealing with criminal breach of contract of service, 
Chapter 21 dealing with defamation and Sections 493 to 496 dealing with 
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offences relating ta marriage. It is necessary in these cases that the com· 
plaint under Section 198, Criminal Procedure Code, should be made by the 
aggrieved person. The exceptions are: a woman who, according to the 
customs and manners of Jhe country, ought not to be compelled to appear in, 
public, a person under the age of 18 years, an idiot or lunatic or a person who, 
from sickness •or infirmity, is unable to make a complaint. It is also pro
vided that where the husband aggrieved by an offence under Section 494 
(marrying again during the life-time of husband or wife) of the Indian 
Penal Code is serving in any of the armed forces of the Union, he may be 
exempted under certain conditions from personally making the complaint. 
To provide an exception in favour ot public servants would be to upset the 
principles ot jurisprudence on :which Section 198 is based. Trials for offences 
are necessarily of different kinds and the procedure for complaints, inquiries 
and trials provides for some exceptions on groun~s for which there is sound 
reason. But for the sake of gaining some advan~ages for public servants, ·it 
would not be just to exempt public servants from the responsibility of 
making a complaint in person. In the Chapter dealing with complaints to 
magistrates, and in earlier sections, the scheme of criminal procedure en
visages that the complainant· has to be examined upon oath before · the 
magistrate can take cognizance of an offence. 

1159. Public Servants not entitled to discrimination in their favour.-We 
cannot agree that public servants are entitled to discrimination in their favour 
merely because the Indian Penal Code contains a chapter of offences by or 
relating to public servants. No unusual or unjustified obligations .are im
posed on public servants, if they are expected not to take gratification or dis
obey law or unlawfully do certa,iJl things. The rest of the law in general 
applies to public servants as much as to anybody else and public servants 
cannot claim that because they are required to observe the restraints and 
not commit the offences included in Chapter 9 of the Indian Penal Code, 
they are entitled to be exempted from the due legal pl"ocess in defamation 
cases. Whatever may be the limits necessary to cross-examination of com
plainants in defamation cases in order to exclude irrelevant cross-examination, 
it is of the essence of taking cognisance of an offence that the complainant 
should be examined. If the complaint is to be filed, as suggested, by another 
public servant, the aggrieved public servant escapes the examination which 
should take place before cognisance is taken. There seems to be no support 
for the view that the criminal law as it stands does not give sufficient pro
tection to public servants. The difficulty that might be felt by public servants 
serving outside the coun1ry cannot be a ground for oonferring the privilege of 
exemption from normal processes to all public servants. The Criminal 
Procedure Code prescribes special procedure under Section 197 in the. case of 
prosecution of some public servants, magistrates al!d judges acting in the 
discharge of their official duties, but they should not be allowed the benefit 
of the extraordinary procedure of being exempted altogether from examina
tion prior to taking cognisance of the offence in cases in which they are the 
complainants. 

1160. Compulsory magisterial inquiry . ..:...It is suggested that an almost 
compulsory magisterial inquiry or police investigation in cases of defama
tion of public servants would be in public interest. This principle would b'l! 
justified if extended also to cases of private representations made against 
public servants to the Government as much as in cases of defamation. We 
do not see much zeal on the part of the Government to conduct even depart
mental inquiries into complaints against public servants. The Government 
Service Conduct Rules are no bar to refutation of .-wrong allegation or to 
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complaints for defamation. Nor do these rules apply to the higher category 
of public servants like Ministers; they are figures of controversy and cannot 
claim to escape the democratic obligation of following the procedure appli
cable to other citizens. Under Section 21 of the Indian Penal Code, the 
category of public servants is so large that it would lead to a baffling anomafy 
if a public servant , howsoever petty, enjoyed a privilege which other citizen's, 
howsoever eminent, cannot claim. It is in public interest that public servants 
should accept the obligations that should be common to all citizens in cases 
of defamation, which is an offence relating to the person. Any other course 
would be a fetter on the Press in the discharge of its responsibilities and 
would lead to undermining of public confidence in the administration • 

• 
1161. We regret that four of our colleagues have not found themselves in 

agreement with certain parts of this Chapter and have expressed their 
dissenf. This has been the only point of difference and we trust it will serve 
to emphasise the practical unanimity of the rest of this report. While we 
appreciate the point of view of our colleagues, we should like to stress that 
our differences lie within a narrow compass. 

1162. With regard to Article 19(2) of the Constitution, we recommend that 
there should be no change with regard to the wording of the three items that 
were added by the Constitution (Amendment) Act of 1951: (1) in the interest 
of public order; (2) friendly relations with foreign States; and (3) incitement 
to an offence. Our colleagues accept the necessity of (3) above. In respect 
of {1) they would prefer the wording "for the prevention of disorder'' to the 
words "in the interest of public order". This is not a substantial change. 
With regard to (2), our colleagues would omit the clause altogether. We 
would, however, retain the words as an enabling provision and would like the 
power to legislate to be exercised in the particular manner suggested by us. 

1163. With regard to the Press (Objectionable Matter) Act, our colleagues, 
though opposed in principle to such legislation, would like the Act to lapse 
after February 1956. We also recognise the essentially temporary nature of 
the Act and would make the continuance of the Act after February 1956 
dependent on (1) the performance of the Press during the next two years 
and (2) the efficacy of the Press Council to exercise a restraining influence on 
the errant section of the Press. 

1164. With regard to defamation of public servants in the discharge of 
their public duties, our colleagues do not desire any change in the law. The 
only change that we suggest is that without making it a cognizable offence, 
it should be possible to set the law in motion on a complaint, where necessary, 
from an officer to whom the public servant is subordinate and a provision 
should be made by which there shall be a magisterial enquiry or a police 
investigation to decide whether there is any truth in the allegation before 
a process is issued in pursuance of the complaint. 

1165. On all other ·points of even this Chapter, our colleagues are in 
agreement with ua. 



CHAPTER XXI 

SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

1166. Origin.-During the debate in Parliament o'n the Constitution (First 
.Amendment) Bill, 1951, the Prime Minister suggested the appointqlent of a 
.Commission, il'lcluding representatives of the Press, to examine the state of the 
Press and its content. In his address delivered to Parliament on the 16th May 
1952, the President announced that the Government hoped to appoint -in the 
near future a Commission to consider various matters connected with the Press. 
'The appnintment of the Press Commission was· announced in a communique 
issued by the Government of :India, Ministry of Information and Broadcasting, 
'On the 23rd September 1'952. 

1167. f:ourse 'Of illquiry.-The Commission was directed to inquire into the 
state of the Press in India, its present and future lines of development and in 
particular to examine (l) the control, management and OWnership and financial 
:Structure of newspapers, large and small, the periodical press and news 
:agencies and feature syndicates; (ii) the working of monopolies and chains and 
1heir effect on the presentation of accurate news and fair views; (iii) the effect 
l()f holding companies, the distribution of advertisements and such other forms 
oof external influence as may have a bearing on the development of healthy 
journalism; {iv) the method of recruitment, training, scales of remuneration, 
benefits and other conditions of \!inployment of worlting journalists, settlement 
10f disputes affecting them and factors which influence the establishment and 
maintenance of high professional standards; (v) the adequacy of newsprint 
supplies and the1r distribution among all classes of newspapers -and the possi
oilities of promoting indigenous manufacture of newsprint, and printing and 
oeomposing maChinery; (vi) machinery for (a) ensuring high standards of 
journalism and (b) liaison between Government and the Press; the functioning 
of Press Advisory ComU}ittees and organisations of editors and working 
journalists etc., (vii) freedom of the Press and repeal or amendment of laws 
not in consonance with it; and .to make recommendations thereon. 

1168. Collection o1 factual data.-The Commission held their first 
meeting in New Delhi in October 1952 and called for preliminary 
memoranda on the subjects referred to them from the associations 
"Of editors, publishers, journalists, etc. After· considering the memo
Tanda, the Commission prepared a General Questionnaire designed 
to elicit information and opinion on all aspects of the various pro
blems. The Commission also decided that their report should contain a 
·section ·on the history and development of journalism in India to serve as a 
background to the inquiry. Sri J. Natarajan, Editor of the "Tribune", .Ambala 
'(who had for some time served as a Member of the Press Commission) was 
~ntrusted with the task of preparing it. 

1169. In order to obtain factual information from the various sectors 
.concerned with the inquiry, the Commission issued questionnaires to indivi
dual units. The response was poor. At their meeting in April 1953 the 
'Commission .reviewed the response and expressed regret and disappointment 
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at the failure of the majority of proprietors of newspapers and periodicals to. 
furnis'!'!. the returns. Notices were issued to the proprietors of those papers: 
wruch had not replied· asking them to show cause why action should not be 
taken against them for having failed to furnish 'the information. (Thcugh 
the Commission had the legal powers to la:unch prosecutions against t:1e 
proprietors of newspapers and periodicals for their failure to submit the
factual inf<Jrmation called for, the Commission decided not to resort to this. 
course but issued summons under Section 4 of the Commissions of Inquiry 
Act. ·A considerable amount o:( .information was collected by such persistence 
IDUt it ha_:> to be recorded with regret that some of the proprietors: 
completely ignored requests, reminders, show cause notices, and sum ... 
monses for personal appearance of production of information. Since how~ 
ever the bulk of the information required had been collected and t'!'!.e work 
of the Commission was. coming to an end. further action against the 
defaulters was dropped. 

1170. Research and Readership· Survey.-To assist in their survey of" 
the state of the Press in the country, the Commission set up a 
Research Section for (1) analysis of the newspaper content to deter
mine the standards of accuracy in the presentation of news and 
fairness in the presentation of views; (2) examination of the control,. 
management, ownership and financial structure of newspapers and periodicals; 
and (3) statistical studies of the factual data available. The Commission also
undertook a sample survey of readership. In this they were able to secure 
the assistance of the Central Statistical Organisation and the National 
Sample Survey. 

1171. Oral evidence in camera.-From the 5th October 1953 the Commis
sion recorded oral evidence from witness summoned for the purpose. After 
going into the question whether witnesses should be examined in open session 
or in camera the CoiniD!ssion came to the conclusion. that the balance of ad
vantage lay in the evidence being kept confidential during the course of the 
!Jlquiry, and, therefore, decided to examine all witnesses in camera. 

1172. Duration of inquiry.-In December 1953 the Government of" 
India asked the Commission to submit an interim report on the 
question of safeguarding conditions of working journalists and the· 
settlement of disputes between them and their employers. The· 
Government of India were informed that it would not be feasible· 
for the Commission to draw up an interim report Oll these questions. 
The time-limit originally fixed l)y the Government of India for the Commis
sion's reoort could not be ..... nered to. The Government of India acrepted· 
the Commission's recommendation and extended tlie time for completion of 
the inquiry to 31st July, 1954. 

1173. Statistics of newspapers and periodicals.-At the outset we· 
found that the statistics of newspapers and periodicals were grossly
inaccurate. The· representatives of the State Governments who appeared 
before the Comm:ssio~ admitted that the statistics were defective 
and that very little attempt had been made to maintain them up
to date.. We attempted to refer to the copies that should have 
been filed with the State Governments and found that such files were 
not being maint:lined properly. No steps had been taken in cases where 
copies had not been received to ascertain whether copies had in fact been 
printed and distributed to the public or whether the paper had discontinued: 
publil'at.ion. 
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1174. D~ily newspapers.--On the basis of statistics collected mainly 
by our own efforts, we came to the conclusion that there are
about 330 daily newspapers currently being published (including: 
editions published from different centres) and their total circulation' 
is just over 25 lakhs. The figures have to be approximate in• 
the circumstances, but it may be added that if there are a few more news-
papers that have not been included they would be essentially those with small: 
circulations. In some States the number of newspapers -published is higher· 
than the average for the whole country (which is roughly one newspaper· 
for about 12 lakhs of population); there are many States in which the number 
is not even half that average. Newspapers, however, circulate quite freely 
from one State to another. 

1175 Newspapers predominantly u~~Pa.n.-The daily newspapers in·. 
th:s country are published largely from 'the metropolitan cities andi 
the larger capitals. Out of the total circulation of the papers in: 
English and major Indian languages, about · 55 per cent. (over 13!_ 
lakhs of copies) are sold in the Capitals of the States and the major towns. 
(These cities and towns together account for only about 2! crores or 7 per· 
cent. of the total population of the country.) Out of his nearly 4.7 lakhs. 
of circulation is made up of English papers. Two-thirds of the circulation of 
all English papers is concentrated in the larger cities and towns, and t:1e· 
corresponding proportion of Indian language newspapers is two-fifths. While 
the growth of circulation of daily newspapers has been satisfactory in c";m
parison with what existed a decade or so ago, the development of journalism' 
has not been adequate in terms of the total population. The penetration of 
daily newspapers into the rural areas, which house the bulk of India's; 
population, has been very slight.:• The papers are concerned with the tOWll-
dwellers, are produced by them and are read mainly by them. · 

1176. Scope for expansion of newspapers.--Qn the basis of the, 
number of literate households covered by our Sample Survey who
have expressed interest in newspapers, there exists an immediate
potential for a very large increase. in readership, much greater in• 
the rural areas than in the urban areas. The results of the survey indicate· 
that the reasons at present preventing interested households from going in· 
for newspapers are primarily the cost and the lack of distribution facilities .. 

1177. It may be said that the English newspapers do not .have any con-
siderable scope of adding largely to their circulation, but Indian language 
newspapers have great possibilities and in the next few years, we might 
expect that their circulation would increase to double the present figures. 

1178. Number of papers should increase.-Judged even by the 
standards of fairly compact countries like the United Kingdom and· 
Japan, where distribution of a paper from its publication centre to 
its readers is both prompt and efficient, the number of newspapers 
in this country is low and an increase in that number would certainly 
be desirable. If we take into account such factors as distance and poor 
communications, we need a large increase in the number of newspapers. 
Today, quite a large' number of papers are being published from the major 
metropolitan centres, while there are still many towns, for instance in the 
Uttar Pradesh and Madras, which have a population of over one lakh, but 
which still do not have a local daily paper. We feel that future effort should' 
be devoted to filling up this ga13 in development. 

1179. One way that can be suggested to minimise the losses in the early 
stages, particularly where no daily paper exists already, would be to start the 
paper Initially as a weekly, and when circulation has been built up to some 
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<ex~en_t, to co~~~rt it i~to a daily. We would also suggest that where adequate 
.:Prn~tmg fac11lbes. exiSt, such papers should not instal their own printing 
-eqUipment, even 1f they can find the necessary Capital for it. It might be 
.Preferable to entrust the printing to a press that has already established 
.itself locally. 

1180. In the matter of advertisement revenue, a district paper suffers 
runder a further handicap. Local sale of most nationally advertised products 
:is generally small. Further, purchasing power in small towns is directed 
:mainly to commodities and services which are not usually advertised. We 
.feel that local advertising can be built up by educating th.e people about the 
~advantages of advertising. 

1181. Statutory collection of statistics.-We consider it essential that 
·.there should be some statutory authority responsible for the collec
tion of reliable statistics regarding the Press in the country and 
_periodical publication. We feel that the regulation of this industry 
should be brought within the purview of the Central Government 
Jn terms of the Industries Development and Regulation Act of 1951 . 
. The authority responsible for the collection of statistics would, therefore, be 
;a central authority. There should be Press Registrars for each State who will 
:be responsible for the primary collection and compilation of the statistics. 
It should be incumbent on each newspaper and periodical to file certain state

.ments with the Press Registrar and obtain a certificate. The Central Registrar 
:should bring out an annual report on the working of the Press on ih 
:organisational side, including working conditions in the industry and giving 
:such other details as may be prescribed. All newspapers should be· called 
upon to file periodic returns regarding employees, consumption of raw 
material, changes in ownership and control, md changes in management so 

·that the public can get, from one source, authentic statistics about the industry. 
It should also be made incumbent on the newspapers to file periodic state
ments regarding the circulation of the paper as well as to send one copy of 

•each edition to the National Library of India. 
1182. Periodical publications.-A very large proportion of the periodical 

;publications, particularly of those appearing monthly or oftener are published 
.on newsprint. This not merely adds to the demand for newsprint but gives a 
:poorer appearance to the periodicals and a number of potential purchases 
·may be put off by the poor production quality. Moreover, the advertisement 
:revenue which these periodicals can earn is probably very greatly reduced 
because of the use of newsprint and of the low standard of production. If, 
however, their standards of production can be raised, it is possible that 

:advertisement revenues can be built up to such an extent that they would 
more than offset the increased cost. 

1183. There appears to be also considerable lack of enterprise on the 
·part of publishers both in the matter of bringing out periodicals and market
ing them effectively. We consider it essential that publishers should realise 

·the large market that exists for periodicals in this country and the possibili
ties of large scale expansion of this profitable field of public service. 

1184. An important aspect in which the Indian periodical press is today 
·found deficient is in the publication of technical and specialist periodicals. 
·when science, technology and medicine are advancing rapidly, the interchange 
of the latest information on research and application is achieved not so much 

'by books as through periodicals. It is clear that an adequate volume of 
.advertising would be available to support such publications since at present, 
~for lack of specialist media, manufacturers and merchants are compelled to 
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.advertise goods and services of a technical .p.ature in the so-called "supple
ments" to the daily press. Few periodicals today deal adequately with a wide 
variety of serious subjects. The causes for this decline have been variously 
.attributed to the competition of cheap journalism in the form of magazine 
supplements of daily newspapers, the shallowness of interest generally in the 
present day readers, and the dearth of writers and the disinclination on their 
part to present to . the public the results of their research and thought in a 
manner that would command attention. 

1185. We must mention with regret that a great deal of the objectionable 
writings-scurrilous, obscene, indecent and personal does exist in the Indian 
Press, though it is confined to the periodical press, and the daily newspapers 
have been comparatively free from these evils. (It is true that many of 
these instances have come from a very smal). and in some cases obscure 
secticn of periodical press.) While it is necessary for the Press to develop 
so as to meet the needs of the country, it is .also essential that effective 
.checks should exist against publications of this character. 

1186. F:nances of the daily Press.-In our examination of the finances 
l>f the daily Press we have been handicapped by the lack of any 
.authentic source of statistics. The newspapers were, therefore, 
.approached. Out of 270 concerns publishing about 330 dailies, 110 
.concerns publishing about 170 dailies and covering over 80 per 
.cent. of the total circulation have furnished the information called for, 
(The remaining concerns are small). 

1187. The total proprietary capital invested in the business is about Rs. 7 
r.rores and the capital in the fbtm of loans is about Rs 5 crores. The greater 
proportion of the capital is held in private limited companies, and public 
joint stock companies form the next major category. 

1188. The net circulation revenue for the daily Press is estimated at Rs. 6 
.crores and the advertisement revenue at about Rs. 5 crores for 1951. The 
estimated amount of total salaries and wages paid in this industry is over 
Rs. 4 crores of which the estimated salaries paid to the editorial staff for 
the year are Rs. 85 lakhs. 

1189. On the whole, we did not find evidence of any appreciable degree 
of over-capitalisation as to affect adversely the employees' share of the 
profits, although in one or two cases machinery might have been purchased 
on anticipations which could not have r~asonably been expected to be realis
ed. In two other instances, part of the resources of the newspaper concerns 
had been utilised for the personal requirements of the proprietors instead of 
for the development of the newspaper itself. 

1190. Under-capitalisation and indebtedness.-Where the extent of 
working capital obtained by way of loans is excessive in proportion 
to the total capital, the fact of indebtedness might take away from 
the independent character of the paper or render it susceptible to 
pressure from creditors. Six concerns which were specially mentioned 
as instances were examined in detail. The loans had been taken from the 
same source as the original capital or from allied sources. The possibility 
of external pressure, apart from the control of the proprietors themselves, 
did not, thetefore, arise. We examined the suggestion that the dndebtedness 
of newspapers might have been due, at least in part, to the reluctance of the 
present proprietors of the newspapers to invest the .additional cap~tal requir
ed. We found that unsecured loans had been obtained mostly !rom the same 
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~ources as the original capital: Whether the additional funds are brought. 
lD as regular capital or as loan would not be very significant so long as the 
interest on the loans does not cripple the resources oqf the newspaper and the= 
fact of indebtedness does not lay .the paper open to external influences. The
industry as a whole is not unduly under-capitalised. The total amount of 
loans is not excessive in comparison with the capital investments, and the: 
bulk of it is by way of advances against stocks of newsprint. 

1191. Profits and Iosses.-We have examined the profit and loss 
position of the concerns, classified according to each type of owner-
ship, e.g. individual ownership, joint stock company etc. In each. 
category some units have returned a profit, and o.thers have incurred 
losses. The industry as a whole made an estimated profit of about 

. 6 lakhs of rupees on a capital investment of about Rs. 7 crores,. 
or less than 1 per cent. per annum. This does not mean that the profit 
earning capacity of this industry is uniformly poor; among the concerns 
returning profits a good proportion earned profits of over 10 per cent. on the· 
capital invested. But the picture as a whole does not reveal tempting pros
pects for the future investor looking only for safe and regular returns on his 
capital. 

1192. An examination has been made of the remunerative working of 
publishing concerns ~o:rmpanding different circulations. It was found that 
papers in the "large paper" class (circulation over 15,000) have shown a 
greater proportion of units earning profits. Many of the smaller papers (circu
lation below 5,000) have been able to keep within their revenues but only by 
grossly overworking and underpaying their staff. Papers in the intermediate
category are more· often losing than making profits. 

1193. Sources of capital-capital has been attracted to this industry 
not so much as a source of safe investment and regular returns 
but for other reasons, some altruistic and some selfish. The fact 
that large investments have flowed into the indu~ry may be attri
buted partly to the enthusiastic spirit of certain missionary workers. 
who collected the necessary capital for the industry in the early 
days, and in greater part to the fact that a considerable proportion 
of the investments has come from the profits earned in the industry itself. 
There is also the advent of a certain amount of fresh capital from persons 
anx.ious to wield influence in public affairs. Under present conditions the
flow of additional capital to the present units would continue to depend far 
too much on such motives rather than on the security and remunerative 
character of the industry itself. We are, therefore, suggesting some measures 
for improving the profit-earning capacity and competitive ability of papers 
which at present are losing. In addition we consider that proVISlon for 
regular ploughing back of a substantial part of the profits into the industry 
is essential in the interest of normal and healthy development of the Press.. 

1194. Costs of production.-In order to examine the economics of 
newspaper production, we analysed the financial statistics of 30 
different daily newspapers. These were selected so as to cover 
large and small papers, published in English and in Indian languages, 
and representin~ both chains and groups and individual units. · 
Within each category the selection was made at random so that the 
list would be fairly representative of the Press. The cost of production of 
the Indian language papers is lower than that for English papers in terms of 
ac-tual expenditure because Indian language papers spend much less on the 
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:services of news agencies and correspondents and on editorial staff. United 
.Kingdom: papers spend slightly more on services and editing than on news
_print, while Indian papers spend a large portion of total exPenditure on 
newsprint and much less on services and editorial charges. Some manage
_ments have followed certain practices that have added to the costs and. thus 
reduced t~e profit for distribution as bonus. We have examined specific 
-cases which were cited to us and in some of them we have noticed one or 
more of such practices. The methods adopted were mainly to employ a 
number of relations on higher salaries, creation of supernumerary posts for 

·them and payment of excessive commission to concerns in which the main 
.shareholders or directors •are interested. These work to the detriment of 
the development of the industry and creation of _goodwill among the 

·employees. 

1195. Main sources of revenue.-The main sources of revenue of a news
:paper are from sale of copies and from advertisements. The circulation 
'revenue alone does not cover the cost of production and a newspaper has to 
rely on advertisement revenue for making both ends meet. To the extent 
-that a paper can get more advertisement revenue it can afford to reduce 
its price or improve its news and features. 

1196. Auxiliary sources of revenue.-Though a number of newspapers 
cundertake job-work, this has served as an important source of revenue only 
in a very few cases. Crosswords and similar competitions did form an 
important source of revenue in the past, but now they appear to serve the 

-dailies more as a means of promoting circulation than as a source of re-
·venue and are conducted for this purpose even if they are not returning 
·direct profits. In their early ~tages some important papers received support 
·from the public in the form ot donations but now there are only a few 
instances of papers receiving donations, generally religious or missionary 

·enterprises. The papers of 'lne political party are, however, supported 
·largely by such donations. 

1197. Advertisement revenue.-Newspaper look to advertisement re
venue for paying their way and for making profits and this has tempted 
them to follow unhealthly practices in order to get more advertisement re
venue. Greater dependence on advertisement revenue exposes a newspaper 
to pressure from advertisers. If newspapers readership expands faster than 
commercial and industrial activity, as is very likely with the rapid spread 
of education, we expect a fall in the advertisement revenue per copy. 
Therefore any step that may help newspapers to be less dependant on ad
vertisement revenue would be welcome. A price-page schedule would be 
-one such measure. 

1198. The fight for circulation.---Circulation is the key to the financial 
·success of a newspaper and, therefore, every newspaper strives to increase 
its circulation. In' order to boost their circulation many papers offer a large 

·commission to the agents. We consider that the range of commission that 
·should be paid to news agents should be narrowed down, say, between 25 
and 33! per cent. Any payment of commission above this rate as well as 

·offer of other inducements- to news-agents or allowing them to sell the 
papers at reduced prices should be considered unfair practices and should 

"be stopped. 

1199. A healthy method of competition is to give better, more varied and 
'specialised coverage. Merely offering a large number of pages does not 
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increase the standard of service, but on the other hand gives an unfair ad
vantage in competition to those papers which have higher financial resource8_ 
After the withdrawal of price-page control order in 1952, there has been a. 
marked tendency to increase the number of pages. • Though a part of the
increase appears to be legitimate, most •Of it appears to be due to the intention
of using it as a means of competition. Enforcement of a price-page scheriule-
is necessary to check this tendency. · 

1200. The publication of entry forms for prize competitions in newspapers 
and periodicals is an unjournalistic activity and we recommend the insertion 
of a provision in the Act regulating the printing and publication of news
papers and periodicals, banning the printing of any form of entry to competi
tion or prize schemes.- Even in the case of purely intellectual amusements, 
we would limit awards to a maximum of Rs. ~00 in any one month. 

1201. We have come across instances where the published price and 
authorised discount are undercut by the distribution >Qf free copies. A paper
trying to establish itself would try to convince the public of its merits by
distributing free copies for some time. But such free distribution should be
reasonable in respect of the number of copies and the period for which it is 
distributed to any individual. Where copies are distributed free in order to 
introduce a paper to the public, all such copies should be clearly marked 

. "free" before being handed over to the newsagent. Other inducements held 
out to newsagents are the supply of cycles for the messengers employed to· 
distribute copies, or uniforms for such messengers and hawkers. We consider 
that the cost <lf these should be deducted from the discounts payable to the
agents. Terms in respect of returns of unsold copies should be standardised. 
Similarly expenditure incurred on the freight charges on copies should be 
subject to an upper limit. Where delivery charges exceed 15 per cent. of the
nett value, the excess should be recovered from the agent or as a sur
charge from the subscribers. Any violation -of these price restrictions should 
be considered an unfair practice and should be checked. 

1202. Circulation statistics.-Figures of circulation are considered ~o be 
of the greatest importance in influencing the advertisers in their choice of 
papers and in their acceptance of the rates quoted. Some years back, 
publishers, advertising agencies and advertisers got together and established 
the Audit Bureau of Circulations which was auth<lrised to issue certificates of 
circulation which all three sectors of the industry agreed to accept as 
correct. There is the possibility that in at least one or two instances 
publishers have managed to secure certificates of circulation which their 
papers would not be entitled to. The A.B.C. has now undertaken a re-check 
of papers to whom they had issued certificates. We hope that they would be 
able to spot instances of fradulent practices which had escaped notice earlier, 
A very large number of papers are not however members of the A.B.C. and 
some of their claims of circulation have by no means been modest. While 
s~me State Governments go by the A.B.C. certificates where these are avail~ 
able, -others trust the unsupported claims of the publishers. We are suggest
ing the appointment of a Press Registrar with whom publishers of newspapers 
have to file certain factual statements periodically. State Governments, and 
the Central Government should be guided by these statements when placing 
advertisements. 

1203. Restrictive practices.-There are other practices connected with 
large scale operation which we consider unfair and undesirable. One is the 
insistence by the management that anY advertiser in the most important paper 
of a group or chain should book space at the same time in their other papers 
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also. Another is to insist that newsagents handling one of the papers of the> 
group should also take a specified number or proportion of the other papers: 
published by the group, or to insist that newsagents handling one paper of a; 
group, say, in English, shall not handle any Indian language paper from any
other publisher. Some provision should be made in the contemplated legisla
tion governing newspapers and periodicals, to put a stop to such restrictive 
practices. 

1204. Economics of groups and chains.-Common ownership of more than 
one daily newspaper takes the form of combines, chains, multiple units and. 
group. Certain economies are possible in group operation but the extent 
to which these economies are realised varies from one paper to another. 
The position of multiple editions of a paper published from more than one· 
centre is different. In other countries multiple editions are undertaken to 
save time and freight in the distribution of printed c.opies, and each edition. 
is only a reprint of the other. The practice in' india is to maintain editorial 
offices at each centre where the paper is printed: Only part of the materiat 
required to make up the paper is received from ·the main office. There is, 
in consequence, no saving in interests, depreciation, and other overhead'. 
charges. Moreover, the entire composing room, foundry, and printing room-. 
staff have to be employed at each centre. The main economic incentive for· 
starting such editions has been the hope of capitalising on the goodwill of the
parent edition and acquiring a circulation with the minimum of preliminary· 
losses. It is also the expectation of the publishers that they would be able 
to secure an immediate advertisement revenue for the new edition. In the· 
case of chains, there are no direct economies consequent on the fact o:f 
common ownership. Where the chain is made up of a number of groups, the
economic advantages of group op~ration are added on to whatever little ad-· 
vantage follows from multiple e'ditions. In the case of combines, local: 
advantages that result from group operation do exist, but no further economic· 
gains result from the fact of common ownership. 

1205. Drawbacks of group and chain operation.-Because of such advant
ages as accrue from combined operation, a number of new papers have· 
come up. In most cases, taxes are assessed only on the resultant profits and' 
not on the individual profits of each paper. This has made it possible to find 
money to cover the losses of new papers from out of profits, a large portion• 
of which might otherwise have been paid to the exchequer as taxes. But it 
has also made the managements less cautious in their assessment of prospects 
before starting new papers or new editions. 

1206. There have been other drawbacks too. None of the groups. 
operating in this country maintains separate accounts for each paper and, 
it has, therefore, been very difficult to ascertain the extent to which a· 
successful paper subsidises another not so profitable. In the case of" 
multiple editions, a Labour Tribunal has held that the profits and losses 
of all editions must be considered together before arriving at the nett· 
figure on which bonus could be based. Since these multiple editions are 
widely separated, it is not possible for the employees at one place to 
have any idea of possible managerial extravagance at another and they 
only see their bonuses whittled down because of losses at a remote" 
centre. When starting multiple editions, the publishers sometimes have· 
not made as careful an assessment of the soundness of the venture as' 
they might have made if they had to bear the resulting loss instead of· 
being able to set it off against profits before taxes. In the majority of' 
cases of multiple editions, the parent unit has continuously had to• 
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absorb losses incurred at the subsidiary centres. Such editions have not 
resulted in an overall increase in the return to the owners nor have they 
.added to the bonus earned by the employees. 

1207. Separation of accounts.-We would like, if it were possible that 
-every paper should be constituted as a separate unit so that its profits 
.and losses are definitely ascertainable and both the proprietor and the 
·employees know where they stand. In the case of multiple editions, 
·each unit should be separated from the others in the matter of accounts. 
·Where a chain consists of a number of groups, each group should be 
:separated from the other. Inside the group itself, it may be difficult 
-to make a division of capital investment and of certain categories of 
-expenditure. The revenue accounts should be maintained separately and 
-cost accounts should be kept in respect of production of each of the 
:papers. This system of book-keeping should invariably be adopted 
wherever the management find it inconvenient to divide the group into 
'its component units. 

1208. We envisage the expansion of some of our metropolitan papers 
·to provide a national or continental coverage, or the establishment of 
:papers by national or political parties to cover the whole country, but 
:in all these cases, the principles we have enunciated above should always 
"be kept in mind. If, however, the parent papers have made adequate 
·provisions for replacement costs and other necessary reserves and are 
·paying their staff reasonable salaries and wages, then there could be no 
·Objection to their using the funds obtained from the profits of the parent 
papers for starting multiple editions in other parts of the country. 

1209. Competition should be more even.-As matters stand at present, 
:a paper with a large circulation has, because of its lower cost of produc
tion per copy, certain advantages over other papers with smaller circula
tion. Similarly, a paper with large capital resources behind it is free 
from certain handicaps which affect another paper with limited capital. 
Papers of long standing which have been able to build up a large and 
stable volume of advertisement revenue are in a very advantageous 
-position as compared to others who have just entered the field. Such 
-economic advantages and handicaps exist in a number of industries but 
their presence in the newspaper industry is not conducive to healthy 
development. · Newspapers serve as media for the free exchange of 
information and of ideas. The proper functioning of democrary requires 
that every individual should have equal opportunity, in so far as this 
can be achieved, to put forward his opinions. Measures should therefore 
be adopted to reduce the differences due to economic advantages or other 
causes and to enable new-comers to start with a fair chance of achieving 
success. To fix a minimum price at which papers of a particular size can 
be sold would be the most effective measure to bring about this end. 

1210. Price-page Schedule.-Though ultimately it is the readers who 
pay the net cost of the paper, partly as its price and partly through the 
advertised goods that they purchase, a reasonable revenue from adver

·tisements has the effect of distributing the burden more equitably between 
those who have money to spend and those who have not, while a high 

·price would place the burden uniformly on all. The price fixed should 
·therefore take advertisement revenue into consideration. If the price is 
Jfixed too high, it would have a doubly unwelcome effect on the fortunes 
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of the Press. 'Circulation would fall directly and as a consequence of such 
fall, advertisement revenues would also shrink. This would force papers 

. to reduce the quality of their services and the cumulative effect may w~ll 
be disastrous. 

1211. The price.-page schedule should prescribe not only the maximum 
number of pages that could be sold at a particular price, but also the 
minimum number that must be offered. The quantum of advertisement 
in a week's issue of a newspaper should not exceed 40 per cent. of the 
total area, and we feel that this should be made part of the schedule which 
will thus prescribe (a) the maximum number of pages that could be sold 
for the price, (b) the minimum number of pages that must be offered 
for the price, (c) the minimum of news and editorial matter that each 
issue must contain. On the present costs of production a schedule based 
on a price of 3 pies per page of standard s1.ze may prove adequate to 
meet all costs of production in the case of the average Indian language 
and English papers after allowing for the normal expectation of adver
tisement revenue in each case. One of us, Sri A. R. Bhat, has worked 
out a tentative schedule which, though not to be taken as our specific 
recommendation, may form the basis on which a suitable schedule could 
be worked out. Sri Bhat feels that no departure from this schedule should 
be permitted unless newsprint prices fall by more than 20 per cent. 

1212. Volume and sources of advertisements.-Our estimate of the adv<r 
tisement revenue for the daily Press is Rs. 5 crores per annum and for the 
weeklies and periodicals it is not expected to exceed Rs. 2 crores. We analys
ed the busir.ess placed in 1951 by 34 advertising agencies according to the 
different sources of advertisemerlts and found that quite a large proportiOn 
of the total volume of consumer advertising is of items which would appeal 
only to those who are comparatively well-to-do. This is. in our opinion, an 
umatisfactory position as it would divert the bulk of advertisements to the 
higher-priced papers in the English language. The products advertised are 
also such as are consumed mainly in urban areas. and this tends to favour 
papers published in metrooolitan and orovincial centres as a2ainst district 
papers. 

1213. We feel that potentialities exist for expansion of advertisment volume, 
which may be expected to increase with a general rise in the standard of 
living as a result of the Five-Year Plan. The expansion of trade and industry 
would also increase the amount of specialised advertising, We also expect 
an t:.Jtpansiou in the range of products advertised with the growing pace of 
inrlustrialisation and a switch-over from a seller's to a buyer's market. 
F•Jrther, a number of products which at present have no appreciable market 
in rural areas would find scope in such areas with the improvement in the 
standard of living. The district Press should be able, even at present. io 
t"lcrec.se the volume of classified advertisements as well as the advertise
ments of local traders and manufacturers. 

1214. Present tariffs.-The advertisement tariffs depend on a large number 
:lf fc1dors such as the class of readership and its purchasing power. The degree 
of ::-r>mpetition among the papers published at a centre also affects the tariff. 
The rate per mille generally decreases with the increase of circulation A 
mir..imum rate of advertisement always exists to cover the composing ch~rges. 
prir;tmg and overheads. Our examination of the advertisement tariff has 
shown that the rates per mille of Indian language papers are lower than those 
of English language papers. 

18 M of I & B. 



466 

12H!. There are certain factors which should be considered when examin
ing the tariffs. The readership survey carried out . by us indicated a high 
degree of multiple readership specially in rural areas. The weeklies and 
monthlies are expected to have more multiple repdership. Further the contact 
and consequently the impact made by the advertisement on the readers in the 
case of weeklies and monthlies is of longer duration than in the case of dailies. 
For thes3 reasons weeklies and monthlies should command higher rates than 
the dailies. In the case of the dailies and periodicals which conduct crossword 
and allied types of competitions the full benefit of their circulation is nPt 
obtained by the advertisers because a good number of readers are interested 
o:tly in the competitions. 

Ul6. Advertisers consider the circulation, standing, class of rea"dersh1p. 
area of coverage, etc. in the selection of media for advertisements. In respect 
of circulation reliance is placed on the Audit Bureau of Circulation certificates 
and where this is not available on the claims made by the individual papers. 
The utility of A.B.C. certificates would be enhanced if the areawise breakdown 
of circulation is given in all cases. We are satisfied that the existence of a 
1:ombined rate -in respect of a multiple unit publication is an exploitation of 
the advertisers and should be discarded in favour of separate rates for each 
different centre. 

1217. Need for market research.-Very little authentic information is uv;:oil
able ~:~.bout the other factors such as class of readership or purchasing power. 
We recommend that market reasearch should he undertaken by the Associa
tions of Advertising agencies. This will not only put the advertisement tariffs 
on a more rational basis but would increase the effectiveness of the advertise
ments. It is alleged that the cost of advertising in India is higher than in 
other countries and has, therefore, restricted t~1e development of advertise
ment volume in this country. This question of costs could be reviewed by 
the advertisers and newspapers after the market surveys are carried 0ut. 

1218. Go\"ernment advertisements.-We estimate the total advertisements 
from Government sources at about Rs. 45 lakhs per annum. Though this is 
less than 7 per cent. of the total advertisements thrm:,gh newspapers ~nd 
periodicals, the importance attached to it by the Press is great. We found 
that there are some papers in which the Government advertisements form an 
important source of revenue and the influence of Government on such papers 
would, therefore, be greater. Certain papers have either been favoured by 
the Government or have obtained substantial advertisements by making false 
claims of circulation. On the other hand, a large majority of district and 
mofussil papers appear to have been ignored by Government as well as by 
lc.cal authorities when placing advertisements. 

1219. Governments have not subjected to proper scrutiny the vari~l•S 
claims of circulations made by some of the papers. Reliance placed o.n pollee 
reports regarding circulation of newspapers appears to us. to be misplaced. 
The Governments would be justified in demanding proof m support of the 
circulation claim. The Governments should also check periodically the circu
lation of the papers to "whom they entrust advertisements. We feel that more 
attention in the matter of class of readership should be exercised than ~t 
present in those cases where it is a relevant factor, but .ign~red where .1t 
WI. uld not be material. Multiple readership assumes spec1al unportance m 
connection with the Government advertisements which are not concernd 
with the purchasing power of each reader. Introduction of the J:·rinci~le _of 
rotation specially in display advertisements would benefit some of the d1stnct 
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and mofussH papers which do not receive advertisements when allotments 
.are limited. 

122. Telescopic tariff with an upper llmit.-Government would be justified 
in claiming special consideration in respect of the rates charged, and can insist 
that the rates should follow a particular pattern without reference to language 
or location of the paper. We have suggested a telescopic maximum rate 
subject to an overall ceiling. This suggestion is not made with any intention 
of reducing on the whole the advertisement budget of Government hut to 
:facilitate the distribution of advertisements over a number of newspapers 
and periodicals by not allowing a few top papers to absorb the entire adver• 
t~semcnt budget of Governments. We feel that Government should take the 
lead in breaking up the practice of charging combined rates for multiple unit 
publications. We have also noticed that the papers- published outside the 
State often claim a substantial share in the advertisement budgets of the 
smaller States. It is necessary for the States to examine the utility of adver
tisin.ll in such papers. 

1221. Advertising Agencies.-There has been a tendency for advertise
ments to be placed more and more through advertising agencies. This helps 
in increasing the total volume of advertisements as well as in reducing tha 
influence of advertisers on the Press. The advertising agencies are mainly 
situated in metropolitan towns. Half of the total turnover of advertisements 
placed by agencies with the newspapers and peri~dicals is accounted for by 
five big agencies. The rate of commission obtained by the agencies from 
newspapers varies, but the newspapers which are members of the Indian 
and Eastern Newspaper Society and the agencies which have been accredited 
by the Society follow certain stdrldard rules in this regard. 

1222. The practice of making secret payments or offering other induce
ments to the media men employed in the advertising agencies in order to 
make them increase the allotment for a particular paper is highly objection
able and we trust that combined action would be taken by the Associations 
of newspaper proprietors,, advertising agencies and ·advertisers to put a 
stop to this practice. 

1223. Accreditation of Agencies.-The rules pre;;cribed by the Indian and 
Eastern Newspapers' Society for accreditation of advertising agencies meet 
the requirements as far as national advertising is concerned., but have not 
provided for agents specialising in local business. We feel that at present 
there is considerable scope for expansion of local advertisements among 
the district and mofussil papers and this scope is likely to expand in the 
future. It is, therefore, in the interests of the Press as well as the adver
tisers to encourage agencies spcialising in local advertising. Tire, therefore, 
sugest that the Indian and Eastern Newspapers Society should consider 
accrediting two types of agencies-National and Regional and for accreditation 
in the case of regional agencies the conditions in respect of capital, turnover 
and other requirements may be relaxed. 

1224. Disparities in advertising revenue.-The existing difference between 
the advertisement revenue- of the English language and Indian language 
papers appear to be based on a general assumption regarding the difference 
in the pulling power of the two sets of papers and this assumption is 
not limited only to advertising agencies bujt appears to prevail among the 
advertisers and the public. This particular assumption has not however 
been substantiated by any readership surveys or other authentic informa• 
tion. The Indian language papers have not received, adequate attention from 
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the advertising agencies and their value as media appears to be under-estimat
ed. Advertisers should be guided by certain definite and uniform principles 
when making their choice of newspapers and periodicals. As far as possible 
n_o ciiscrir:nin~tion on the ground of language should be made. Sufficient 
attention, to the claims of district papers in respect of distribution of adver
tisements should be paid. The effect of multiple readership should be 
taken into account. The Indian langauge papers should devote more atten
tion to· the layout o.f advertisements and district papers should furnish suffi
cient particulars to the advertisers so that their usefulness as media can 
be examined. 

1225. Other aspects of advertising.-There is no evidence to show that 
any industry or group of industries contribute such a high proportion of 
advertising revenue to the Press as a whole as to be able to hold it to 
ransom. Cinema advertisements account for a very large proportion of th1t 
advertisements received by the smaller and district papers. In view of th@ 
financial importance of these advertisements for the smaller newspapers, we 
do not feel that any restrictions need be imposed on such advertisements. 
The possibility was mentioned that advertisements may be used as a means
of ·subsidising newly started ventures, and two important groups of news
papers were named in this connection, but our examination did not indicate 
any such practice prevailing at present. We do not think that the foreign 
business interests exert any undue influence by the mere fact of being a 
large source of advertisements. But, as in other cases, we would like that 
Indian capital and Indian personnel are associated with the big agencies 
which at present are either owned or managed foreigners. 

1226. Space devoted to advertisements.-At present in most of the papers 
advertising space is less than 40 per cent. of the total space. We expect 
that when a price-page schedule is introduced, there would be a strong tempta
tion to increase the ratio of advertisement space to reading matter, but we 
are of the opinion that they should keep advertisements within the prescribed 
limit of 40 per cent. 

1227. Supplements.-The tendency to issue commercial supplements is •Jn 
the increase. We agree with the view of advertising agencies that the publi
city they offer is incommensurate with the expenditure involved, and has 
benefited only the publishers. The reading matter too is often not of 
interest to the readers, and ·we therefore feel that the supplements of the 
commercial type should be discouraged. The adoption of a price-page 
schedule should serve to stop the indiscriminate issue of supplements. 

1228. Objectionable advertisements.-Judged by their contents. a number 
of advertisements must be regarded as objectionable. There are instances 
where the product or service which is advertised is in itself harmful or 
dangerous to the puJ:,llic. Certain other advertisements are fraudulent or 
likely to mislead, wh~e there are also those advertisements which offend in 
respect of their illustrations or the text, even though what they offer to the 
public may not be objectionable in themselves. such as some cinema advertise
ments. 

1229. We recommend to the Indian and Eastern Newspapers Society and 
the Indian Language Newspapers Association the adoption of a strict code 
of advertising which all members would be compelled to follow and which 

·. would be binding also on the Associations of Advertising Agencies and 
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Advertisers. This would, however, leave out a large number of small news
papers and periodicals which do not belong to either of these corporate bodie.s 
and which contain the greatest number of offenders against decency and 
morality. To abate this particular nuisance, legal measures will be necessary. 

1230. Advertisements of drugs and medicines.-The largest field of such 
objectionable advertising which we feel should be put down by. law is of 
certain drugs and proprietary medicines. The Indian Medical Association 
have suggested to us the banning of all advertisements- of medicines which 
claim to cure or alleviate particular diseases. The harm that arises from 
such advertising. is that the patients might be deluded into 'dosing them
selves with these medicines and delay medical examination or -advice till 
the disease reaches an incurable stage. Advertisements which _; hold out 
promises of lasting eure of diseases for which a cure cannot be- promised, 
advertisements of so-called medical practitioners otfering to diagnose diseases 
by correspondence and to prescribe remedies therefor, and the advertise• 
ments of talismans or magical cures are also of the objectionable type. We 
consider that many of the recommendations mad~ by the Bx:_itish Medical 
Association in the report of their Committee on proprietary medicines 
deserve to be embodied either in legislation or in the codes approved .by 
the Associations of newspaper proprietors. In the field of dangerous drugs, 
we noticed that certain drugs, the advertise.ment and sale. of which have 
been banned in the United States of America (the country of'their manufac
ture) are extensively advertised in the Indian Press. 

1231. Present legislation.-We have studied the WEist Bengal Undesirable 
Advertisement Control Act of 1948 and the Bihar Drug Advertisement Control 
Act of 1946 as well as the Drugs l.l'ld Magic Remedies (Objectionable Adver
tisements) Act of 1954. Though these Acts serve- a -very· useful purpose, they 
fall short in some respects of what the country needs. 

1232. Advertisements offending against decency and morality.-We feel that 
in the case of cinema advertisements the United States practice of price 
approval by a Board might prove very useful. Advertisements of pornograph_ic 
publications must be stopped. The Act for the regu;lation of the Press as 3n 
industry should include a section which makes it an offence, punishable with 
fine or with imprisonment, the issue of fradulent advertisements for publi~a
tion. Whenever a member of the public complains of having been defrauded 
by means of such an advertisement, the matter should be investigated and 
if it is found that there was intention to defraud, the advertiser· should be 
prosecuted. Government should in the same way investigate adv~rtisements . 
of books offered to "adults only" or "birth-control clinics" which l•treat" ~ases 
of advanced pregnancy, and the numerous other rackets of thjs·· nature. We 
also urge upon the publishers and editors the wisdom of passing 9n fo:r investi
gation anY advertisements which they receive and which in their judgment 
are of this nature. 

1233. Newsprint supplies.-Newsprint is an essential raw meterial for the 
production of daily and weekly newspapers. India is entir~ly dePendi:mt · for 
her supplies of newsprint on foreign countries. Before the war. India import
eel on an average 37.000 tons a year. The present demand is estimated at 
60,000 tons a year. Though our consumption of newsprint is not high in' the 
world context, and is lesi than the annual quota of a lar.~;Ie American daily 
newspaper, we are dependent on other countries for the supply and often· 
find it difficult to procure ttven the relatively small-quantity of newsprint we 
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require. At present there is no control on the import, consumption or distri
bution of newsprint in the country. Both wood pulp and newsprint are on 
the OGL up to 30th September 1954. 

1234. Manufacture of newsprint in lndia.-The possibility of manufactur
ing newsprint in India has been the subject of study by a number of experts. 
Since it is a low-priced commodity, the successful manufacture of newsorint 
requires that raw material, water in large quantities, and power must be avail
able at the factory at very low cost. A number of trees that grow in India 
are quite suitable for the manufacture of mechanical wood pulp. The diffi
culty however has been the extraction of the timber from inaccessible heights 
where they grow and the transportation to a mill. Until the method of harvest
ing the timber has been satisfactorily worked out, there does not appear to 
be any possibility of a factory being established in the sub-Himalayan areas_ 

1235. Investigation has been made of the suitability of pulp from other 
plants not generally used in otiher countries for making mechanical pulp. 
Paper mulberry and wattle can be grown in other areas of the cot;l!ltry and 
are suitable but they have to be planted hereafter on a very large scale before 
supplies could be available In the quantities required. Certain processes have 
however been worked out by which bagasse can be converted directly into 
newsprint. With the quantity of bagasse available in this country it is possible 
to manufacture all the newsprint tl}.at can be currently consumed. Before 
bagasse-which is at present utilised as fu,'el-can be released for use as a 
fibrous material, it will be necessary to convert boilers in Indian sugar mills 
to burn coal instead. While. India has adequate supplies of fuel at low price, 
it is very short of fibrous material generally and is at present importing 
cellulose fibre in various forms such as pulp for rayon manufacture, as ready · 
made newsprint, and as superior grades of paper. Release of bagasse to serve 
as a raw material for one or more of these prodt;cts by replacing it with 
coal as fuel would thE>refore be in the overall national intE>rest. 

1 ?~6. Newsprint Mill in Madhya Pradesh.-In 1947 a company was floated 
in BomDay for the manufacture of paper from raw materials available in 
Madhya Pradesh. Later the promoters decided to go in for the manufacture 
of newsprint. The factory is located near Chandni in Madhya Pradesh and 
the Government of Madhya Pradesh are deeply interested in the scheme~ 
Mechanical wood pulp is expected to be in production in the course of this 
year, and with the completion of the mill for the production of chemical pulp. 
for admixture, early in 1955, the company expects to start the paper mill for 
the manufacture of newsprint during the coul'se of that year. This has been 
the only attempt so far to manufacture newsprint in this country and S(} 

much capital and effort has been spent on the venture that it would be in the 
national interest to make it a success. The production of the Mills is expected 
to be 100 tons a day though it might be some time before this figure of out
put is reached. 

t237. Sales of Newsprint.-At present the Indian Press depends for its 
newsprint solfllY on imports and, as we have mentioned above, this dependence 
on imports is likely to continue for some years or longer. Many representa
tions have been made to the Commission that at present under free import 
conditions larger newspapers find no difficulty in procuring their requirements 
from abroad but smaller newspapers whose requirements are not large enough 
to interest overseas mills are obliged to buy their newsprint locally in the
market through importers and deal.ars. 
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1238. The prospects of sale of the newsprint produced in this country 
would be problematical in view of the factors that tend to increase its cost of 
production. It might therefo::e be of advantage if a State Trading Corpora
tion took over the entire output of the mills on a fair basis, and sold it, along 
with imported newsprit, at equated prices. It would be necessary for the 
Press to bear to some extent the cost of developing the Indian mill and putting 
it on a sound basis and this can ~est be done by ensuring that the products 
are sold through an organisation which also controls all imports from abroad. 

1239. Composing machinery.-In a large number of newspaper presses the 
matter to be printed is set up in type by machines instead of by hand. Three 
different typesetting machines, which have been evolved and perfected over 
1'1 long period, are in use. They are complicated machanisms which call for 
a high degree of skill and specialised knowledge for their manufacture. 
India's consumption of mechanical typesetting ~achines is estimated at 80 
units per year, which is said to represent only about 1 per cent. of the total 
output of the three companies. The manufacturers would, therefore, not be 
iuterested in setting up a plant in India for such a limited demand. The 
major difficulty in undertaking manufacture is the very small number of 
machines that would be needed. This applies with equal force to the manu
fllctu- of spare parts though at present it is possible to undertake the manu• 
facture of small parts and the simpler accessories. 

1240. Machines for use in the Indian scripts are practically identical with 
machines for other scripts. In the case of all machines, whether casting in 
line or in single r.haracters, the major difference is in the matrices which 
cast the type. Even though suc\1.• matrices for Indian scripts have no sale 
outside this country, the makers have not found it practicable to undertake 
their manufacture in India straightaway owing to the lack of precision 
machinery required. This however is a matter for further investigation. Tf 
it is possible for committees to be set up for these scripts to consider dispas
sionately the methods by which they could be simplified and the number of 
characters reduced to a reasonable figure, the possibility would exist of Gov
~rnment being able to insist that the copyright of the scripts should be made 
available to the manufacturers of typesetting machines only on condition that 
the matrices are manufactured in this country. · 

1241. Manufacture of printing machines.-Manufacture in this cou·ntry is 
confined mainly to the platen machines. Though Indian production was 
fairly large at the end of the war and there '!as ·a considerable amount of 
pent-up war time demand to be filled, production appears to have fallen off 
recently. We have heard sorne complaints also from witnesses who appeared 
before us. of the poor quality of these machines. We consider it very neces~ 
sary thHt the department of Government responsible for developing the pro
durtion of industrial machinery . in this country should make arrangements 
for evaluation of their quality. Production of flat bed or cylinder machines 
appears to be confined to two manufacturers in Calcutta. Here too it ia 
necessary that the quality of work that they turn out should be comparable 
with that produced on imported machines. We are anxious that Indian pro
duction should be encouraged so as to make the country independent of 
imports. This encouragement should, however, be barked up by a service of 
testing, and manufacturers should also be induced to accept methods of 
quality control so that. their products· can be purchased with confidence. 

1242. Rotar> prt~sse::; are generally heavy machines which represt-nt ~ 
rcmsiderable amount of capital investment but whic}l in turn can produce a 
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very large number· of copies in a short space of time and also produce 
continuously uniform work. It is estimated that there are about 100 rotary 
pres<>es in use in this country of different sizes and we do not anticipate that 
annual demand for replacement, and for new installations would exceP.d half 
a dozen machines a year. It would obviously not be economical for an Indian 
manufacturer to start on the design of such a machine solely in order i.e. 
meet the Indian demand. We consider it useful if the work of bringing tl'
gether Indian manufacturers and foreign firms is undertaken by Govern
ment, after a study of the requirements and the evolution of a stardard 
design. 

1243. Postal Services.-The postal services are being used largely for 
transmission of reports from district correspondents, and of periodical news 
letters from special representatives. While introduction of air transmission 
of letters has greatly speeded t:IP the handling of such material, the postage 
cc>nr.ession which is granted for surface transport of manuscripts and reports 
for publication has not been extended "to air transmission .. We feel that it 
should be possible for the post office to grant the concession in respect of 
material addressed to registered newspapers. The r.harges for transport of a 
newspaper by post are very low in this country. According to the calcuhtions 
of the Post and Telegraph Pepartment the loss to the Post Office in 1952-5 J 
on arcount of this concession was Rs. 112 lakhs. The concession given 1o the 
Press is thus really substantial, and there appears to be no case for lowering 
the rate. 

1244. Telephones.-It has been represented to us that difficulties are still 
being experienced in obtaining installation of telephones for the offices and 
residences of employees of newspapers. We understand that such connec
tions are at present being given a fairly high degree of priority, and that 
because of the general shortage of exchange equipment and instruments, 
some delay is bound to exist till production and installation catch up with 
the demand. 

1245 .. Press telegrams.-We have heard many complaints that the handling 
of telegraph traffic is not sufficiently quick. While this is a matter of impor
tance to newspapers, we are confident that the authorities who are conscious 
of the present delays would be taking necessary steps in order to ensure 
speedier handling of telegrams and that improvements may be expected in 
this direction. In the matter of tariffs for Press telegrams, the present rates 
in this country are not merely quite low but compare favourably with similar 
rates in many other countries. 

1246. In the matter of Press telegrams addressed to multiple addresses, 
certain concessions are allowed. For additional copies delivered from the 
same office as the original, only a copying fee is charged, but in the case of 
deliveries from other telegraph offices, charges are levied, though not at 
the full rates. Formerly the concession in respect of additional copies on 
payment of only copying charges was available for telegrams delivered from 
any number of post offices anywhere in the country. A plea has been made for 
the restoration of this concession. The Telegraph authorities have pointed 
out that the claim for this concession is unreasonable since a considerable 
amount of additional labour is involved. We agree wi1Jh this view. 

1247. Teleprinter circuits.-The Telegraph Department rents out tele
graph circuits to individual users between one point and another in the 
aame city or between different centres. The rates, which were fixed before 
the war and have not been raised since, compare quite favourably with 
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rates in other countries. ·We understand that further reduction in the rates 
prevailing · in India w<>uld be uneconomical. Instances have been brought 
to our notice where the lines rented out to news agencies and newspapers 
have been misused and private and business messages have been trans~ 
mitted on these circuits. We consider that the Telegraph Department 
would be justified in taking strong action against the offenders. 

12~3. Telz::u-inters.-For use on these telegraph . circuits the Telegraph 
Depa1·tment rent out teleprinter machines on an ·annual rental of Rs. 1,000 
per instrument. We understand that, at present costs, there is not much 
scope for reduction of these charges. We hope that newspapers and news 
agencies would make greater use of this facility, particularly for handling 
press telegrams also, and that with the growing use of teleprinter instru
ments in major cities and towns, the overhead charges on maintenance and 
servicing of equipment would be reduced making it possible for the Tele
graph Department to reduce their charges for. the renting of teleprinters. 
We understand that the Telegraph Department is contemplating the setting 
up of a factory for the manufacture of teleprinters in this country. We 
note that according to the present proposals it is the intention that tele
printers manufactured in this country will be available for sale to the public 
as well as to Government offices. This should substantially reduce the 
c:ost of teleprinter operation both for news agencies and for newspapers. 

1249. At present, teleprinters are available only in the Roman script, 
but with growing importance of Indian languages, the question .has been 
raised ·of teleprinters for Indian scripts, principally nagari. The Telegraph 
Department are engaged on tha,.design of suitable teleprinters for the nagari 
script. In view of the considerable similarity that exists between the alpha
bets of Indian languages, we expect that a solution for nagari would auto
matically lead to suitable solutions for the other Indian scripts also. 

1250. Cable and wireless charges.-A substantial portion of the contents 
<>f newspapers comes from abroad in the form of news agency messages. 
News agencies in India pay the Posts and Telegraphs Department a charge 
based on the monthly wordage handled. We feel that the present 
charges are very high. If there are any fundamental difficulties in the way 
of permitting private reception of multiple address news services, we re
commend that they should be examinel again and means found to get over 
them. If this is not p<>ssible, it is essential that the tariff should be revised 
and the charges substantially reduced s<;> as to cove~ only the .cost of ope
ration. 

1251. In the case of despatches from correspondents abroad, transmis
sion is by radio or cable at press rates. Between countries of the Common
wealth the rate is 1d. a word or its approximate equivalent. The charges 
for transmission from and to other countries are, however, considerably 
higlher. As a result, a considerable volume of messages even through coming 
from countries adjacent to India and with which India has considerable 
contracts, is now being routed via London. We are informed that the ques
tion of negotiating bilateral agreements with different countries whereby · 
rates for transmission either way are substantially reduced has already been 
taken up by the Government of India. An early solution which brings 
about a substantial reduction in international telegraph charges is essential 
for the d•velopment of the Press and of news agencies in this country. 

" 
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1252. Air Transport.-The charges for air transport of newspapers often 
exceeds the limit of 15 per cent. on the nett cost of newspapers which we have 
suggested as the maximum to be borne by the publishers, and the excess. 
should really be passed on to the consumer as a surcharge. We understand that 
the majority of metropolitan papers have agreed on a surcharge on each; 
copy delivered by air beyond a certain distance and that complaints made 
to us applied only to one or two papers which, in order to gain a footing. 
in new territories, had waived the surcharge. We consider that such a prac
tice constitutes unfair competition and should be stopped. The distance. 
up to which no surcharge is levied should be fixed and should not, at cur
rent freight charges, exceed 500 air miles. 

1253. Road Transport.-We feel that greater use should be made of road 
transport services wherever they exist in order to make newspapers avail
able in rural areas. Co-operative arrangements among publishers for the
use of road transport would facilitate distribution. 

1254. Functions of a news agency.-The basic function of a news agency 
is to provide news reports of current events to the newspapers and others
who subscribe for its service. We consider it essential that the service pro
vided by the news agency should be objective, comprehensive and accurate. 
Since it is obviously impossible for a news agency to report every happen
ing, it is inevitable that there should be a measure of selection. In the 
selection of political news, the Indian news agencies have been generally 
fair to various points of view, and, in the course of the evidence, we came 
across very few complaints on this score. But while the opposition had 
been treated fairly, there prevails an impression that it had not been treated 
equitably in the matter of length of coverage. Where big business interests 
are involved in criminal prosecutions, there has been no noticeable alertness 
on the part of these news agencies to cover such cases as promptly as the 
public has a right to expect. As purveyors of news. the news agencies 
should not merely keep themselves free from bias and follow strictly the 
principles of integrity, objectivity and comprehensiveness in the covera~e 
of news, but it should also appear clear to the newspapers. and to the public.. 
that the news agencies are maintaining such a course. 

1255. lndentifying source of news.-News agencies should eschew any 
comment in their services. The privilege of commenting should be left t~ 
newspapers. Newspapers often fail to identify the source by a credit-line.. 
but where a published report contains comment, explicit or implied it is 
only fair to the reader_ to point out that the comment is from the corres
pondent of this news agency or that. 

1256. Sources of international news.-The six world news agencies ope
rating today have set up organisations which cover more or less the ent~ 
globe and have been aided in such expansion by .the fact that the co~tries
in which they have their headquarters are very highly developed technica?T 
and have also a strong Press which demands, and can pay for, a world wide
news service. It is not possible for any newspaper anywhere in the world 
to obtain reports of world events except as seen through the eyes of their 
employees. We are convinced that it is essential for an Indian agency to 
develop its coverage of foreign news by installing its own correspondena 
at the major foreign capitals and using their despatches to supplement and 
correct, wherever necessary, the services of the world agencies. But there
should be no restriction on the flow of foreign news from whatever source-

it comes. It should be left entirely to the discretion of the editors of Indian 
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newspapers to accept or reject material supplied by foreign news agencies.· 
or even by the Indian agency. 

1257. Indian news agencies.-There are at present in this country two
major news agencies, the PTI and the UPI, and a third, Hindustan Samachar
which is not really comparable to the other two and which at present· 
can provide only a meagre service, though it· has some features of its oWIL 
However objective a news agency sets out to be, there are certain draw• 
backs arising from a monopoly which could be obviated only by a com• 
petitive service available freely to all users. We are of the opinion that it is" 
therefore necessary to have more than one news agency functioning effici
ently in the country. 

1258. State control should be avoided.-Another fundamental point that 
we would emphasise is that the news agencies should not be State-owned 
or State-controlled. This does not necessarily rule out the possibility of· 
news agencies obtaining assistance from the State. But it is essential, if 
Indian agencies are to function satisfactorily, that any assistance from the
State should have no strings attached and the State should not have an;r. 
voice in the control of the agency either editorially or administratively .. 

1259. Present services of Indian agencies.-We have carried out an ana
lysis of the full services provided by the PTI and UPI on 14 days selected' 
at random in the first quarter of 1953. The daily output of international 
news was very high in both cases. With the total service of a national 
news agency made up of nearly 45 per cent. of international news 
and only the balance left for 1J,lational and regional news, the editor who. 
depends on the agency is severely handicapped in balancing the con~
tents of his news pages. The remedy for the present state of affairs is for
the Indian agencies to screen more rigorously the wordage that comes from. 
Reuters or Agence France Presse so as to include, in their local distribution,. 
only those items which are of sufficient importance, and also to condense
the wordage so tlhat it is brought down to approximately 60 per cent. of. 
the present wordage. The total quantum of Indian news will have to. be. 
increased very greatly and part of this increase can be achieved even with. 
the existing staff by a more liberal selection of day-to-day events for report
ing to the Press. A substantial increase in the output would however, have 
to be achieved by more extensive collection from additional centres not at 
present covered and by more detailed reporting of each event. Regional 
news occupies less space than national news, and if account is taken also ot 
the fact that there are at least half a dozen distinct and different regions in the· 
country with their own local interests not merely in political and financial:' 
affairs, but also in social, cultural and scientific matters, the paucity of re
gional news becomes ·even. more noticeable. Effective coverage of these· 
social aspects as well as of local politics can, in our opinion, be provided· 
only if the total lineage of regional news is expanded. News agencies should 
extend their efforts in the field of the regional news in order to reduce the 
handicaps that stand in the way of the growth of small newspapers. Tha 
UPI has developed a useful regional service only so far as Bengal is con-
cerned. 

1260. Classification of services.-The PTI provides three, categories of· 
services, A, B and _C, which are intended to meet the specific requirements: 
of newspapers of different classes. When asked about anomalies in classi-· 
fication, the Chairman of the Board of PTI admitted in his evidence before· , 
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liS ,that he had himself come across many such instances and that they were 
trying to eliminate them; Such instances are so numerous that we are 
.torced to the conclusion that there is lack of any proper system in the classi
.fication of news items. Employees of the PTI have complained to us about 
the trouble involved in the classification of news for the different classes 
of ·service, bu~ any trouble that they take is wasted if the principles of 

.classification liave not been properly laid down or if they are not clearly 
understood and followed. We feel that classification of the service into 
two catego:r:ies would be quite sufficient and would result in a prompter 
~ervice to those now receiving 'B' service as well as reduce editorial work 
1or the PTI. · 

1261. It has been suggested that in order to meet the needs of district 
newspapers for a conden~ed service of international, national and regional 
,news, PTI should provide a summary service. We understand that under 
-the present contract between AIR and PTI, the right of publication in print-
-ed form ·of the AIR bulletins is vested back in the PTI who thereby control 
the rights both in the news items and in the form and shape that AIR give 
to it. In the circumstances, there should be nothing in the way of PTI pro
-viding a summary service based primarily on the bulletins that AIR pre
:~>ared several times a day, re-edited where necessary and supplemented by 
items that the agency considers should have been included. This may be 
distributed by PTI to all its offices for issue to small newspapers who would 
be interested in it. Where PTI do not have their own teleprinter office. the 
l>'!.llletins could be delivered by telegram for the present. 

i262. The PTI can thus provide three categories of service to newspapers, 
-the full service (equivalent to the 'A' service at present), a brief service 
-{equivalent to· the 'C' service at present) and a summary service (similar 
-tO the former I.N.A. service but based on AIR summaries). We have sug-
_.gested what we consider to be suitable tariffs for these three services for 
papers published in the language in which the service is distributed and for 
;papers published in other langu~ges. Our aim has been that the tariffs 
-should be so devised as to allocate the cost of news collection and distribu
·tion to the subscribers in an equitable manner and according to the use 
made of the service. They consist of a fixed charge in respect of cost to 
-the organisation for distribution of services, and a royalty dependent upon 

·rthe circulation of the subscribing newspapers. 

1263. Commercial se"ices.-In addition to the St!rvices provided to 
•newspapers, both PTI and UPI provide a commercial service to individual 
·subscribers. The nature of the service is modified to suit the needs of the 
-customer; one may be interested in cotton market rates another in the stock 
.exchange, some may receive only bullion prices and so on. There have, 
.however, been cases of improper use of these facilities by the subscribers 
-which must be prevented. The news agencies should not place too much 
•reliance on income arising from these services. 

1264. Government subscriptions.-Next to newspapers and the commer-
cial subscribers. Governments, State and Central, form an important group 

.of clients for the news agencies. The Central Government also purchases 
news services for the purpose of distribution. The Ministry of External 
Mairs obtains the PTI service for distribution to Indian missions abroad. 
·The Ministry of Information and Broadcasting, through its broadcasting 
-organisation, All India Radio, purchases news from a number of agencies 
for distribution through the radio both in India and abroad. We have sug-

,gested new rates of subscriptions for these services. 
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1265. The tariff we have recommended for the radio and for the news-
papers takes into account the fact that all newspapers accept paid advertise
ments, while the radio does not, and that the advertisement revenues vary be
tween . English . papers and Indian language papers. O:ur recommendations; 
should cover the normal course of development of both radio' and news
papers. 

1266. Improvement of foreign coverage.-We have referred earlier to the
drawbacks of depending upon foreign news agencies for the supply of inter
national news for Indian newspapers. For the present the PTI may have to con
tinue their arrangements with Reuters for the supply ·of international news,. 
though they could with advantage add to it some other sources of supply. 
A more important direction in which they should devote some effort, and! 
one perhaps more likely to yield the results we look for would be to supple
ment the service from Reuters by despatches from special representatives. 
stationed abroad. 

1267. Reorganisation of PTI.-The PTI hav~ no well formulated plan for 
meeting the growing demands which are made on the service and if 

1
the

present state of affairs is allowed to continue, the PTI would continue to
drift in uncertainty. We are convinced that it is essential, especially in the
present international and national circumstances, that the news agency 
should work at the maximum efficiency and integrity and for this purpose
we recommend the setting up of a public corporation to take over the run
ning of the PTI. A public corporation formed otherwise than on the basis
of a co-operative effort by the newspapers may be open to the danger of" 
newspapers not taking a service from them. The corporation has, there
fore, to be built up on the pJ;~sent foundations, whatever may be the chan
ges in its control and operation. . 

1268. We expect that when our recommendations for the revision of 
newspaper tariffs and Am subscriptions are implemented the revenues of" 
the PTI would be on a sounder basis, and would permit, even after absorb
ing a certain amount of loss of commercial revenues of a much needed .. in
.crease in the expenditure on staff. We ihave also recommended certain other 
measures of assistance from Government which would be conditional on the
shareholders of PTI approving certain changes in the constitution and! 
management of the PTI. We feel confident that the spirit of public service
which induced a number of newspapers to subscribe the· capital required 
for taking over the Associated Press of India when Reuters were no longer 
interested in running it, would persuade them today, when PTI is in diffi
culties, to agree to the transfer of the organisation as it stands to the new 
public corporation. Ultimately the purpose of the agency is only to serve
the newspapers, and its success depends solely on the disinterested manner· 
in which they further their common interests by helping the agency to
grow. 

12'09. Reorganisation of UPL-Considering the present needs of news
papers, we suggest that UPI should have only one class of service. ThUJ; 
would cover the international, national and regional news. The increase
in revenue on the basis of the tariff we have recommended would suffice
to wipe out the present deficit and provide sufficient surplus for improving 
the output of the agency and organise regional news services. 

1270. We would suggest a trust form of management for the U.P.I. where
in the management is entrusted to a Board of Trustees in which there
should be representation for subscribing newspapers and the staff of the-
UP!. , 
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1271. We are recommending certain measures that the Government could 
~e to help in putting the economy of UPI on sound lines. These measures 
.are recommended in the expectati,on that the UPI brings about a change in 
..the form of control and organisati?nal set-up as 'recommended by us. 

1272. Indian news for foreign newspapers.-We consider it one of the 
functions of Indian news agencies to provide a service of Indian news for the 

rilse of newspapers in other countries. With the conclusion of the new 
.arrangements with Reuters, it is not merely impossible to exert any influ
ence for securing a fair hearing for India, but it is also impossible for India 
to ascertain whether any use is being made at all of the material sent and, 

. if so, in what manner. Similarly, in the case of the Agence France Presse, 
<the news file of UPI is at their disposal, but there never has been, nor is 
there at present any means of ensuring the use of vital despatches from 
lndia or even of verifying what has been said in the Agence France Presse's 
service to other countries. We consider that it is a very unsatisfactory state 
of affairs when we cannot ensure that our own reading of current events 
Jn this vast country secures entry into the editorial offices of newspapers in 
.other countries. Some effort is being made by the PTI to exteni its own 
..service in Afghanistan, Nepal and Japan. 

1273. Feature Syndicates.-The term "Feature Syndicate" is applied to 
-organisation which supply newspapers and periodicals with articles, photo
.graphs, comic strips, cartoons or other editorial matter and which derive 
their principal source of income from these activities. There exist today 
-only 9 Indian Feature Syndicates and- 2 Foreign Feature Syndicates supply
.ing Indian newspapers and periodicals. The Indian feature syndicates are 
of recent origin; two of them were established during the World War II 

. and seven others came into existence after the end of the War. They em
ploy very little staff and the syndicates are mostly "one-man shows". They 
do not have any organisation for collecting material from a number of free
lance writers and distributing it to a large number of papers. They have 
no uniform basis for charging the newspapers for the articles,- nor any 
:regular method of paying to the outside contributors. ' 

. 1274. We find that the use of syndicated feature articles is increasing 
.. 1n our Press. The increase is more marked in the use of foreign features, 
..comic strips and cartoons. Though in general, the use of syndicated mate
.rial has so far not proved harmful, some of the foreign cartoon strips are 
likely to create a deplorable psychology among children. Some of them 
_glorify crime, and others with a cultural background alien to India, tend 
to create a confusion of values. We find that the Press has not encouraged 
.:and in most cases not attempted to utilise Indian humorous art in comic 
strips and cartoons. We feel that such an attempt should be made and 
encouraged by the Press. 

1275. Lines of possible development.-The Indian syndicates can, if they 
-exert themselves, obtain. good articles from competent writers in India on 
-subjects of current interest and make them available to a large number of 
-newspapers. This will enable the papers to publish really interesting and 
worthwhile material. The success of tht! foreign syndicates is due to the 
more suitable quality of material that they offer and, to some extent. to 
._the lack of enterprise on the part of Indian syndicates. It seems to us a pity 
~that neither of the major Indian news agencies has at present developed 
.a feature service. 
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1276. We find that lighter material circulated by foreign syndicates .finds 
more ready acceptance from the public than· the serious subjects which 
most often from the sole fare available from Indian syndicates. Indian 
:syndicates should also increase the range- of their subjects. It is necessary 
1o keep in mind that the bulk of this material is intended for publication 
in daily newspapers and should be adapted for that type of readership. 

1277 Indian publishers generally insist that any articles supplied to them 
must be guaranteed to be exclusive to them before they would consider it. 
'This narrows the scope for expanding use of syndicated material. There 
appears to be considerable scope, however, for syndicated material issued 
-simultaneously in various Indian languages. This would get over the diffi-
-culty created by overlapping of circulation and it should be possible for the 
.syndicate to arrive at a regular arrangement with at least one newspaper 
in each language for publishing its output.·,·. 

1278. Government and the Press.-We find -that there is appreciation of 
the proper function of the Press in Government circles. There· is, however, 
an excessive tendency to consider the Press as a means of publicity for cer
tain selected activities of the State or for certain individuals, and insufficient 
importance is attached to the functioning of the Press as reporter and inter-
preter acting for the people. · 

1279. Newspaper Correspondents.-The Central Government has laid 
down rules in respect of accreditation of correspondents. These rules, while 
generally satisfactory, require certain modifications in order to· meet the 
difficulties that the Press has experienced. We would recommend the for
mation of a gpecial Accreditadon Committee in consultation with the differ
ent organisations of newspapermen to look into these. In the case 
.of State Governments, we found that the rules for accreditation. 
where they had been formulated, were not sufficiently comprehensive and 
left too much to the discretion of the officers responsible. We would 
.suggest, in their case also, the formation of local committees· to advise the 
Governments and the adoption of rules, based on the Central Government 
rules, to govern accreditation and disaccreditation. Complaints have been 
made that access to official sources of information has been denied in some 
.cases to accredited correspondents. We recommend that Press correspon
dents should have the right to meet Ministers, Chief Secretaries, Secretaries 
of Government and Heads of district administration. In the case of official 
Press conferences, the practice has been to invite only accredited corres
pondents. Having in view the practical difficulties, we do not recommend 
any change in the present procedure. The facilities placed at the disposal 
of the Press at Delhi by the Government of India are inadequate and should 
be improved. We would suggest that at other centres the local Accredita
tion Committees should pay special attention to this aspect. 

1280. Despatches of Foreign Correspondents.-We have considered care
fully, and rejected the suggestion that despatches sent by cable or wireless 
by foreign correspondents located in India should be scrutinised in ·the first 
instance by some responsible authority and permitted to go out only if consi
dered unobjectionable. Any scrutiny of this sort would amount to censorship 
which is not at all desirable. The representatives of the Foreign Correspon
dents' Association were agreed that they have not encountered any difficulties 
in carrying out their work and that the Press in India is not less free than 
In any other country in the world. 
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1281. Publicity Directorates.-The Government of India ~md practically all 
the Governments of the States have an organisation for the distribution of 

·publicity material to the Press and to the public. Although there is a cOin
plaint that these Press releases rob correspondents of their initiative, there 
is this to be said that they help to ensure accuracy and are of speciar assistance 
to small units who cannot afford to have a correspondent at the headquarters 
of Governments. While from the point of view of the Government these 
organisations may be considered to have achieved their purpose, the Press 
has not been equally satisfied. We consider it the essential right of reporters 
correspondents to have access· to the original source of news. Even when a 
a Press note has been issued, it should be the duty of the correspondent to 
supplement the release by a clarification of such other points as he feels 
necessary for a proper appreciation of the subject matter. The evidence of 
special correspondents and reporters has been that in the general run of 
cases, the Information Officer is not in a position to interpret policy and that 
in a large number of cases, he does not even have all the. facts which are 
relevant. We consider it therefore essential that access of correspondents 
to the source of the news at authoritative level shouid be unrestricted and 
that the correspondents should also make the fullest use of such access. 

1282. Service to the Press.-The complaint that the Information Director
ates spoon-feed the Press with predigested material has not precluded the 
accusation that in many instances they have failed to prepare material suffi
ciently in advance. A more serious complaint was that the summaries 
prepared for release to the Press were not always fair to the original report. 
Such complaints have been made mainly in the States and particularly with 
reference to reports on subjects in which the administration was directly 
concerned. We feel that the utility of Information Directorates would be 
greatly reduced if such practices are adopted or even if suspicion exists, and 
we would, therefore, commend the procedure of supplying, in advance, copies 
of full reports to editors. 

1283. Press Officers and Advertisements.-A very unsatisfactory feature 
of the organisation of these Directorates is the practice of entrusting to them 
the responsibility for distributing Government advertisements. We would 
recommend .that the distribution of advertisements should be taken away 
from the Information Directorates and entrusted to some other Directorate 
of the State Governments. 

1284. Publicity for lndividuaJs.-The complaint has been general that a 
great deal of the material released by these Information Directorates is more 
in the nature of "puffs" for individual Ministers rather than straightforward 
publicity regarding the activities or achievements .of Government. We have 
scrutinised collections of photographs released by the Centre and by some 
State Governments and found that the tendency to ignore the fundamental 
achievement and to spotlight the dignitaries who were present is far too 
prevalent. In the matter of press releases also, we found that too often 
the emp~asis is on the persons and not on what they have done. We feel 
that Information Directorates should consciously avoid such a stultifying 
lendency. 

1285. Government periodicaJs.-In addition to the issue of material for 
publication in the Press, the Central and State Governments are engaged 
also in publishing periodicals of their own. The publication of specialist 
periodicals which serve as ancillaries to the functioning of technical depart
ments would be a legitimate complement to the working of these departments 
The justification is not equally apparent in the case of the Information 
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magazines, but we see no objection to their publication so long as they confine 
themselves to publicising the activities and achievements of Government and 
are not utilised for political propaganda. In, their case, too, as in the case of 
press releases we would repeat the advice that the aim should be to provide 
factual information regarding achievements and objectives and to eschew 
personal publicity for individuals. 

1286. Foreign agencies operating in this country also· bring out periodical 
publications. Our view is that as long as such publications do not attempt 
to disturb India's friendly relations with other countries or to interfere with 
domestic issues, no harm is likely to follow from their being published in this 
country. 

1287. Press Advisory Commit.tees.-In addition to contact with the Press 
through the medium of Press correspondents and'.reporters and through their 
Information Directorate, Government have additional machinery for liaison 
with the Press in the Press Advisory Committees and Press Consultative 
Committees in different States. We consider that in a democratic set-up 
there is no necessity for machinery like the Press Advisory Committees for 
advising Government on the adminishation of Press Laws or for Press Consul
tative Committees to regulate the relationship between the Press and the 
Government. 

1288. Journalists in Daily Newspapers.-We have made an examination 
of the position in respect of employment of journalists in daily newspapers 
only. The papers covered by our study included all the important papers 
and represent over 90 per cent of the daily newspaper circulation. 

' 1,.• 

1289. Disparities in salaries and workload.-The total number of persons 
employed in these daily newspapers is slightly above 2,0QO. I1;1cluding those 
engaged by news agencies and others whos~ principal means of livelihood 
is journalism, the total number would be in the region of 3,000. The 189 
newspapers in Indian languages employed 1,270 . working journalists and 
the 36 English newspapers employed 751 journalists, the average number of 
journalists employed per paper being 7 and 21 respectively. Individual 
employees are .also paid much more in English papers than in Indian language 
papers; minimum and average emoluments are both higher in the E:p.glish 
papers. The metropolitan papers are providing employment for roughly 
half the number of those working for Indian language newspapers and about 
80 per cent. of those working for English papers, (or 60 per cent. of all 
journ.alists), though the number of such metropolitan papers is only 20 per 
cent. of the total. The average metropolitan· paper thus employs six times 
as many journalists as the average provincial or district paper. Emoluments 
ar~ . also higher in metropolitan papers, both in respect .of minimum and 
~v~,r,age. The average large circulation papers (over 35,000) employ, in the 

·case of Tndian languages, four .times as many journalists as the smaller ones, 
and even ir. the case of English papers three times as many as the smaller 
ones. Emoluments are higher in the large papers, both in respect of minimum 
and average. 

. 1290. Working Hours.-207 daily newspapers supplied particulars regard
mg ho~rs of work of their journalists in day shift. About 43 percent. of the 
reportmg newspapers stated that the journalists employed therein worked 

. between 7 and 8 hours a day, 41 per cent. stated that the. journalists worked 
18 Mofl&B. 
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between 6 and 7 hours a day, 12 per cent. reported the number of working 
hours to be between 5 and 6 hours a day and 4 per cent. reported not more 
than 5 hours a day. • 

1291. Working days per week.-205 daily newspapers furnished infor
mation regarding the number of working days per week for the journalists 
(viz. the news editors, sub-editors and full-time home correspondents) em
ployed by them. All of them, except four, reported journalists' working 
week as six working days followed by a paid holiday and a full night's rest. 

' General 

12'92. Working journalists.-We consider that only those whose pro
fessed avocation and the principal means of livelihood is journalism should 
be regarded as working journalists. Whether in any particular case a proof
reader should be regarded as a working journalist, must depend upon the 
da+.ies assigned to him and the purpose for which he has been employed. 
Where both editorial and managerial functions are performed by the same 
person, he should be entitled to be regarded as a working journalist. A 
person, who would otherwise be a working journalist in the sense described 
above, should however, be excluded from that category if his office involves 
responsibilities which are usually attributable to a proprietor. But where 
the editorial side is controlled by the proprietor himself and there is no 
other employee under him, h!'! should be regarded as a working journalist 
in spite of his proprietorial interest. 

1293. There is a bewildering variety of designations employed in connec
tion with staff doing different kinds of work in a newspaper office. .Some 
kind of standardization of designations based on duties and responsibilities 
would be very necessary, if scales of pay have to be prescribed for each 
category. An inquiry for this purpose would require a detailed and, to 
some extent, local, investigatiore The proposals that we are making for the 
application of the Industrial Disputes Act to working journalists would 
provide them with the necessary machinery for the purpose. 

1294. The status and role of working journalists have undergone change 
in many directions. Formerly, most of the Indian Press had only one 
objective and that was political emancipation of the country. Most of the 
journalists of that era were actuated by fervent patriotism and a feeling 
that they had a mission to perform and a message to convey. Political 
independence having been achieved, the emphasis has shifted, and the 
newspapers are no longer run as a mission, but have become mainly com
mercial ventures. The moral and intellectual leadership which used to be 
associated with journalists of former days is not being maintained at the 
same level. The calibre of persons attached to this profession has not been 
of the same high standard as in the past. 

1295. The deterioration in the status and role of journalists may have 
been partly due to a lowering in the standards of their working conditions. 
The real wages of the working journalists have gone down. To some 
extent this has been due to the tendency of large concerns who, instead 
of ploughing back profits into the existing units in the industry, and utilis
ing them to improve the conditions of journalists, have diverted the profits 
for the purpose of starting new units at different centres. 
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1296. The most widespread complaint is in the matter of insecurity of 
tenure. The services of the employee have been terminated either wl.th no 
notice or with inadequate notice. All this must inevitably lead to demora
lisation and lowering of the professional standards among the worki!ij: 
journalists. 

1297. The work of a journalist demands a high degree of general educa
tion and some kind of specialised training. In view of the importance of 
their work, the profession must be manned by men of high intellectual 
and moral qualities. Some of the conditions under which the work is to 
be performed are peculiar to this profession. Journalists have to _vyork at 
very high pressure and are often required to work late in the night. 
Journalism has become a highly specialised profession and t~- handle it 
adequately, a person must be well-read, must have ability to size up a 
situation and to arrive quickly at the correct conclusions and have the 
capacity to stand the stress and strain of thEr.work involved. The quality 
of work is an essential element in measuring. the capacity of journalists. 
All these circumstances must be borne in mind· in framing any scheme for 
improvement of the conditions of working journalists. 

1298. Recruitment and Traininge-There is no well-defined system of 
recruitment to the editorial staff of the newspapers. The recruitment is 
made in a haphazard fashion. Appointments are often made on considera
tions ether than merit. When such appointments are made to the posts on 
the editori:ll side, the practice is indefensible as it is bound to lead to a 
lowering of the standards of journalism~ 

1299. Improvement therefore is immediately called for in the manner 
i:. v:hich recruitment is made, .• We think that whenever vacancies arise, 
they should be advertised and 'selection should be made on the recommen
tLtlon of the editor, assisted by a small selection committee. A proper 
register should be kept of all the applicants and of the candidates who have 
passed the selection test, and all appointments should be made in the order 
of priority as determined by the Selection Committee. These observations 
are applicable mainly to large establishments whose annual turnover of 
the staff is appreciable and not to small district newspapers having only a 
few members on the staff. 

1300. So long as the proprietary form of ownership exists, the appoint
ments will have to be sanctioned by the proprietor, But in practice the 
conduct of the r.ewsp&per on its editorial side should be left to the editor. 
The proprietor, having selected his editor, should give him the fullest 
autonomy to select candidates for appointment on the editorial side. There 
should be a team spirit and this can be secured only if the editor has working 
under him persons who enjoy his confidence and who in turn have faith 
in his leadership and guidance. The proprietor should invariably make 
appointments and issue letters of appointment only on the recommendation 
of the editor, assisted, wherever possible, by a Committee or a Staff 
Council. We think it would be most undesirable that the proprietor should 
make appointments on the editorial side without the concurrence of the 
editor. The same principle should apply to the appointments made on the 
managerial side. The senior members of the staff should, as far as possible 
be appointed from the existing members of the staff in consultation with 
the heads of the managerial and the editorial sections as the case may be 
although exceptions may be made in the case of persons of outstanding 
merit. 
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1301. Although there is plenty of human material available to supply 
the needs of the journalistic profession, it has to be educated and trained 
along proper lines. At present, the educational. standard and intellectual 
equipment of some of the journalists who have entered the profession has 
been woefully unsatisfactory~ 

1302. General improvement can be brought about only if higher educa
tional standards are maintained in schools and colleges. It should be 
possible for our school and University authorities to have a course in world 
affairs, essay-writing and precis-writing not merely as a special qualification 
for those who want to enter journalism, but as an integral part of a sound 
and liberal education. 

1303. Qualification for a Journalistic Career.-A degree with a good 
grounding in humanities would be a satisfactory minimum qualification. But 
the qualification need not be confined to an academic degree, but should take 
into account also the psychological equipment of the candidate, his general 
aptitude for practising the profession of journalism, his flair for writing 
and his nose for news. It is too early at present to insist that the new 
entrants to journalism should be persons· who have obtained a journalistic 
qualification either by way of a degree or a diploma. But other things 
being equal, persons having a journalistic qualification should have pre
ferential claim in the matter of employment. The correspondents on the 
staff of newspapers should not only be proficient in the regional languages, 
but also in the language of the paper on which they serve and in the 
language in which the news is transmitted by teleprinter-or by telegraphy. 

1304. University Courses in Journalism.-On the whole it seems to us 
that the list of subjects laid down for study in most of the Universities is 
generally satisfactory but the time allotted for the study of these subjects 
is quite insufficient. We think that the diploma or the degree course should 
preferably be a post-graduate course. The experience at the Mysore 
University where a provision is made for the study of journalism as part 
of the degree course in Arts is not encouraging. There is no objection 
to such a course being maintained as part of a liberal University 
education. But such a course would be altogether inadequate for those 
who want to take up journalism as a career. If it is a post-graduate course, 
then it may be of two-years duration. But the modern tendency of 
University education is to start specialisation after reaching the intermediate 
standard. If this is extended to a specialised degree or a diploma in 
journalism then the course should be of three and not two years. Of these 
three years, the first year should be devoted to the study of general subjects 
such as History, Sociology, Economics and Politics. The actual instruction 
in journalism should be given in the second and third years. The curriculum 
should also include a study of the management of newspapers and the 
technique of their production including instruction in printing and typo
graphy, press photography, radio journalism etc. It is understood that 
Universities will shortly be required to prescribe one year's general training 
as a part of the intermediate course or as a preliminary to admission to 
the degree course in Arts and Science. Until such a preliminary course is 
initiated, it may be necessary to have a year's course in general subjects 
referred to above, followed by a test to ascertain the special aptitude of 
the students for journalism before permitting the students to proceed to 
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specialised study of journalism in the second and third years. This tneore
tical training would be good as far as it goes, but it needs to be supple
mented by practical training in journalistic work in the newspaper offices. 
It would be desirable for the University authorities to have periodical 
reports of the practical work done by the students in newspaper offices. 
The Universities should also start a campus p'aper as is done in the 
American Universities and to run the paper for such periods of the year 
as may be found practicable. AlternativtHy, some satisfactory arrangements 
should be made with other newspapers in the locality for ensuring that the 
students derive a real benefit. Organisations of newspapermen should be 
able to advise the Press Council on the possibility of setting up an Institute 
of Journalism which can keep a watch on the methods of training in the 
University and also conduct refresher courses.. Such an Institute can also 
carry out research into the problems of the 'profession and if necessary 
conduct institutions of its own for training in jo~rnalism. 

1305. There are reasonable prospects for those who obtain -a degree 
or a diploma in journalism to obtain employment in different walks of 
life, such as the newspaper industry itself, Information Offices of the Central 
and State Governments, News Division of All India Radio and Information 
and Publicity Offices in industry and commerce. The news agencies · also 
afford an avenue of employment for graduates in journalism. We estimate 
that the output of such trained graduates should not normally exceed about 
300 a year during the course of the next ten years, if we are to avoid the risk 
of unemployment and the consequent hardship to these graduates . 

..... 
1306. Apprrnticeship and Maintenance of Efficiency,-There is no regular 

system of recruiting apprentices and of training them. The practice which 
exists in some papers of entertaining apprentices purely or mainly with a 
view of effecting savings in wages is wrong in principle. It is on the whole 
undesirable to recruit apprentices unless there is a reasonable chance 
of their being absorbed on the staff of the paper at the end of a 
specified period of satisfactory training. The period of training must depend 
upon the training and the journalistic background of the apprentice concern
ed. But in no case should the period of apprenticeship exceed two years, 
nor should free service be taken from these apprentices as. a measure of 
economy. Apprentices with a diploma or a degree in journalism should be 
paid two-third of the basic minimum salary of a sub-editor and those who 
are not so qualified should get half the basic minimum salary of a sub
editor during the period of apprenticeship. 

1307. Refresher Courses.-The Institute of Journalism would be the proper 
authority for conducting refresher courses for those who are already engaged 
in the profession. 

1308. Facilities for travei.-In order to enable journalists to perform their 
duties efficiently, the newspapers should, by turn, give facilities to the mem
bers of their. staff to pay visits to different parts of the country and to obtain 
first-hand knowledge of local conditions. Wherever practicable, the bigger , 
papers should send members' of their staff to foreign countries and there 
should, if possible, be a constant exchange between the members of the staff 
serving in India and those serving as foreign correspondents in different 
countries. Such exchange will be beneficial to both ,categories of employees. 
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Conditions of Service 

1309. Letter of Appointment or Contract.-As a general rule the em
ployees in the newspapers ·are not given any contract of employment and 
in a large majority of cases not even a letter of appointment. We think 
it is advisable that the employee should receive either a letter of appoint
ment or a contract as the employee may prefer. It should contain a clause 
stipulating that the appointee should abide by the code of ethics prescribed 
for the profession. The draft form should specify the period of notice for 
the termination of services. We suggest the following minimum periods of 
notice for the termination of services: 

Joint Editors, Asst. 'Edi-
Editors tors, Leader Writers, News Other Working J ourna-

Editors & Chief Sub- lists 
editors -. 

' Service Notice Service Notice Service Notice 

Less than 3 years • 3 months Less than *2months Less than *I month 
3 years 2 years 

Over 3 years 6 months 3 to 5 years "'3 months 2 to 5 years *2 months 
Over 5 years *4months 5 to xoyears *3 months 

Over 10 *4 months 
years 

N. B • ...,....•Unless his service in any other capacity in the same paper entides J?.im to 
longer notice. 

The draft form of contract or the letter of appointment should mentiqn 
the age of superannuation when the working journalists would be bound 
to retire. 

1310. Punishments to be imposed.-The authority competent to impose 
punishment should normally be the authority empowered to make appoint
ments, acting on the advice of the editor on the editorial side and Clf the 
manager on the managerial side. The employee concerned should be given 
a charge-sheet and afforded reasonable opportunity to defend himself. The 
punishment which would be imposed upon the employee of a newspaper 
for proved inefficiency or gross negligence should be of the following types 
arranged in the ascending order of gravity:-

(!) Warning; 
(2) censure; 

(3) withholding of increment; 

(4) withholding of promotion; 

(5) forced leave; 

(6) suspension; and 

(7) termination of services. 

In many cases services have been dispensed with without sufficient 
cause and sometimes with inadequate or no notice. 

1311. To some extent a change in the proprietorship would make it 
inevitable that there would be changes at least among the holders of the 
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senior posts of the editorial staff. But certain cases have been brought 
to our notice where a change in the proprietorship and administration has 
led to a change not only in the editorship but also among the junior mem
bers of the editorial staff. 

Minilnum Wage and Dearness Allowance 

1312. Unsatisfactory emoluments.-Save in the case of some of the 
bigger newspapers, the emoluments received 'by working journalists are, 
on the whole, unsatisfactory; the starting salary is low; increments have 
often been given to a cllosen few; salaries have not been paid regularly 
and have sometimes remained in arrears for three or four months. Owing 
to the insufficient number of working journalists employed by newspapers, 
their workload has increas~d. Sometimes soJ;Ile members of the staff 
have to perform the duties of a higher post, . but continue to receive the 
salary of a lower post. There is ground for believing that there has been 
an arbitrary exercise of power by the proprietor in this matter. 

1313. It has not been possible for the Commission to undertake a detailed 
investigation for fixing scales of pay for different categories of employees. 
It was not possible for the Commission to undertake standardisation of 
designations or to fix scale of pay or other conditions of service. We agree 
in principle that there should be uniformity, as far as possible, in, the 
conditions of service in respect of working journalists serving in the same 
area or locality. But this can be achieved only by a settlement or an 
adjudication to which the employers and the employees are collectively 
parties. 

1314. Dearness allowance has not always been paid, although there 
has been a considerable rise in the cost of living. As in the case of 
standardisation of designations and fixation of scales of pay, we must leave 
thfl.__matter of dearness allowance also for mutual negotiations between the 
employers and the employees and provide for a suitable machinery for 
settlement of disputes either by mutual agreement or, if that cannot be 
brought about, by adjudication. 

1315. Minimum wage.-A journalist occupies a responsible position in life 
and has powers which he can wield for good or evil. His wages and conditions 
of service should therefore be such as to attract talent. He has to keep abreast 
of the developments in different fields of human activity. This involves 
constant study, contact with personalities and a general acquaintance with 
world problems. It is therefore essential that there should be a certain 
minimum wage paid to a journalist. If a newspaper cannot afford to pay 
a minimum wage to the empl_oyee which will enable him to live decently 
and with dignity, the newspaper has no business to exist. We think that 
there should not be, as a result of the prescription of a minimum wage 
any large-scale unemployment. 

1316. The Minimum Wages Act was intended to apply to what are called 
sweated industries or to industries wherein the labour is not properly 
organised. Working journalists cannot be regarded as coming within the 
category of--sweated labour, and with the formation of trade unions and, 
associations all over India and with the coming into being of Federations of 
Journalists, it cannot be said that the working journalists are not pro
perly organised. It would therefore not be desirable to bring them within 
the purview of the Minimum Wages Act. 
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1317. Classification of Areas.-In order to express any view as to what 
would constitute a reasonable minimum wage for working journalists all 
over India, it is obvious that we have to take into account the differential 
cost of living in different parts of India. The. latest scientific study in 
respect of lower middle class with regard to conditions all over India is to 
be found in the Award given by the All India lndustrial Tribunal (Bank 
Disputes) in March 1953. We think that the classification adopted by the 
Tribunal is, on the whole, fair. · But we would slightly modify that classi
fication in the following manner· so far as journalists are concerned:-

Class III.-Area consisting of all places with a population of less 
than one lakh according to Census Report of 1951; 

Class H.-Area consisting of all places with a population of more than 
one lakh but less ihan 7 lakhs; 

.Class lB.-Area consisting of towns with a population of over 7 lakhs 
other than the towns falling in Class IA area. This would in
clude cities of _Ahmedabad, Bangalore, Hyderab~lC! and Kanpur; 

Cl~ss IA.-Area consisting of metropolitan cities of Bombay, Calcutta, 
Delhi and Madras. 

1318. Concept of Minimum Wage.-A m1mmum wage must provide not 
merely ·for the bare. subsistance of living but for the efficiency of the worker. 
For this purpose, it must also provide for some measure of education, 
medical requirements and amenities. 

1319. ·The minimum wage that we recommend is as follows:-

Class 
p 

Class 

.. .. 

Area 

. . 

III 
opulation less than one lakh 
II 

Population over one lakh but 
l~ss t~af!. 7 lakhs 

Cla ssiB 
City areas having a population 
of over 7 lakhs which would 
include the towns of Ahmed-
a bad, Bangalore, Hyder-
abad & Kanpur. 
IA 

Metropolitan areas: Born-
ba Calcutta Delhi Madras. y, " 

Class 

·-
Dearness or 

High Cost-of City Allow-
Bas!cWage Living All- ance or Me-

owance tropolitan 

Rs. Rs. Rs. 

-- -

125 25 .. 
125 so .. 

125 so 25 

' 

125 so so 

Total 

Rs . 

150 

175 

200 

225 

If there is a substantial- rise in the cost of living, the dearness allowance 
should be increased to the appropriate extent. Mr. Jaipal Singh, Mr. T. N. 
Singh and Mr. Chalapathi Rau would accede to the Federation's demand based 
on the Federation's classification of areas which keeps a larger number of 
towns within the minimum range of Rs. 150 and brings a larger number of 
towns with a population of more. than two lakhs within the minimum range 
Of Rs. 200. We have~ not been able to_ prepare a similar schedule for the 
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managerial side of the newspaper establishment. But the statistics received 
by us do show that the emoluments in many cases are unsatisfactory. Perhaps 
the basic pay suggested by the Bank Award might prove a useful guide for 
the purpose. 

1320. Qualifications for being entitled to minimum wage.-These minima 
should be applicable to all working journalists, whether graduates or holders 
of equivalent qualification, including University diploma in journalism or to 
those who have put in five years' service (including the period of apprentice
ship) in one or more newspapers. Mr. Chalapathi Rau would, however, make 
no distinction between graduates and University diploma-holders on the one 
hand, and journalists not so qualified, on the other, in respect of employees' 

·who are already engaged in journalism at present. ' · 

1321. To whom these ~commendations should be- ·applied.-The~e recom
mendations should be' applied to the· employees of daily, bi-weekly ~nd· tri
weekly newspapers as also to the employees of .news agencies in the first 
instance. They may be extended by Government to cover other categories 
of periodical publications run on· commercial lines. It is not intended that 
periodicals for the advancement of cultural, political, social or similar objec
tives or those conducted by the co-operative effort of a number of :individuals 
should be handicapped or that difficulties should be placed in the way of those 
endeavouring to start periodicals at district centres. We feel that our other 
recommendations, if implemented, should enable smaller units of newspapers, 
especially the language papers, to meet the expenditure involved in paying 
the minimum wages that we have suggested. There should be no disparity 
in respect of the minimum wage between the employees of English· · news
papers and those in the Indian language papers. 

•.·' 
1322. Report~ris and Correspondents.-We see no reason why the reporters 

and staff correspondents should be treated iii any way differently from the 
regular _members of the staff. These employees should be fully indemnified 
bythe newspaperS' in respect of their out-of-pocket expenses in the shape of 
transport, postage, telephone and telegraph charges etc. 

1323. In respect of part-time correspondents, it is not possible to pres
cribe what the retainer fee should be. It depends upon the capacity and the 
status of the paper and also upon the nature and the difficulties involved at 
the stations where mofussil correspondents are posted. Nor is it possible to 
prescribe what the rate on the lineage basis should be. It is a matter for 
mutual adjustments. There is some evidence that although the materiai 
supplied by the mofussil correspondents has not been pa,id for, on the ground 
that it has not been printed, it is in fact used by the paper as background 
material. Irrespective of the use that may be made of the material,. the 
mofussil correspondents should be paid their out-of-pocket expenses,' There 
have been cases where the material supplied by mofussil correspondents, 
though not printed in the paper in whose employ they_ are, is often used by 
other papers of the same group. In such cases, it is only fair that some remu~ 
neration should be paid· to the mofussil correspondents. Where information 
is particularly asked for and supplied, it should be paid for, irrespective of 
how much of it is actually used by the paper. Where a mofussil corres.r;mn
dent is employed originally for one paper, and then the proprietor starte 
another paper in the same group, it is only fair that the basis of his remunera
tion should be refixed. 

1324. There are cases where the correspondents devote. their ,full time· to 
journalism, but serve not only one paper, but several papers under different: 
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l)rbp~ietors .. it is· generally undesirabie that the same individual slwuld act 
as . a mofussil ·correspondent· ~or tw! or more such- newspapers. In any event, 
the fact that a correspondent IS servmg two or more newspapers shnultaneously 
should be made known to all the papers con~rned. In these cases the 
~ontract of employment should include a provision that provident fund and 
gr_atuit~ benefits would be available. to such correspondents from the different 
n~wspapers on the basis of monthly remuneration paid to them. 

1325., We are not in favour of the practice which prevails in some places 
?f ~elating· t~e rate _of payment to the number of copies sold in the area
assl~ned to a- mofusS?-1 correspondent. - While there is no harm in a mofussil 
correspondent ·acting- as a- sales · agent · in small · places where there is not 
enough work in either capaCity, the ·two functions· should not as far as 
J??Ssible, b~ .. f:mtr.usted to the. same person. ' 

1326, Although in,:our Opinion. it iS; generally undesirable to employ lWn
IildiartS in -managerial or- editorial posts, there . should, we think; be. no legal 
or administrative bar against their employment. In any· case, for appoint
ment to posts of technical character or for. recruitment to posts for which 
no suitable Indian candidates are available, there is no objection to the 
appointment of non-nationalS. As a general rule, it is desirable to appoint 
onlf ' Indians as: foreign correspondents <>f Indian newspapers. There are 
non-nationals of high- qualifications and special experience both of India and 
of 'the· countries: in· which they reside. whose continued association will be of 
gteat asslstanc~ to Indian. newspapers. 

1327 .. -Remuneration: and other facilities to foreign correspondents.-Full
time 'foreign correspondents of Indian newspapers should receive a definite 
remuneration regularly paid· and they should be given facilities to visit India 
at -least once in three years. They should have the same provident fund and 
gratuity benefits. as are applicable to those serving in India. Unless a news
paper· is in a position ta make adequate payments to its foreign correspon
dents SO· as 'to. enable them to maintain themselves properly, it is not desirable 
to make any such appointments.. As a general rule, it is desirable that foreign 
correspondents should not perform the duties of a business representative of 
the paper,· although this may be. inevitable in a few cases. 

1328. Indians. in Foreign Wormation. Services. -Government should have 
full -information regarding Indians employed in Foreign Information Services. 
Th~y should ge.t the same amenitielt and privileges which employees get in 
other newspaper offices. This question is, however, academic, for the Indian 
employees of. E:oreign Information Services on the whole get comparatively 
higher wages and more amenities. :. · · 

·1329. Freelance Jouma.li.sts.-Many freelance journalists find that the 
inaterial supplied by them is used by the newspapers in the same or in a 
~edified torrn without any pairnent being made to them. This is undesirable. 
We consider. that freelance journalists should, when sending their contribu
tions indicate whether they want to be paid if .the material is printed and 
1t so:·at what rate. That should be the basis of the agreement if the material 
is. ~n fact printed. 

i330. Bonus.-The practice ·with regard to the payment of ~onus has not 
been uniform. Bonus cannot be regarded as an ex-gratia payment_: Where 
the industry has capacity to pay and has been so stabilised that its capacity 
to pay may. be counted upon continuously, paym~nt of _a living _wage ~s desir
able, But where the industry has not that capacitY or lts capacity var1es or is 
expected to vary from year to year so that the industry cannot afford to pay 
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living wages, bonus must be looked upon as a temporary satistactlOn, whqll:v 
or in part, of the needs of the employee, Our suggestion is tha~ the g:fOSs 
profits of a unit should be ascertained in a normal way by dedu,cting 'thE' 
expenditure· from the income. A provi~ion should then ·be ·made. for pa;yoment · 
of taxes, for depreciation at the rate allowable under the Income Tax. Act and 
for a return at the rate of ! per cent. more than the bank rate or 4 per cent., 
whichever is higher, on the invested capital. The balance should be regarde(l 
as clear profit. This should be divided into three parts. One-third should bE! 
available for payment of bonus, either immediately or if the amount is not 
large enough for making such payment, contingently, thus narrowing the gap 
between the existing unsatisfactory wage and the living wage; one-third 
should be reserved for ploughing back into the industry-and for mal,ting .a 
provision for meeting .future losses;· the remaining one-third shQulCl be avail
able to the unit for ·distribution to the shareholders. This scheme .is not_ 
altogether novel. Some variation of it appears in -the Electricity (Supply) Act 
of 1948. Following the scheme of that Act, we .reserve one-thitd of the net 
profits for ploughing back -into the industry. · We reserve another one-th.ird 
for the benefit of the undertaking which in Practice means d!stributjon to· 
shareholders, and the remaining one-third is not reserved_for·readex:s:of--Jhe; 
newspapers as the Electricity (Su9ply) Act does for future rebate .to- the 
consumers of electricity. We earmark it for the benefit of the e~ployees. 

1331. Hours of Work.-We think that fot day shifts the hours. of wor~ 
should be 42 in a six-day week, i.e., seven hours a day, inCluding the recess 
period of one hour. This means six hours of effective work. · For night shifts 
there should be 36 hours in a six-day week, i.e., six hours_ per day with a· 
recess of half an hour, which means 5! hours of effective work, There need· 
be no special night shift allowance, W.here any of the hours of work; of the 
shift fall between the hours of 10 P.M. and 5 A.M., the shift should be regarded 
as night shift. No person should'·Oe employed on the night shift continuously 
for more than one week at a time or for mote~ th~m one week in any period of 
14 days. 

1332. The main body of reporters should work between 2 P.M. ,and 10 P.M. 

although some reporters will have to be engaged for .news that may break at 
other times of the day. 

1333. Weekly rest and holidays,.,-It is the normal practiee in newspapers 
to give a weekly period of rest to the editorial staff, consisting usuallY .of a 
complete day and night. 

1334. With regard to 7-day n:ewspaper_s~·two objections have been·rai~d. 
Firstly, all the staff cannot have a c.ommon day_ of rest along with employees 
in other walks of life. Secondly, .it is urged ~hat Sunday newspapers provide 
a magazine section which robs the weeklies .of ·their legitimate · reiidership. 
The two objections do not permit of a common solution. ·we recommend that 
professional bodies should be consulted and if they are of the opinion, after· 
balancing the advantages and drawbacks of six-day newspapers,·· tha,t Sunday 
should be declared as a compulsory day .of rest tor them, a proyision · f'houlcf 
be included in the enactment for the industry that .we are recommending_ 
elsewhere. · · 

1335. Holidays.-The total number of helidays for newspapers· should not 
exceed 10 in number. How they should be distributed will depend upon the 
region in which the newspaper is. published;· the character· of ··the .,newspaper
and the composition of the journalists employed in that paper. Where a 
member of the staff is required io attend on· a 'holiday, he should be'·given a 
compensatory holiday on some other day chosen by him. 
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hardship caused by the non-observance of the existing rules. All newspapers 
should ·draw up a set of leave rules applicable to their staff both on the 
editorial ·and managerial sides and give a copy thereof to each employee at 
the time of his first appointment. 

1337. There has beert little informity among newspapers with regard to 
the quantum of leave permissible to the employees. We are of .the view that 
journalists should have casual leave for 15 days in a year and .earned leave 
for one month for every 11 months of service. In addition, they should be 
given sick leave at the rate of 20 days per every year of completed service 
on half salary with option to the employee to convert it into half the period 
on full salary. Sick leave should be admissible only on medical certificate, 
and the employee should return to duty only on production of a certificate 
of fitness. Special ieave rules for lingering illness should be on the lines of 
those applicable to Government servants. Both the earned leave and the 
sick leave may be permitted to be accumulated to a maximum period of three 
months. Leave should be granted to the employees by rotation determined 
by ballot. When an employee voluntarily relinquishes his post, he should be 
compensated in respect of the leave earnet\_ but not availed of. At the time of 
retirement the employee should get cash compensation for leave not availed 
of to the full extent of accumulation. The leave rules should be uniform for 
employees both on the editorial and managerial sides of a newspaper. 

1338. Amenities and facilities.-In some of the bigger newspapers in the 
four metropolitan cities adequate provision is made for some amenities and 
aids to efficiency. We consider that the following amenities are essential:~ 

(1) Libraries with Research and Reference Sections; 

(2) Provision for supply of drinking water and, if possible, cooling 
arrangements in hot weather; 

(3) Day and night rest-rooms; 
(4) Transport during unusual hours and in emergencies at least by the 

bigger newspapers; 

(5) Insurance to cover hazardous assignments. 

If canteens and tiffin-rooms are provided, they should be run on a co-opera
tive basis wherever possible. 

1339. Promotions.-There are no regular rules for making promotions to 
senior posts. There have been cases where direct appointments of outsiders 
have been made, overlooking the claims of the holders of junior posts. Some
times . the promotions have not gone by merit and other considerations have 
often weighed with the authorities concerned. We think that promotions 
should be made by the appointing authority on the advice of the editor or 
the manager as the case may be. The principle which we have suggested for 
adoption in the case of recruitment should, apply to promotions. We prefer 
the system of the payment of a special merit bonus to the giving of special 
increments as a recognition of exceptional merit. 

1340. Retirement benefits.-We agree with the view that Provident Fund
cum-Gratuity is the best way for providing for retirement benefit and is pre
ferable to a provision for pension. The employee should contribute 8 1j3rd 
per cent. of his emoluments in the shape of compulsory contribution and the 
employer's contribution should be of an equivalent amount. The Employees• 
Provident Funds Act (XIX of 1952) should be made applicable to such a 
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provident fund. We also recomniend that the employee's contribution should 
be utilised for the purpose of effecting an in5urimce on the life of the em
ployee. The contribution of the employer and the employee should 
be accumulated for a period of three .years. At the end of three 
years, the accumulation to his credit would amount to six months' wages. 
This amount should be utilised for ptirchasiilg a single premium policy which 
would ensure some provision for his family in the case of a sudden death of 
the employee. If the death occurs within a period of three years, then such 
amount as may stand to the credit of the employee· should be payable to his 
family. 

134. Gratuity.-We think that on the termination of the service by retire
ment or for other reasons, gratuity should be paid on the basis of 15 days' pay 
for every year of service or part thereof -in excess of six months calculated on 
the average emoluments duri.Dg ·the fasi year ·of service. Gratuity should be 
payable in all. cases except whe~e the termination of service is due to miscon
duct. In case of death or premature· retirement for reasons other than mis
conduct, whatever the employee is entitled to-should be paid to him or his 
legal representatives. 

1342. A provision should be made · annually in every balance~sheet for 
gratuity and other purposes and it should form part of the legitimate expenses 
of the concern. · · · · · 

1343. Trade Uniolis.-The Federation'of Working Journalists are strong 
protagonists of the view that working jourmilists should organise themselves 
as a trade union.· The Southern 'India· Journalists Federation strongly· feel 
that journalism is a high and noble calling and would degrade itself if it 
descended to the level of other industries in which the labour is usually orga
nised on trade.union lines. Th~¥ think that journalism is a creative art and 
journalists should organise themselves as other learned professions like law 
and medicine by setting up autonomous professional bodies charged with the 
duty of maintaining high standards· of the profession. We appreciate this 
point of view but we see no valid ground in it for opposing trade unionism. 
The whole outlook of journalists towards the profession has altered since the 
attainment of Independence. Newspapers are nQw run as commercial ven
tures and proprietors are not slow to exploit the situation in order to increase 
their circulation, quite oblivioua of journalistic ethics. It cannot, therefore, 
be said that journalism has retamed its pristine g~ory .. Unlike other learned 
professions journalism is essentially-a calling in which people have to work 
for employers and earn wages. In order to bring about a betterment in the 
existing conditions of working journalists it may pe necessary that they 
should organise themselves :as trade unions under the Indian Trade Union 
Act of 1926 and we see no reason why such organisationS should jnterfere 
with journalistic efficiency. .Though, the working journalists organise them
selves on trade union lines they s:Qould keep .th~mselves aloof from any poli
tical bodies or movements in the country. In view of the number of people 
who sincerely believe in keeping out of. trade unionism on the score of the 
special characteristics of. their prpfession, .. any attempt at a "closed shop" 
should be opposed. Although . we. ourselves look with favour on journalists 
organising themselves as a trade union, we do not see why the two kinds of 
organisations should not ~xist $i~e by. side. 

1344. Settlement of Dispntes,.:_There have been few disputes which have 
come up for settlement under the Industrial Disputes Act in which working 
journalists have been involved. · The question whether the working journa
lists are governed by the· Factories Act, the Payment of Wages Act and the 



494 

Industrial Disputes Act has given rise to various decisions of Courts and ·Tri
bunals. Until the matter is finally settled .by the highest authority, it can
not be said with certainty that journalists working on the editorial side of the 
paper could be regarded as be~g ·governed by the Factories ·Act or by the 
Payment of Wages Act for the reason:· (1) that the places where they worked 
were 'within the precincts' of the premises where· manufacturing processes 
were carried on, (which i~ a question of fact in each case), (2) that the 

· working of the teleprinter m!lchines constituted ··a manufacturing process. 
and (3) that the manner in which the editorial side dealt with raw materiaL 
namely, crude news on the teleprinter machines and the reports of. · 'tl:le 
correspondents, itself constituted a manufacturing process, · 

1345. The question whether the Industrial Disputes Aet· ef 1947 applied to 
working journalists or not has given rlse,t~·some controversy. The latest 
decisions indicate that working journalists do not eome within the' definition 
of 'workman' as it stands at ·present in the•Industrial Disputes Act. Nor can 
a question with regard to them be· raised by same others who- are admittedly 
governed by the Act. 

1346. The Ministry of Labour have supplied the Commission with a note 
which gives an outline of the new Industrial Relations Bill which they intend 
to bring before the Parliament very shortly. 1t follows the general lines of 
the Labour Relations Bill which was introduced in the budget session of 
Parliament in 1950 and was also :repo:fted on by the Select Committee towards 
the end of 1950. That Bill, however, -lapsed on the dissolution of the Provi
sional Parliament. We have carefully considered the provisions ef the pro
posed Bill and we are of the view that the 11cheme embodied in the proposed 
legislation is an admirable one and, should pr()vide a suitable machinery for 
resolving of disputes between the employerlt and the emplQyees in the news
paper industry. We, therefore, recommend that the definition of the word 
'employee' in the proposed legislation should be wide enough to include 
within its· purview the working journalists as well as employees pn the 
managerial side, or a provision may be inserted in the proposed Newspapers 
and Periodicals Act making the new industrial relations legislation appli
cable to newspapers employees. 

1347. We have, however, one or ·two 11u_ggestiQnS to JD.ake particularly in 
the applicability of the . legislation ·to ·worlting journalists. Although the 
Ministry of Labour is unwilling to extend· the sphere e>f Central Government 
responsibility, we think that the newspaper industcy is one which should 
come within the administrative control of the Central -Government. We 
also suggest that some of the Conciliation Officer$ :~heuld b~ persons having 
journalistic experience. 

1348. Under the scheme envisaged _by us, the·Press Council will be the 
body which will determine the lapse, if any, on· the part· of journalists from 
professional standards. That body would also administer the code of ethics. 
Having entrusted the professional side of the newspaper industry to the 
care of the Press Council, we think that the economic side of the newspaper 
in so far as it affects the conditions of working Journalists, should be regulat
ed by the procedure envisaged under the prQposed legislation. It is conceiv
able that in some cases an industrial-dispute may also have involved pro
nouncement by the Press Council on tho- Pl'OPriety or ()the!'Wise of professional 
conduct. Any expression of opinion·by·the·Press Council is not likely to em
barrass the Industrial Court which will eonsist of persons with high judicial 
experience. On the contrary, an e:xpression of opinion by a body of the type 



ol-the Press.OOuneil<presided:ove~ b1 a;.High-Court:Judge on a. point of pro• 
fessional ethics is--bound-. tot be -treated. with, respect by the. Tribtmat and we 
do not.see. that:normally. anYJ case .will.arise.where.the Industrial Court may 
find itself -embarrassed. by. tile., expression .of. opinion by_ the Press Council. 

' ' 

1349. We sugg~s~ that tl}.~ pr9pos~~ legislation for the regulation of news-
paper_ industry should embody-. our recommendations_ with regard to: (1) 
notice. period; (2). bonus;;_ (3} minimum: wages; (4~ Sunday rest, if agreed 
upon; (5) leave; and: (6). proyiden~ fi,Uld and gratui~. Matters. regar~g 
classification of employees,~ hours .of work, shift working, suspension or dis
missal for misconduct, etc. would be-dealt with under Standing Orders when 
the new. legislation comes )nto force. 

1350. Out reconunendations with'regard to working journalists employed 
in newspapers should ·apply rti.u'ta.tu mutand~ to the employees_ of news agen
cies also. 

1351. Associations- of newspa.pernten.-The: ,All-India Newspaper Editors' 
Conference, Indian &; E:astetn .Newspapers Society ·and Indian Languages 
Newspapers'- Association at~- th-e -organisatioilS; of the- newspapers. The 
AINEC is primarily concerned with the editoriaL side . of the_ newspapers 
while the. other. two ar& conc-erned: with--the business aspects of the news
paper industry. In all three organisations;. the members are the newspapers 
themselves and' not- individuals. Many of the members are common to the 
two organisations, AINEC. and--lENS; The Indian Federation of Working 
Journalists and the Southern~ India .Journalists' Federation' are the organi
sations of. the- employees.. There -is no- separate organisation of- the editors 
of newspapers .. as- such.. The' AINEC is-- essentially - an organisation of the 
newspapers . though they· arel.-'generally• represented by- their editors. Edi
tors are also: members, of the two. .asso£iations of employees-IFWJ and 
SIJF. 

1352. Variations in content of newspa.pers.-Dadly newspapers in 
this country display considerable variety in size, - but the majority 
of them are printed in-- what- has, come- to· be the· standard size 
in India, i.e. demy .. size. We- have' examined the contents of issues 
selected at random from. a· number- of papers, in English and Indian 
languages, large and small, -in- order to bring.out a· general picture of the 
contents. The numbet :of pages in each- issue showed considerable variance. 
Further, differences. in .the- quantum. of material placed before the readers 
are caused by- the . size- of- type used ·and by the' amount of spacing allowed 
between lines. Ifi the case- of- English- papers of standard size, the pages 
are divided into 8·colunms- and the- average number of lines per column 
ranges from 130 to- 2'00. In ·respect of total- editorial space, the variation 
from· one- paper. to .another- ranges -from- 450 column-inches in the case of 
some Indian language papers to 1,500 column-inches in the case of the 
largest English papers. While in the amount of total editorial space the 
maximum range did· not exceed 3! to. 1-between the smallest paper and the 
largest paper, the variation -in the ·case· of advertisements was about 25 to 1. 

1353. Balanee. of news. coverage.-Not· all the papers we examined 
exhibit, a· proper balance in 1 news ·coverage. Among those published in 
English, only two papers provided.· a-· coverage · of State news comparable 
to their coverage of. nationaL and international news. In the case of three 
other papers of large circulation which are published ·as multiple editions, 
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we should ascribe the poor coverage. of State news to the fact of such 
multiple 1>u11lication. The Indian language papers show some well
defined characteristics. The first of these is the reduction in space allotted 
to international news as compared to English papers. .The second is the 
increased importance generally given to State news as compared to national 
news. Wo are of the opinion .that this correct balance has to be preserved 
in all newspapers. At present the selection of news items is not done 
with any imagination nor is sufficient effort devoted to collecting news of 
the type which would really· interest- the reader. Moreover, the news 
agencies and the newspapers have not shov.in ability to present items of 
local interest in an attractive fashion; · The ·contents of the news columns 
appear to have been dictated to a considerabte ·extent by the nature of the 
service provided by news agencies; it has also determined the proportion 
in each case, of news about . different subjec~, ·such as politics, economics, 
science, art or industry. 

1354. Place of international news.-In deciding whether· coverage of 
international news is excessive, we have . to keep in mind two modern 
developments. Firstly the political and economic policies of each country 
have a deep effect on the· daily life of citizens of other countries, in a 
manner not dreamt of two or three decades ago, Secondly, foreign policies 
are no longer the close preserve· .of career diplomats conqucting their 
negotiations behind doors, but have to. be .explained, discussed and criti
cised where necessary in public. To enable every citizen to understand 
current world affairs and to form intelligent conclusions, it is necessary 
that he should be kept continuously informed of all . significant events 
wherever they may occur. Judging however by the quantum of space 
allotted, it seems to us that there is some need for more careful editing 
of foreign news in order to ensure that. while no news of significance is 
left out, the torrent of words that flows from the news agency teleprinter 
is not permitted to sweep away news of happenings in this country. 

1355. Editorial comment.-'-In editorial comment most of the English 
papers have allotted a substantial proportion of their leading articles to 
comment on international events; items of national interest take the next 
place, while in the majority of papers examined, affairs of the State or 
region take only the third place. In the case of Indian language papers, 
which circulate generally over a ·more restricted area, the proportion of 
space devoted to local affairs was higher (25 per cent. of the total) than 
in the case of English papers (15 per cent of the total). It was however 
noticeable that taking all the papers as a whole, the space devoted to inter
national affairs was v~ry high. Whatever the reasons, we would prefer 
Indian language newspa}:~rs to observe a fairer balance in the selection 
of subjects for comment instead of following too closely the pattern of the 
English papers. 

1356. Need for continued study.-The value of a study of this nature 
would be greatly enhanced if it could be extended to a large proportion of 
the newspapers in this country and could also be extended over longer 
periods. Owing to certain: limitations,· we had to confine our study to a 
few selected papers though an attempt has been made to include papers 
of various categories. · We ·would suggest that it should be one of the 
functions of the Press Instit1:1te to con~uct a continuing study of the contents 
of the daily newspapers. 
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1357. Newspaper ownership, control and motivation.-The n~wspaper is 
essentially a public utility and whatever may be the preciSe· f~rm of 
ownership, the exercise of ownership rights may have to be subJect to 
some measure of restraint and regulation. 

1358. In recent years, there has been a growing tendency for the con
version, into Joint Stock companies, of what had earlier been individu&?y 
owned or family concerns. There has been also a tendency towards m
crease of the number of papers under the control of each individual con
cern. Further there has been considerable increase in the capital and 
resources commanded by the industry. In the matter of control, it would 
appear that in the earlier days, a ·considerable measure of managerial 
control was left to the editor, while today the tendency is towards transfer 
of even editorial control to the management. 

1359. We have to the conclusion, on the basis of the evidence of people 
who have been in the profession for decades, that there was formerly a wide
spread prevalence of the idealistic and missionary spirit while today there is 
a greater emphasis on the profit motive. There are, however, some papers 
which have managed to retain their traditions irrespective of changes in the 
form of ownership. Unfortunately these are not numerous enough to provide 
a solid core for the future expansion of the Press in :this country. 

1360. Effect of control by owner.-The effect of ownership and the coil< 
trol of the proprietor are apparent not merely in such general aspects a' 
tradition or journalistic standards but in the matter of policy which the 
paper sets out to serve. We were concerned mainly with the form in 
which bias on the part of the owners is communicated to the editorial staff, 
to be reflected in views content of a newspaper. 

1361. Instances have been reported to us of the news policy of a paper 
having been dictated by the proprietors to suit their personal interests. 
The safeguard in such matters would be for the paper to publish periodi
cally a complete statement of the names of the p1·oprietors and responsible 
executives on the newspaper so that the public could judge for themselves 
the extent to which the views expressed in the paper may have to be 
rejected as being possibly biassed. 

1362. An obvious form in which the influence of the proprietor is visible 
in the news columns of a paper is the blatant boost of the activities of the 
proprietor or of the concerns in which he is interested. Publicity is given 
in the offending papers not merely to movements and doings but to speeches 
made and statements issued by the proprietors on subjects on which their 
personal views could not be of the slightest interest to the public. 

1363. While boosting in the news columns may be merely offensive 
without being harmful to the public, this cannot be said of special write
ups which cover activities connected with the business and industrial 
interests of the proprietors. Interference with professional standards is 
most objectionable when it -arises from financial and economic interests of 
the proprietor. We cannot sufficiently condemn such practices wherever 
they may exist. 

1364. The profit motive.-The anxiety to earn greater profits can also 
have a very deleterious effect on the contents of a newspaper. Revenues 
go up with increasing circulation while the cost per copy goes down. 
There is the danger that a paper, in order to increase its circulation and 
18 Mofi&B. 
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thereby secure greater profits, may adopt sensational, indecent, or scurrilous 
writing and indulging in unethical practices. 

1365. Danger of news being twisted.-The right of the owner to lay 
down in advance the editorial policy of a paper cannot be taken away but 
this does not give him the right to dictate what news should be printed or 
what news should not be; •or even the manner of presentation of the news. 
A definite danger exists of news being twisted to serve the personal inter
ests of the owners. It has come to our notice that some of the persons at 
present owning or controlling papers have had no previous connection 
with or training in journalism. There are others who while conducting 
newspapers are primarily interested in other activities. There are some 
who are generally reputed to have indulged in anti-social activities. The 
shortcomings we have noticed are not peculiar to any particular type of 
ownership. In the final analysis, character and conduct of those responsi
ble, will determine the performance of the Press. Nevertheless, there is 
no doubt that exercise, by the individual ·owner, of the right of control does 
carry with it the very real danger of misuse of the Press for personal or 
purely commercial purposes. 

1366. Diffusion of ownership and control.-It would be ideal if the pro
prietor of a new paper has no other interests, but since it would not be 
a practical possibility to insist that anybody who starts a newspaper should 
divest himself in advance of all other business or property interests and 
should subsequently also refrain from investipg in any business or property, 
we feel that the remedy lies in diffusion of' effective control, or in order to 
bring this about, diffusion of ownership among a large number•of persons 
so that the chances of any dominant interests among the group of owners 
could be eliminated or cancelled mutually. 

1367. Trust newspapers.-One method of providing diffusion of control 
without making any change in t:he ownership of the paper would be to trans
fer the management to a public Trust. We would welcome in India this 
trend which the Royal Commission on the Press in the United Kingdom 
has described as one of the most interesting developments of the last 25 
years: the voluntary agreements of owners to limit their own sovereignty in 
the public interest. 

1368. Diffused ownership ·.and effective control.-Turning now to dffu
sion of ownership, we find that one of the usual consequences of such diffiusion 
in other fields has been the lack of effective control by those who share 
tJhe ownership. We are, therefore, of the opinion that effective diffusion of 
ownership of newspaper, with aim of diffusion of control, can be secured 
best if shares are gradually distributed among the employees who function 
in the undertaking itself and are in constant touch with all its activities. 
Diffused ownership in the form of a co-operative society presents difficulties 
in securing capital and is therefore not likely to provide a way out of the 
diffi.culty. 

1369. Employees as owners.-We recommend that diffusion be brought 
about by the gradual distribution of shares to the employees, and to a small 
extent to the pu"blic, both in existing undertakings and in those to be started 
in future. Such transfer will guard against control of the undertaking 
passing to strangers, and the employees, sharing in the success which they 
help to create, would have an interest in securing the continuance of the 
undertaking which provides them with employment. 
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1370. An employee should hold a share in the concern only as long as 
he is in its service. In order to ensure that such holdings are not turned 
into property that'can be accumulated and passed on. it is essential to provide 
machinery by which the shares could be re-acquired whenever an employee 
leaves the service of the newspaper either on retirement or for any other 
reasons and could be transferred to ·other employees as and when they 
become entitled to it. We lay great stress on the provisions fo1· controlling 
transfer of shares since without such a provision the scheme would not 
succeed. 

1371. The form of ownership, that we suggest has not been tried in India 
and, as a measure of caution, it should be understood that this suggested 
form of ownership will succeed only where there is a general agreement 
among the employees of a paper about the policy which the newspaper 
should pursue. It is necessary for the employees .of each paper to realise 
that the success of any such scheme depends entirely on their unity on 
matters of policy. 

1372. Where the present owners of a newspaper feel that the tradition 
of the paper and its policy .may not be maintained after such devolution 
of ownership, in spite of the safeguards suggested, it would be open to 
them to choose one of the forms of Trust ownership and control that we 
!have mentioned earlier. ~nile we have suggested certain forms of trusts 
for the devolution of control and in the alternative machinery for devolution 
of ownership the requirements of each paper will have to be judged 
separately. 

1373. Limitation of profits.-The danger of a paper indulging in sensa
tionalism or exaggeration, or of adopting an indecent or scurrilous style 
of writing in order to promote its circulation. or of adopting unethical prac
tices for the dominant purpose of securing profits would not be shut out 
completely even by the type of diffusion that we have recommended above. 
We, therefore, recommend that the first return on capital might be limited 
in the case of every newspaper to a figure of i per cent. above tfue bank 
rate or 4 per cent. whichever is higher, irrespective of whether that paper 
has adopted a system of gradual diffusion of ownership among its employees 
or not. This would ensure that the management, whether appointed 
by the proprietor or elected by the body of employee-shareholders, would 
not be motivated primarily by 1fue search for profit. 

1374. Review of how ownership funct!ons.-We have suggested earlier 
that each newspaper should publish periodically a statement showing the 
names of t:_he persons who own it, and of those responsible for its manage
ment. This would enable the public to judge the extent to which the opinions 
of the newspaper can be taken as unbiassed. The Press Council in its 
annual review of the performance of the Press would pay special attention 
to the existence of any bias, and spotlight any instance where such bias has 
arisen from financial in~erests of the proprietor. In the case of corporate 
ownership by the employees, the Press Council would draw attention to 
deviations from the standard of ethics, and censure the journalists who are 
partly responsible for the ownership and control. 

1375. It shall be the responsibility of the Press Council to review at the 
end of five years all the consequences of newspaper ownership in the light 
of circumstances then existing, including an examination of the effectiveness 
of the association of employees with the ownership. The inquiry will· also 
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cover the manner in which the Trust form of management or employee
ownership should be extended to other units of the_ Press. It will be 
open to t!he Press Council, at the conclusion of this inquiry, to make appro
priate recommendations, including the setting up of a fact finding inquiry, 
if they consider it necessary. 

1376. Competition among daily newspapers.-We carried out an exami
nation of the circulation of daily newspapers in the country in order to 
ascertain the nature and extent of competition among them and to find out 
if monopolies exist. We found that there is freedom of choice for the 
reader. 

1377. Every metropolis is served by at least two or three big papers 
in each of the major languages of the area. The effect of a number of chains, 
~ombines and groups operating from different metropolitan centres has been 
to provide a considerable choice to the readers. These metropolitan papers 
compete with one another throughout the area they serve. As a result, even 
in the towns where no papers are published locally, a wide choice is provided. 

1378. Generally, in any town where a provincial or district paper of some 
standing is published, it is able to secure the largest share in the local 
readership notwithstanding competition from the metropolitan or provincial 
papers and regardless of disparities in size, production standards and news 
services. The effect of circulation of the metropolitan papers has, however, 
been to obviate the local monopoly that su~h provincial or district papers 
might otherwise have enjoyed. Outside the' ~owns of publication, both pro
vincial and metropolitan papers compete with one another. Even in the 
towns where no paper is published, the readers have a wide range of papers 
to choose from. There are no large scale monopolies in any town or city. 
In some States like Assam, where only a couple of dailies are published, 
the present degree of monopoly may be expected to be reduced with the 
further growth of the Press. 

1379. Generally, language papers have stronger hold on local readership 
than English papers and, as a consequence, in provincial and district centres 
competition from metropolitan papers is less pronounced in the case of 
language papers than in tlhe. case of English papers. 

1380. The development of 'journalism in each language has been different 
resulting in wide variations between one language and another, and 
in some languages such as English, Hindi, and Urdu, newspaper readership 
is spread out over a very large area while in certain other languages they 
ere concentrated within the confines of the particular linguistic area, which 
may not be very extensive. In the former case, because of the time factor 
or of geograplhical reasons affecting the distribution of newspapers, a much 
larger number of them would be needed in each language and these would 
have to be widely distributed over the territory if regional monopolies are 
to be avoided. In a compact area, even a few papers, each covering the 
entire territorr, would suffice to obviate such regional monopolies. 

1381. It was seen that the individual share of the bigger papers was 
markedly greater where a language is spoken in a compact area, e.g., 
Bengali and Tamil, than where it is distributed over a large area, e.g., 
English or Hindi. 

1382. Concentration of ownership.-Considering' the country as a whole, 
no single paper has a circulation exceeding 4 per cent. of the total. Taking 
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into account the effect brought about t)y common ownership of newspapers 
in different languages we found that-

(a) one organisation controls more than 8 per cent. but less than 
10 per cent. of the total circulation; 

(b) four other organisations individually control more than 4 per cent. 
each of the circulation; 

(c) all the five mentioned above .publish more than one newspaper 
and operate from more than one centre and in more 1Jhan one 
language; 

(d) other multiple newspaper publishers do not command a total 
circulation larger than individual papers belonging to one or 
the other o:! these five, and there are many single unit papers 
which command a bigger circulation than the total ·of most 
multiple newspaper publishers. 

1383. Danger of further concentration.-We found that out of a total 
of three hundred and thirty dailies, five owners control twenty-nine papers 
and 31.2 per cent. of the circulation, while fifteen owners control fifty-four 
newspapers and 50.1 per cent. of the circulation. There can, therefore, be 
no denying the fact that there already exists in the Indian newspaper indus
try a considerable degree of concentration. We feel that there is a danger 
that this tendency might further develop in the future. We are of the 
opinion that it would not be desirable in the interest of freedom of choice, 
that this tendency should be accentuated. It appears to us that a high 
degree of concentration exists in the case of two newspapers in Bengali, one 
in Tamil and. one in Telugu according to the figures for 1951. In Bengali and 
Tamil new papers have recently come up and would reduce the degree of 
concentration. The fact that the shrinkage in the number of newspaper 
owners is not the product of evil design but is largely attributable to economic 
and technological influences does not lessen the implications of the trend. 

1384. We realise that notwithstanding the measures we have recommended 
for equalising the conditions under wlhich newspapers compete with one 
another for the support of the public, circumstances may bring about a 
situation where one newspaper comes to hold a position of virtual mono
poly in a particular area or a given language. The success of the paper 
may have been well deserved and it might have achieved its position solely -
on the merit of the service it offers to its readers. It has been urged 
before us that though a monopoly in sucih a case may not be objectionable, 
it would still be undesirable and that the essence of the process of formation 
of opinion is that the public must have an opportunity of studying various 
points of view and that the exclusive and continuous advocacy of one point 
of view through the medium of a newspaper which holds a monopolistic 
position is not conducive to the formation of healthy opinion. We are of 
the view that divers"ity of opinion should be promoted in the interest of 
free discussion of public affairs. We have indicated what, in our view, 
might be regarded as constituting monopoly. 

1385. We recommend that the Press Registrar should keep a close watch 
on the circulation of newspapers and if he comes to the conclusion that in 
a particular area or in a language a monopoly has developed, he should 
bring it to the attention of the Press Council, who should conduct an inves
tigat~on into the existence of the monopoly, whether it has acted against 
public: int!!rest, ·whether ·undesirable practices have· been·. resorted to· to 



eliminate competition, and what measures, if any, are necessary to deal 
with the situation. In our view, an investigation of this c!haracter, besides 
helping the Council to come to definite conclusions on the subject will serve 
to educate public opinion on the monopoly. If a monopoly is to be dis
couraged, the public must realise the iinplications of a monopoly. 

1386. The publication of the findings of the Press Council would have the · 
direct effect of breaking the monopoly by drawing public attention to it. 
Members of the public who realise the danger may change to another paper, 
and the starting of rival papers would also be stimulated. 

1387. External pressu.res.-We have been concerned about the extent to 
which external influences result in preventing the adequate and accurate 
presentation of news or the :fair and adequate presentation of views which 
would .serve to focus public opinion in the direction of social and general 
betterment. Various reasons have been attributed to account for this 
susceptibility of newspapers and periodicals to such external influences. 
One of these is, of course, the financial weakness of individual newspapers. 
Another predisposing factor is the organisational weakness of the Press. 
By this we mean not ·merely the structural weakness inside each news
paper organisation, but the lack of a coherent body of opinion in the 
industry backed up by a powerful organisation of the industry itself, which 
would resist any attempts at influence and would disclose and denounce 
them. Lack of a reasonably high standard of integrity, whether in the 
editorial staff or in the news reporting st¢!, would also lay the newspapers 
open to a great deal of influence. 

1388. Pressure from advertisers.-Public suspicion of external influences 
is the greatest where advertisers are .concerned. We are of the opinion that 
newspapers have not been and it is not likely that they would be forced 
into changing their editorial policy in the hope of getting advertisements 
or for fear of losing advertisements. Any attempts at the exercise of such 
pressure should be reported to the Press Council which we are suggesting, 
who, after an inquiry, should publish the results of the investigation and, 
if necessary, recommend the disaccreditation of the advertising agent found 
guilty. · 

1389. "News" items from advertisers.-It is the practice of advertisers fo 
issue to newspapers items of "news" having the specific purpose of bringing 
before the eye of the reader either the narne of the advertiser or of his 
products. The discretion in the matter of publishing these items should 

. rest with the editor and we consider it objectionable in the extreme where 
such items are sent to the Advertising Manager direct and he, in turn, 
arranges for their publication. In our view, it is essential that all adver
tisers and advertising agencies rigidly adhere to the convention that any 
such material should be sent only to the editor. 

1390: Financial notes.-In the case of financial columns, criticism of the 
notes that appear regularly has been more serious. The practice of 
reviewing as a matter of routine, in the financial notes, the balance-sheets 
and ·annual reports of the companies which advertise regularly in the paper 

' or. do ·so at least on· the occasion of their annual general meeting should 
be extended as a matter of principle even to the firms that do not ddvertise 

:regularly or . even· occasionally; and the business pUblic should learn to 
·.appreCiate and· accept the ·financial notes -as an ·objective presentation of 



business events and trends just as the other news columns are of current 

events. 

1391. Notes in "supplements".-The worst instances· of the printing of 
publicity material in the reading-matter co~umns o~cur in the case ~f 
"supplements" which are brought out from time to time to celebrate ~nn~
versaries, occasions, or events, and, in some cases, with not even that JUSt~
fication. The utility of these special columns and of the supplements 1s 
vitiated by the large amount of space devoted to puffs, and if there was 
no other choice we would recommend to the newspapers to drop these 
features than to run them in an unsatisfactory manner. 

1392. Influence of advertisers on news columns.-Many instances have 
been reported of news items having been suppressed in order not to· offend 
advertisers, or of advertisers having complained about the publication of 
particular items. As a step towards strengthening the editors' hands, we 
recommend that all such instances should be reported promptly to the 
Press Council and a sufficient body of public opinion built up against such 
practices. It has been stated that newspapers may, of their own accord, 
follow a certain policy about news and views in order not to offend 
advertising interests. Here too, we consider that the exercise of super- · 
vision by the Press Council and prompt investigation of instances brought 
to their notice would assist the newspapers in setting right the position 
into which some of them !have slipped, perhaps unconsciously. Another 
point for consideration was the possibility of news of labour unrest being 
played down or even shut out where such unrest occurs in concerns which 
are big advertisers. The growing use made of the legal machinery tends, 
however, to bring to the public view the details of industrial disputes and 
we hope the proceedings of such tribunals will manage to secure some of 
the space at present occupied by reports from the police courts. 

1393. Pressure trom Government as advertisers.-The manner in which 
Government advertisements are placed or withheld may influence news
papers and periodicals. The selection of advertising media is made by the 
Governments themselves and no advice is sought or taken from advertising 
agencies or professional publicity exports. Further, Governments do not 
look for, nor are they guided by the plain issue of returns per rupee.spent. 
Moreover, the effect of an unwise or mistaken policy cannot be assessed 
by those responsible for the selection as they can in the case of commercial 
advertisements. 

1394. Criteria for selection.-Representatives of the Central and State 
Governments who appeared before us have claimed the right to object to 
the tone of a. paper as well as to two broad aspects of policy: communism 
and communalism. In the matter of "tone", witnesses have not always been 
consistent, and many instances quoted by them have left us with the im
pression that they are perhaps over-sensitive. In the matter of withholding 
advertisements from papers which have been avowedly Communist in their 
policies, or rankly communal in their outlook, it has apparently been the 
view of the State Governments that tending as they do, to encourage 
violence or disturb public order respectively, proper grounds exist for 
dis~ualifying such papers from receiving Government advertisements. 
While there could be no objection to advertisements being withheld from 
papers advocating persistently a policy of violence or inciting animosity be
tween different racial or other groups within the country, we are of the 



definite opinion that there ought to be no discrimination between papers 
merely on the ground of their beionging to a communist or communal party. 
In any case, withdrawaJ of advertisements cannot be and should not be 
made a substitute for or alternative to legal action. 

1395. Freedom in choice of media.-Advertisements cannot be claimed as 
a matter of right and Government may withhold advertisement from papers 
which are obscene, scurrilous or which incite violence or endanger security 
of State. Absolute freedom to choose their media cannot be conceded to 
Government, which is a trustee of public funds and therefore bound to 
utilise them without discrimination, to the best advantage of the public. 
Governments should place advertisements having due regard to the follow
ing consideration: (1) circulation of the paper and the rates charged by 
that paper; and (2) readership designed to be reached for the purppse of 
the particular advertisement. Advertisements should not be confined to a 
single paper but should be distributed to as many suitable papers as satis
fy the above criteria either individually or collectively, keeping in mirid 
the language and district papers and the periodicals. 

1396. Any other method of placing advertisements would be an unfair 
use of public funds and would also render the Government open to the 
charge that the power of placing advertisements is being exercised against 
papers whose editorial policy is against the Government for the time being, 
or as a patronage to those papers which support it. Even if, in respect of 
Government's responsibility for the use of public funds, the legislature, 
which is its ultimate custodian, takes no objection to such expenditure, 
the danger involved in the latter is so ov~whelming that from the point 
of view of maintaining independent journati~m, we consider that advertise
ments should be issued by Government only in conformity with the prin
ciples enimciated above. We look forward to the adoption of the same 
principles by private advertisers also. 

1397. Employment advertisements should be given to the papers which 
circulate among the classes expected to be reached, i.e.. the people from 
whom ·recruitment is sought. We consider that in many cases the rates 
for employment advertisements are excessive and should be reduced. 

1391:'e Governments and public bodies should not issue as advertisements 
any material which is sure . to be published even if issued as a Press Note. 

1399. Government advert~ments in chain papers.-In the case of papers 
which form parts of groups, multiple units and chains, Government should 
make separate arrangements in respect of each separate unit or language 
to avoid wasteful expenditure. Governments should assess the rates not 
with reference to the total circulation of the paper but with reference to 
the circulation in the area which they intend to reach. 

1400. Infiuence of Foreign Information Services.-With reference to the 
possible influence of Foreign Information Services operating in this country 
on the Indian Press, two channels have been mentioned. The first is the 
practice of distributing a great deal of informative material to the news
papers and to individual members of their staff, and may also take the form 
of the sale of "source material" and books at very low prices. The other 
is the "indirect method", and in this connection, accusations have been 
made ranging all the way from references to parties where alcohol is freely 
served, to c~mtracts for printing and invitations to trips abroad. 
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1401. We have gone through a great deal of the material released by 
foreign Information Services and find that it is mainly intended to promot~ 
goodwill and does achieve, to some extent, the purpose in view. .Tht:re 
has also been some attempt to influence public opinion in India with r~s.
pect to foreign countries. In a few stray instances, the foreign Informati.~n 
Services have overstepped their functions by touching on controv~ersi:~l' 
subjects. In such cases, it would obviously be the responsibility of :the· 
Government of India .to take up the matter with them. We un<;lerstand 
that suitable action is taken by Government where necessary. 

1402. There is considerable difference in practice betlween newspapersi 
in acknowledging the source of such material. Even the Information Ser
vices do not pursue a uniform policy in the matter. For practical reasons; 
we have decided against the suggestion that it should be made. compulsory 
for all newspapers to indicate the source of such material when printing 
it. But we consider it only fair to the public ·that the source should be 
indicated. · 

1403. It would not be proper to make any assessment of the extent of 
influence exercised by these services from the tons of ink and paper they 
expend. As long as our Press is run by persons who are ready to utilise. 
every source of information about topics of publi~ 'interest but refuse to 
be misled by one-sided statements or special pleading, we see no reason 
to suggest any interference with the free fiow of information. 

1404. Contracts for printing.-It has been brought to our notice that the 
considerable sums spent on the printing of such material in India miglit 
serve as a source of profit to t9e organisations thus benefited, and where 
these happen to be engaged in' the publication of newspapers, might act 
as a source of pressure on the editorial policy of the papers .. We understand 
that the production of such news periodicals has been greatly curtailed in 
recent months, but we would suggest to the Information Services that· if 
large scale production is undertaken again, the work should be entrusted 
to presses in which no newspaper is printed. 

14051 Hospitality at parties.-Several journalists have urged for our 
serious notice the fact that Embassies and Information Services throw 
lavish parties at which alcoholic drinks are freely served and which are 
attended by Indian journalists in large numbers, the implication being that 
the integrity or objectivity of the journalists would be sapped· in conse- · 
quence. On the other hand, the view has also been expressed that the 
lack of such lavish hospitality on the part of the Indian Government, both 
in India and abroad, has resulted in inadequate presentation of the Indian 
point of view. We shall confine ourselves to expressing the hope that 
journalists of any nationality, even if willing to accept hospitality when 
it is offered to them, would not let themselves be tempted thereby to be 
disloyal to the ideals of their profession. 

1406. Journalists invited to tour.-Criticism of invitations issued by 
foreign Governments to journalists in this country to visit their countries 
is based on the a~sumption that such h?sp~tality, even if it is not directly 
a source of pecumary advantage to the mv1tee, might still leave him under· 
a sense of obligation, and his objectivity would be affected. Emphasis has 
also been laid on what we may describe as an unhappy choice in one or two 
instances. If in all these cases the invitations had been extended through 
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the· various organisations of newspapermen in· this country, the practice 
wou1cr not have been open' to so much' objection. Where use has not been 
made i>f tlie' services of existing organis<itfC-t1s we would prefer that Gov
ernn1erit should be· consulted before invitations are issued. It follows that 
whenever the Government of India invites journalists from other countries 
to visit India as their gu~sts, the visit should be arranged through the 
organisations of newspapermen in those countries, or where this is not . 
feasible, in consultation with the Governments concerned. 

1407. Bias among newspapermen.-An important factor which affects the 
presentation of news and views in a fair manner in the newspapers is the 
existence of bias in one or· more of the persons associated with its produc
tic:m. · An instance that · has been stressed in evidence is that the bulk 
of,- the. persons who own and publish newspapers are persons who believe 
strongly, in the institution of private property and who, in consequence, 
e:r{courage the publication of views and news which favour the continuance. 
of the present order, while discouraging contrary views and blacking out 
neW-s· from the other side. This is an aspect which has been considered 
in· otner countries also, and it is bound up with the fact that the production 
of a modern newspaper requires a large investment of ·capital. No satis
factory solution has so far been found to get over this very real difficulty. 
In' the matter of political bias it is probably true that in India, as in other 
countries, the number of newspapers or their combined circulation, if 
classified according to political views, 'would present a different picture 
froril that shown· by electoral returns. The system of parties with well
defined! and' comprehensive programmes is still to develop in this country. 
We are confident that with such development the alignments of the 
poJides of newspapers would be such as to ensure ~hat each side gets a 
fair bearing. 

· 1408: Bias in the matter of views presented is, to a certain extent, in
evitable, and even to be considered as natural since the newspaper is, to 
a large extent, the vehicle for the expression of opinion, but such bias 
should not be permitted to affect· prejudiCially· the presentation of new~, 
Such bias may arise from numerous causes. There is, first of· all, the 
nationality of the reporter. (Our view is that if such bias cannot be 
avoided, it should riot in any case be anti-Indian.) It may arise from the 
cultural' background of the reporters or the editorial · staff: A cause that 
most: directly influences reporting is, of course, the environment in which 
the· correspondent or reporter works. In a number of cases there is lack 
of· consistency due to the divergence of bias between the people at the top 
and those engaged in the other activities of production. The only effective 
remedy against biassed write-ups is adequate and competent editorial con
troL We hold that the contract of employment should secure to the editor 
absolute freedom in the fair and objective presentation of news. Such 
independence would be justified only by its continuous and effective exer
cise to secure fair and nnbiassed presentation of news. We are prepared 
to accept the contention that junior journalists should not be penalised for 
the political views that they hold, but we also expect the editor· to exercise 
adequate vigilance to ensure that news is not "slanted", either in reporting 
or in· editing. We have come across a few Instances where some sentences 
had been interposed or unpalatable references omitted in editing. We 
must say, however, that such instances were rare. 
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i4o9. Bias in _agency reports.-I:r;1dian newspapers ~epend almost exciu
sively .on the news agencies 'for the coverage of .national and interna~ional 
.news, and so there is little evidence of ~ias in the reporting b~Y:ond what
ever is brought in by the news agency itself. We expect that because of 
the economic difficulties of the Press in this countty, dependence' ori news 
agencies would contjnue to exfst for ·quite some time ·to .come, and that 
the shortage of editorial staff on the newspapers themselves· would limit 
'the extent of slanting practised there. This makes it all the -more ·neces
sary_ that the news agencies which serve the Press should :be as free from 
·bias as could be practically ensured . .. 

'1410. Decline,in status.of.editor.--;There has been a general decline in the 
status and independence .of the editor, and this decline is noticeable parti

·cularly in the • case of daily newspapers. The gradual extinction .of the 
individuality of the editor .can be correlated .to the growth in .the _si;~:e of the 

.newspaper and- the .volume -and variety of its. c.ontents. While it may not be 
physically ·practicable to ask that any editor pf a large newspaper should 
personally supervise all the pages of eyery. edition, we are also not in favour 
of that scattering of responsibility that we have noticed in certain large papers 
whereby the editor· has no control over more than four columns on. the le~der 

·page. We consider it essential that if a newspaper is to fulfil its function 
in society, it should have a certain unity of purpose which could be ensured 
only by the concentration of ultimate responsibility in one particular person. 
It is essential that the editor should be able to . inspire all members of his 
team -with his journalistic ability as well as his absolute integrity. 

1411. The editor in a chain or group.-It has .been mentioned .that this 
. decline of· the status of the editor has nowhere been greater than in. the case 
of certain chain papers. While' this statement may be factually correct, we 
are :not convinced that the reduction in status flows inevitably ·from· the fact 

·that the owner controls more than one paper. We have found-that in.almost 
every instance we have come across, the editors of individual . .papers, of a 
group or chain have been allowed considerable latitude in respect .pf their 
individual policies, and only when the ·personal or group interests of the 
·management are directly affected, they are all instructed to conform to a 
particular opinion. Such cases would come under the category <Jf interference 

· by the proprietor and there is not much to differentiate the editor· in :a. ~roup 
from the editor of a single unit. 

1412. Undivided responsibility of editor.-In our view an editor is :cme· 
who is charged with, and exerc~ses, the responsibility for, editing :and, super
vising the contents of the paper and devotes. his attention primarily to .the 
discharge of such responsibility. 'The status of the editor is inseparable .from 
a high standard of journalistic capacity as well as moral. authority. Many 
Managing Editors do not conform to these standards; and their, attention is 

'often devoted to the managerial side of the paper. In. the, case of larger 
newspapers, we would recommend the separation of the functions of the 
manager from those of the editor and the employment of separate individuals. 
WhEm we.. refer to the separation of executive responsibility between the 
editor and the manager, we should also emphasise the necessity for a, team 
spirit to exist. between these two sections. Unless the contents of a. news
paper are directed primarily by the person who is solely responsible ·for such 

. contents and for little else, it would be impossible to bring about an improve
ment in the standard of newspapers. We feel that the editor should 'devote 
his time exclusively to his paper though he, should not be precluded from 
taking part in public activities not inconsistent with .. the avowed policy of 
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his paper. Where the public activity absorbs a major part of the time of the 
editor and he is not able to devote enough time to hi:; editorial duties it 
would be desirable that he should hand over his editorial functions to s~e.. 
one else. 

1413. Enunciation of policY.-We do not- deny to ttte owner or proprietor 
his basic right to have his point of view expressed through the paper. But 
when a proprietor chooses his editor, he should also delegate to him a measure 
of individual authority which would enable him to carry out his policy and to 
resist any attempt to divert the policy in anti-social directions. We consider 
it therefore, natural that before he takes up his duties, the editor should be 
enjoined to follow the general policy of the paper. With a view to stabilise 
and define the editor's ul~imate responsibility in the conduct of a newspaper, 
we recommend that the appointment of an editor should invariably be attended 
with the execution of a contract of employment or letter of appointment laying 
'own the general policy of the paper in as precise terms as possible. The 

contract should also make provision for the determination of editorial '{)Olicy 
on such matters as have not been covered specifically by the contract and 
for the settlement of any differences arising therefrom. In any event, the 
editor in discharging his responsibility, shall be bound by the generally 
accepted code of -journalistic ethics and practice. If a difference of opinion 
arises on a question of policy within the general statement of policy embodied 
in the contract of appointment and such difference is considered by either 
party to be so vital as to necessitate severance of employment, the liability 
for damages and the extent thereof, up tQ the limit specified in the contract. 
should be determined by some outside authority. We recommend that the 
Press Council. whose establishment we are suggesting, would be the proper 
authority. to whom the matter should be referred for arbitration on this point. 

1414. Security of tenure as editor.-Instances in which changes of policy 
had been suggested by the proprietors in order that they may benefit by a 
turn of events have been mentioned to us in several cases. Many instances 
have also been mentioned to us to illustrate the insecurity of the services of 
the editor arising from causes other than political differences. We recommend 
that the period of notice in the case of editors should not be less than three 
months during the first three years of services and not less than six months 
thereafter. In addition. he should be entitled to compensation for involuntary 
unemployment, the measure of such compensation, if any, being determined 
by an independent authority. 

1415. Independence in news presentation.-In the matter of presentation 
{)f 'news, there can be no question of favouring a particular policy or trimming 

·the news to suit that policy. It s':10uld be the responsibility of the editor, 
as a professional man. to decide finally what items of news should go into the 
paper, and the owner should not be in a po~iti~n to order a blackin?-out of 
. any item of news unless, of course, its publlcabon would offend agamst the 
law. 

1416. We have made these recommendations as we believe that the future 
of the Press depends an the independence of the editor. We confidently 
expect that newspaper editors would, in the new role whic~ we h~ve suggested 
for them, set an inspiring example of disinterested publiC' servtce. 

1417. Responsibility of the Press.-The Press is a responsible part .of a 
democratic society. It should provide the public with an intelligent narration 
of the day's events, set in a context which gives them meaning. It must also 
<"larify the values of society and present a clear picture of its goal. The 
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ultimate goal of Indian society, as clearly defined in the directive principles 
embodied in the Constitution, is to secure' and protect a social order in which 
justice, social economic and political, shall inform all the institutions of 
national life. 

1418. Democratir. society lives and grows by accepting ideas, by experi
menting with them, and where necessary, rejecting them. It is necessary, 
therefore, that as many as possible of these ideas which its members hold 
are freely put before the public. We would, however, emphasise that the 
right of free expression is derived from the responsibility for the common 
good. Acceptance of that responsibility is the only basis for this right which 
has been accepted as fundamental. Freedom of the Press does • not mean 
freedom from responsibility for its exercise. Democratic freedom in India, 
and the freedom of· the Press, can have meaning only if this background is 
properly understood. 

1419. Accuracy and fairness.-The need for: truthful, objective and com
prehensive presentation of news from all corners of the world was never 
more urgent. In order to ascertain how far the daily Press :in this country 
has been accurate in the presentation of news and fair in the expression of 
views. we had an examination carried out of the manner in which a number 
of newspapers had reported certain items and commented t:1ereupon. 

1420. In the very large number of newspapers studied and the variety of 
topics in respect of which the study was carried out, there have been very 
few instances where a report has been twisted. Even in the few instances 
where there had been omissions of significant facts in the published reports, 
there are reasons for extending to the editorS" the benefit of doubt. 

1421. In their comments afs'o on the particular items selected, the news
papers have been quite fair. '!'hough we were surprised at the number of 
instances where. newspapers had failed to comment on one or the other of 
the subjects that we had selected, we do not feel that we should attribute 
this to any desire on their part to "sit on the fence" till they knew which 
way the wind was blowing. On the whole, we might say that we were 
satisfied generally with the position disclosed by the study. 

1422. Our examination of accuracy and fairness had onlY a limited scope 
and a restricted objective. It showed that, by and large, the Press of this 
country is generally fair and accurate. But a survey of this nature cannot 
indicate whether the Press is doing anything to provide that intelligent 
picture of current events that we consider very essential. We recommend 
that the continual review of the content of Indian newspapers and the publi
cation · of an annual report on the manner in which they have discharged 
their responsibilit:es should be one of the duties of the Press Institute which 
we are recommending to be set up. 

1423. Chain papers.-In the matter of accurate presentation of news and 
fair comment thereon, the chain papers have behaved as well as the best 
individual units and they have been free from defamatory or obscene 
writings and in most cases, of writings liable to create tension between one 
section of the population and another. At the same time, instances of mis
leading headlines have been frequent both in individual units and ch&.in 
papers and we are afraid that this is also one of those characteristics which 
the smaller papers are trying to copy in order to compete with their bigger 
rivals. More serious is the absence of a pervading sense of social purpose 
which is one of the essentials of good journalism. It would seem as if, in 



their anxiety to please as large a section as possible of the population, these 
·papers ·prefer to run behind the crowd instead of giving dt. a lead. More
over, it was difficult to judge, even from a perusal of leading articles .for six 
months or more, what exactly was the policy of the paper. 

1424. Selection of news.-We consider it essential ·that in making .-a selec
tion of the day's news the journalist should be alive not only to the news 
value of an item but also to its significance. When a journalist says ·that a 

·certain event is "news", he means only that something that has happened 
will attract the interest of his readers. The criteria are therefore 
rec~ncy ip time, proximity, novelty, human interest and also an element of 
conflict. Sensational news attracts more attention than significant news. 
As a result, many activities of the utmost social consequence lie hidden from 
the public eye. We consider it essential that the citizen~ should ·be supplied 
with the information and discussion which he needs for the discharge of his 
responsibilities to society. 

1425. Comment, ·popular and unpopular.-In the matter of comment also, 
sometimes a paper behaves as if convinced that people seldom want to read 
or hear what does not please them, and that they seldom want others to 
read or hear what disagrees with their own convictions or what presents .an 
unfavourable picture of groups to which they belong. We consider it essential 

; that the newspaper should publish facts and comment even though unpopular. 
-From ·what we have ·seen and heard, some editors today do not so much 
consider whether they are in the right or in the wrong but whether they are 
with the crowd. Crowds ·have been right but they have also been wrong. 
We are convinced that there is no significance ~n the Press being free if it is 
not at the same time independent. A newspaper should, as far as possible, 
reflect the opinions .of . as large a sector of the community as it can,· but it 
should al.so. seek to educate and influence the public. 

1426. Criticism of Govemment.-The opinion has been Pxpressed by quite 
a number of journalists as well as by others that in order to succeed a 
paper must be extremely critical of what the Government does. This, they 
say, is a legacy of the past, when every good nationalist paper would criticise 
the Government all the time. Whether the public want it or not, the news-

.· papers themselves have apparently come to believe that blind . criticism of 

. those in authority will sell their paper ·much better than a rational policy 

. or critical judgment. The result of this .widespread conviction is that even 
papers which are generally in support of the parties in power feel called upon, 
when . they criticise its actions, to .use more violent expressions than the 

:situation calls for. If the. newspapers have brought up the public to expect 
such an attitude on their part, it is now their responsibility, after India has 
become independent, to re-orient the public and educate them to look for 
balanced criticism and to value it. 

1427. Yellow . Journalism.-There is no doubt that some of the journals 
in this country are of the type commonly termed "yellow journalism". ·.We 

· would classify under this category any malicious and wilful publication of 
reports which are known "to be false or are not believed . to be true, as well 
as the building up of a body of falsehood around a core of fact. It would 
·include also the lurid exposure, unrelated to public interest, of the personal 
lives of the individuals or even unwarranted intrusion into their private lives. 
such publications are made, with or without intention to levy blackmail 

. directly or indirectly, .and sometimes only to cause pain or humiliation. We 



would also include therein indulgence in the obscene or in language sugges
tive of the obscene, with deliberate intent to debase public taste. There is 
also the use of abusive language, and writings offending against. public 
decency, 

1428.' Yellow· journalism of one' type· or another is dncreasing in this 
country. It is not confined to any' particular area or language but is perhaps· 
mote discernible· in some than in others. It was a matter of grave· concern. 
to us- to find that while instances of such yellow journalism are to be found 
everywhere, the majority of the journalists, who appeared before us, had 
little to say about it except, of course, to· condemn ·it in general terms·. Such 
condemnation too was restdcted to a paragraph or two in the memoranda 
and had not appeared in any of their writings in the Press. 

· 1429. Undesirable tendencies.-In order to promote the sales of news
papers and periodicals, publishers and editors , adopt many practices, some of 
which we consider undesirable even: if they do n'ot fall within the definition of 
'yellow'· journalism. The commonest among· such measures is the use of 
sensational headlines. In our survey of newspaper readership we found that 
a very large proportion of readers appreciate the conveniimce that. headlines 
afforded. A number of readers have however complained about the fact that 
in some cases the headlines did not have any relevance to the reports that 
followed, and served only to mislead.' We have also come across instances 
where news items strongly suspected to be false, if not· known to be false, 
have been published only in order to ·increase circulation.' 

11130·. Astrologica.IJ predictions.-We would refer in this· context to the 
tendency in certain sections of the Press to publish astrological predictions. 
We wish to say nothing againf~ astrology as such. We feel, however, that 
spread of the habit of consulta'tion of and reliance upon a,sttological predic
tions particularly ()f the nature and in the manner. they· are published at 
present is· certain to produce an unsettling effect,. on the minds of readers. 
We would describe the practice of publishing such predictions as undesirable. 
Sometimes, the predictions extend to political events ·of grave significance' to 
the future of the country and even to the likelihood of wars or ot~er cala
mities. They give room for. unfounded fears, apprehensions or hopes of the 
most dangerous character which can have serious consequences· on public 
order and public welfare. In such cases we feel that Government should 
step in and take action· against such publications. 

1431. Cartoon Sflrips.--some witnesses have suggested that the practice 
of publishing cartoon strips can also be harmful and should be stopped. Not 
all cartoon strips are objectionable and if any complaint can be made, it is 
against those setJalised stories, generally origin,ating. from abroad, but now 
being prepared in this country also, which are wholly out of tune with our 
culture and which exploit horror, crime and sex, and which cannot but have 
a deleterious effect on the minds of young persons. We would condemn the 
cartoon strip on its contents and not because· it is a cartoon strip. · 

1432. Attacks on individuals and institutions.-Another favourite device 
to promote circulation is to exploit the desire of the public to read something 
wh:ch is likely to bring down in estimation the reputation of well known 
persons whether they are statesmen,. politic.ians, men in public life or film 
stars. Instances have come to our notice when financial concerns -and other 
institutions have been subjected to false and .malicious attack. Some papers; 
not dailies, appear to devote their pages exclusively to the publication of such 
matter. Many of' the stories thus published are vaguely worded and while 
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they ~brow a lot , of mud, the statements made are not always actionable. 
Occas1onally the aggrieved person demands that the paper should apologise 
or he might ~ven take it t~ court. . The paper then offers a personal apolo~ 
or even publlshes a retraction. Th1s serves to stop the aggrieved party fl·om 
getting the paper punished by law but it does not really·undo the harm that 
has already been done. It is only rarely that some one prosecutes such 
persons for defamation and has the persistence to follow it through until the 
culprit is punished. Far too often the paper escapes punishment and is 
permitted to profit by its crime. But to our regret we found that very few 
of the reputable papers in this country have come out openly to condemn 
such scurrilous writing. We do not think that by ignoring it the evil would 
cure itself. 

1433. Duties of the responsible Press.-It has been argued that if daily 
newspapers of standing would come forward to denounce evil and corruption 
wherever they exist, they would cut away the ground from under the feet 
of such scurrilous papers. The majority of the newspapers in the couatry are 
generally reluctant to publish anything which may be taken for sensationalism, 
and perhaps they tend to the other extreme of keeping out of their pages 
any report, however. authenticated. if it is likely to show up in a bad light 
any one of standing in political, official, or business circles. This tendency 
has. it is said, placed a premium on those papers which do not hesitate to 
make scandalous allegations. We have made certain suggestions for a reform 
of the law regarding defamation which we hope would give a greater measure 
of protection to · those newspapers which endeavour to act in the public 
interest and expect that as they grow more outspoken, public support to 
scandal sheets would be withdrawn altogether. 

1434. Attacks on communities and groups.-A great deal of the scurrilous 
writing that is noticeable in the Press is often directed against communities 
or groups. In this field too, we have not been able to find many instances 
where the sober and responsible Press have come forward to condemn such 
writings intended to vilify communities. 

1435. Indecency and vulgarity.-Quite a number of the more offensive 
publications indulge in suggestive. indecent or vulgar writings. A number 
of publications which deal with the film industry appear to consider such 
writing an indispensable means of making their journals popular. One 
common defence of such writings is that the editor wants to reform the 
industry. We do not believe that if the editor considered reform necessary 
he should himself offend against morals and decency in order to attack the 
evils. The law might be in a position to puish obscenity, but it does not 
follow that what has not been punished is not obscene. Moreover, not all 
the writings would come within the pucview of the law of obscenity even 
though they might well be considered objectionable. Here too. the associations 
of editors and journalists have done little to condemn their colleagues either 
within their organisations or in their writings in the Press. 

1436. Personal attacks on public men.-There have been many instances 
where public men have 'be.en attacked on grounds of their personal character. 
Some of these attacks have had nothing to do with the public responsibilities 
of the persons but solely with their private conduct. In the majority of 
cases, these attacks have been made with the sole purpose of bringing down 
the person ~n public estimation and have been generally characterised by 
indecency. Unfortunately, few persons have come forward to chastise the 
editors by taking them to Court. In many cases this is due. to a general 
reluctance to be a party to legal proceedings, but very often it has been caused 
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by e1e fear that proceedings in Court might merely provide an opportunity 
to the writer or the publisher to sling more mud. We discuss later the limits 
to which we feel that cross-examination in such cases should be permitted 
by the Court· and we hope that once these limits are realised both by the 
judges and by the public, there will no longer be the same reluctance to 
prosecute. But in the case of scurrilous attacks, as in the case of indecent 
writing, it would seem necessary to provide other remedies to supplement 
prosecution under the Penal Code. 

1437. Established papers have behaved weli.-The well-established papers 
have, on the whole, maintained a high standard of journalism. They have 
avo:ded cheap sensationalism and unwarranted instrusion into private lives. 
They represent a decisive majority of the total circulatton in India. Despite 
their s:1ort-comings, we are of the opinion that the country possesses a 
number of newspapers of which any country may be proud. 

1438. Need for a Press Councii.-We have discussed earlier, the need for 
maintaining ed:torial independence, objectivity tot news 'presentation, and 
fairness of comment. These aspects should be looked after by a Press Council 
which will also have the responsibility of fostering the development of the 
Press protecting it from external pressure. We consider that the regulation 
of the eonduct of the Press in the matter of such objectionable writing as is 
not legally punishable should also be the responsibility of the Press Council. 

1439. Journalists should be made responsible.-We have referred to the 
fact that journaLists have not come out to condemn, in their writings, the 
existence of yellow journalism of the different types we have mentioned. W~ 

have been assured by many that if the responsibility of regulating the pro. 
fession is left to the journalists themselves, they would not hesitate in 
enforcing a code of conduct which would enhance the prestige of the profes. 
sion and ensure . that Indian jourMt1ism Pl"O.gresses along health'S' lines. We 
have arrived at the conclusion that the best way of maintaining professional 
standards in journalism would be to bring into existence a body of people 
principally connected wit:, the industry whose responsibi1ity it would be to 
arbitrate ·on doubtful points and to censure any one guilty of infraction of 
the code. 

1440. Council should have statutory powers.-The Royal Commission on 
the· Press in the U. K. recommended the establishment of a Press Council 
which would include laymen; ·several members felt that the Commission 
should be statutory. The Press Council that has come into being is on a 
voluntary basis. In spite of the consequent weakening of its authority, it has 
not hesitated to condemn irresponsible behaviour or unjournalistic conduct 
on t:1e part of newspapers or newspapermen. But the fact that the Press 
Council in the U.K. is a purely voluntary body has undoubtedly handicapped 
it in the exercise of Jts authority over the Press. Its decisions in certain 
cases have been the subject of violent controversy particularly by those 
affe.cted. We feel that a voluntary body of this nature miglht not have the 
necessary sanction behind its decision nor legal authority to make inquiries. 

1441. In order to be effective, a Council of this character should be given 
statutory protection in respect of its action. Without such protection, cacn 
member, as well as the Council as a whole, would be subject tl) the. threat 
of legal action from those whom it seeks to punish by exposurE', and such a 
threat would effectively prevent the Council from speaking its mind freely. 
We are definite, therefore, that the Press CouncJl to be establi~hed in this 
country should be. brought into existence by statute. 
18 Mofl&B. 
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1442. Recommendations.-We recommend that an All-India Press Council 
should be set up by statute with the following objects:-

!. To safeguard the freedom of the Press. 

2. To help the Press' to maintain its independence. 

3. To ensure on the part of the Press the ~aintenance of high standards 
of public taste and foster a due sense of both the rights and 
responsibiLities of citizenship. 

4. To encourage the growth of the sense of responsibility and public 
service among all those engaged in the profession of journalism. 

5. To keep under review any developments likely to restrict the supply 
and dissemination of views of public interest and importance, 
and to keep a watch on the arrangements made by Indian news
papers and news agencies with foreign newspapers and news 
agencies or other bodies for the reproduction in India of material 
obtained from those sources. 

6. To improve the methods of recruitment, education, and training for 
the profession, if necessary by the creation of suitable agencies 
for the purpose, such as a Press Institute. 

7. To conduct through the Press Institute a continuous study of the 
contents and performance of the Press. 

8. To promote a proper function~! relationship amongst all sections of 
the profession. 

9. By censuring objectionable types of journalistic conduct, and by all 
. 'Other possible means, to build up a code in accordance with the 
1dghest professional standards. (In this connection the Council 
will have the right to consider bona fide complaints which it 
may receive about the conduct of the Press or of any person 
towards the Press, to deal with these complaints in whatever 
manner may seem to it practicable and appropriate, and to 
include dn its annual report a record of any action taken under 
this level and its findings thereon). 

10. To ·promote the establishment. of such common services as may 
from time to time appear desirable. 

11. To promote technical and other research. 

12. To study developments in the Press, which may tend towards con~ 
centration or monopoly and, if necessary, to suggest remedies 
therefor. 

13. To publish reports, at least once a year, recordini' its work and 
reviewJng the performance of the Press, its development. and 
the factors affecting them, including the number and circulation 
of newspapers, the condition of working journalists, and the 
financial condition of the industry. 

14. To review the·ownership structure and its impact on the performance 
of the Press. 

1443. The Press Council should consist of men who will command the 
general confidence and respect of the profession and should have 25 members 
exrluding the Chairman who should be a person who is or has been a Judge 



ot a High Court and should be nominated by the Chief Justice of India. 0\lt 
of these, 13 .or more should be working j.ournalists including working editors, 
and the others should be drawn from newspaper proprietors, Universities, 
literary bodies, etc. The professional members will be of at least 10 years 
standing in the profession. In the constitution of the Oouncil the periodical 
Press should be duly represented. 

1444. The Press Council will act through Committees to be constituted by 
the Chairman. The various functions of these Committees will, inter alia 
relate to: 

(i) matters relating to ethical standards and professional etiquette; 
(ii) charges of objectionable publications, (news, comment or adver

tisement), infractions of journalistic ethics or professional codes; 
(iii) regulation of the inter-relation of the various branches of the 

journalistic profession. 
1445. If a person whose action has· been que~Uoned is himself a member 

of the Council, then the Committee chosen by the Chairman to consider the 
question will not include him as one of its members. If a member is judged 
by the Council to be guilty of objectionable journalistic conduct, he shall 
forthwith cease to be a member of the Press Council. 

1446. It shall be open to the Press Council to go into any instance of 
infraction of the code of ethics or professional conduct. Where, however, 
proceedings in respect of such publication have been started in court, the 
Council snall not express any opinion until such proceedings have terminated. 
In other words, it shall not be for the Press Council to usurp the functions 
of a court of law. Nor is it intended that the Press Council, in pronouncing 
on matters coming before thel'll, for consideration should follow the strict 
procedure of the courts. It is expected, however, that Jn recording its findings 
on any case of unjournalistic conduct, the Council will set out its reasons. 

1447. Normally, anonymity is to be respected, but where questions are 
considered by the Press Council involving fixing of responsibility, journalistic 
prJvilege may be W,!iived. 

1448. There should be only one central Council until uniform standards 
have been set up; thereafter, if it is found necessary, regional or State 
branches may be constituted. 

1449. The Council will regulate its own procedure as well as the procedure 
of its Committees. 

1450. It is recommended that a cess of Rs. 10 per ton should be levied 
on the consumption of newsprint ·and expenditure on the Council and ,its 
ancillaries be charged to the fund thus collected. 

1451. We consider it essential that all journalists should feel themselves 
bound by a certain code of ethics which would ensure that in their writings 
they would continually aim to discharge their high responsibility to society. 

1452. We would consider the formulation of a code bearing all these 
· principles in mind to be one of the prime duties and responsibilities of tM.' 

Press Collncil when it is established. We would like them to keep in min<! 
the following principles which we consider should find a place in a code of 
journalistic ethics:-

(1) As the Press is a primary instrument ~n the creation of public opinion, 
journalisis should regard their calling as a trust and be ready and willing to 
serve and guard the public interest. 
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(2) In the discharge of their duties, journalists shall attach due value 
to fundamental human and social rights and shall hold good faith and fair 
play in news reports and comments as essential professivnal obligations. 

(3) Freedom in the honest collection and publication of news and facts 
and the rights of fair comment and criticism are principles which every 
journalis~ should always defend. 

(4) Journalists shall observe due restraint in reports and comments which 
are likely to aggravate tensions likely to lead to violence. 

(5) Journalists shall endeavour to ensure that information disseminated 
is factually accurate. No fact shall be distorted and no essential fact shall 
be suppressed. No .information known to be false or not believed to be true 
shall be published. 

(6) Responsibility shall be assumed for all information and comments 
published. If responsibility is disclaimed, : thls shall be explicitly stated 
beforehand. 

(7) Unconfirmed news shall be identified and treated as such._ 

(8) Confidence shall always be respected and professional secrecy preserv, 
ed, but it shall not be regarded as a breach of the code if the source of infor
mation is disclosed in matters coming up before the Press Council, or courts 
C!f law. 

(ll) Journalists shall not allow personal interests to influence professional 
conduct. 

(19) Any report found to be inaccurate and any comment based on in
liCCllrate reports shall be voluntarHy rectified. It shall be obligatory to give 
fair public:ity to a correction or contradiction when a report published is 
false or inaccurate in material particulars. 

(11) All persons engaged in the gathering, transmission and dissemination 
of news and in commenting thereon shall seek to maintain full public confi
dence in the integrity and dignity of their profession. They shall assign and 
accept only such tasks as are compatible wi.th this integrity and dignity; and 
they shall guard against exploitation of their status. 

(12) There is nothing so unworthy as the acceptance or demand of a bribe 
or inducement for the exercise by a journalist of his power to give or deny 
publicity to news or comment. 

(13) The carrying on of personal controversies in the Press, where no 
public issue is involved, is unjournalistic and derogatory to the dignity of the 
profession. 

(14) It is unprofessional to give currency in the Press to rumours or 
gossip affecting the private life of individuals. Even verifiable news affecting 
individuals shall not be published unless public interests demanCI. its 
publication. 

(15) Calumny and unfounded accusations are serious professional 
offences. 

(16) Plagiarism is also a serious professional offence. 

(17) In obtaining news or pictures, reporters and Press photographers 
shall.do nothing that will cause pain or humiliation to innocent, bereaved or 
otherwi~e distressed persons. 
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Freedom of the Press 

1453. The expression "freedom of the Press" has been understood in 
various senses by different persons. It is sometimes confused with the idea 
of the independence of the Press. We think that the expression should be 
understood as meaning freedom to hold opinions, to receive and to impart 
information through the printed word, without any interference from any 
public authority. 

1454. In a society where the rights of the individuals have to be 
harmonised with their duties towards society, all fundamental rights 
and their free play must be subject to restrictions. But the concept of 
freedom with responsibility should not be pushed to a point where the 
emphasis on responsibility becomes in effect the negation of freedom itself. 
Some kind of restriction is inherent in the· concept of the freedom of the 
Press. The shape which such restrictions should take must depend on 
the state of the development of society in different countries and even in 
the same country must depend on the circumstances prevailing at different 
times. Accordingly our Constitution has .carefully circumscribed under 
Article 19(2) to 19(6) the field of permissible restrictive legislation. 

1455. The tender plant of democracy can flourish only in an atmosphere 
where there is a free interchange of views and ideas which one not only 
has a moral right but a moral duty to express. Democracy can thrive not 
only under the vigilant eye of its legislature but also under the care and 
guidance of public opinion. The Press is, par excellence, the vehicle 
through which such opinion can become articulate. The Pr~ss has not only 
a moral right to free expressiP,/1 but it is subject to certain responsibilities 
also. But the terrain of moral restrictions is not always co-extensive with 
the legal restrictions which may be imposed upon the right. Up to a point 
the restrictions must come from within. The legal protection may continue 
to remain even though the moral right to it has been forfeited. Within 
the limits of this legal tolerance, the control over the Press must be sub
Jective or professional. The ethical sense of the individual, the conscious
ness that abuse of the freedom of expression, though not legally punish
able must tarnish the fair name of the Press, and the censure of fellow 
journalists, should all operate as powerful factors towards the maintenance 
of the freedom without any legal restrictions being placed on that freedom. 

1456. Article 19(2) of the Constitution, as it originally stood, permitted 
the State to enact any law relating to libel, slander, defamation, contempt 
of courts or any matter which offends against decency or morality or which 
undermines the security of or tends to overthrow the State. These restric
tions have been regarded as unexceptionable. The Supreme Court, how
ever, drew a distinction between "public order" and "security of the State" 
and held that restrictions in the interest of the latter and not in the interest 
of the former could be justified under that Article. In consequence, it was 
held by the Patna High Court that even incitement to murder or other 
violent crimes could not be made punishable, under the original Article 19 (2) 
of the Constitution. Article 19('2) was, therefore, amended by including, 
among permissible restrictive legislation, matters relating to (1) public 
order; (2) friendly relations with foreign States; and (3) incitement to all 
offence. Although the Judgment of the Patna High Court was subsequently 
reversed by the Supreme Court, the observations of the Supreme Court 
would not, in our opinion, have made the amendment of the Constitution 
unnecessary in so far as the subject of public order was concerned. 



1457. The Draft Covenant on Freedom of Information and Press pre
pared by the Geneva Conference of the Sub-Commission on Human Rights 
set up by the Economic and Social Council of the United Nations included, 
in April 1949, all the three subjects among matt~rs with respect to which 
restrictions could be placed on the freedom of information and the Press. 
The ad hoc Committee of the United Nations adopted in Septembe;r 1950 
a Convention on Freedom of Information which was practically on the lines 
of the Geneva Draft, but omitted the sub-clause relating to systematic diffu
sion of deliberately false or distorted reports which undermine friendly 
relations between peoples or States. Monsieur Lopez's report to the 
ECOSOC recommends a formula which in general terms permits restric
tions being placed inter alia for prevention of disorder and crime. The 
Resolution of the Council of Europe also permits restrictions being placed in 
the interest of public safety and prevention of disorder. We, therefore, 
think that Article 19(2) of the Constitution as it stands at present is not 
inconsistent with the concept of the freedom of the Press at least in so far 
as it relates to public order and incitement to an offence. 

1458. The Constitutions of some other countries and the judicial decisions 
of the Supreme Court of the United States of America permit legislative 
abridgment of the freedom of speech and expression in the interest of 
public order. 

1459. The "clear and present danger" test which the Supreme Court of 
America applies might be a good working rule for the judiciary where, as 
in the American Constitution, the sphere of legislative abridgment is not 
defined by words in the Constitution itself. But in the scheme of our Cons
titution that sphere has to be defined for certain purposes. The "clear and 
present danger" test cannot be utilised for defining matters in respect of 
which there may be legislative restrictions on the freedom of speech and 
expression. But the implication of that test would be a legitimate consi- _ 
deration when Courts have to decide whether a particular law dealing with 
a matter is reasonable or not, having regard to the imminence and character 
of the danger sought to be averted by the restrictions. 

1460. The words "public order" should be preferred to the words "for 
the prevention of disorder". · 

1461. There has been criticism of the clause relating to friendly. rela
tions with foreign States. But the Constitutions of other countries have a 
provision somewhat on the lines of the clause in our Constitution. Although 
we are in favour of the Parliament having this reserve power, we think 
that the words "in the interest of friendly relations with foreign States" 
are of a very wide connotation and may conceivably be relied upon for 
supporting any legislation which may restrict even legitimate criticism 
of the foreign policy of Government. It would be difficult to devise a for
mula which would define the scope of the legislation by Parliament in this 
regard. The Constitution can at best merely indicate the topics in respect 
of which there may be reasonable restrictions on the freedom of speech 
and expression. · It must be left to the wisdom of Parliament to define the 
precise scope of those r~strictions and to the impartiality of the Supreme 
Court to pronounce upon the reasonablet~.ess. of those restrictions. We 
recommend that whetever legislation might be framed in the interest 
of friendly relations with foreign States, it should be confined in its opera
tion to cases of systematic diffusion of deliberately false or distorted reports 
which undermine relations with foreign States, and should not punish any 
sporadic utterance or any dissemination of true facts although they may 
have the tendency of endangering the friendly relations with foreign Stations. 
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1462. Although the words "incitement to an offence" are of wide import, 
the main difficulty that has faced us is that if we omit these words the 
whole law of abetment contained in the Indian Penal Code would be open 
to challenge in so far as the abetment consists in inciting persons to commit 
offences. Although the decision of the Supreme Court has probably saved 
legal provisions punishing incitement to the commission of aggravated 
offences, there will be no constitutional authority, in the absence of these 
words, for punishing abetments by means of incitement to commit offences 
involving violence in a less aggravated form or offences in which there may 
be no violence at all. Moreover, when a law is. enacted, it must be re
garded as an expression of the will of the people and if the law is disliked 
by certain sections of the people, the remedy lies not in disobeying the law 
but in persuading the public to see the inequity of it and in getting it al
tered by legitimate and constitutional means. 

1463. The provisions contained in Article 19(2) of the Constitution are 
merely enabling provisions, and the ultimat~ sanction behind any legisla
tion must be the will of the people. The C~mstitution merely lays down 
that certain fundamental principles may not be disregarded in attempting 
to harmonise freedom of expression of an individual with the requirements 
of the public good. Apart from such safeguards as the Constitution has 
laid down, there are two other lines of defence against undue encroach
ment over the fundamental right of freedom of expression. One is the 
Legislature itself and the other is the High Courts and the Supreme Court. 
Although the Constitution invests the Legislatures with power to place res
trictions on the freedom of speech and expression for certain purposes, the 
power would, we trust, be exercised with discrimination and circumspec
tion. If any restrictions are placed by the Legisiatures on the fundamental 
right, we have no doubt that the impartiality and the broad and realistic 
outlook of the High Courts and Supreme Court will ensure that the power 
is not exercised by the Legislatures in an arbitrary or unreasonable manner. 
We, therefore, think that there is no case made out for going back to Article 
19 (2) of the Constitution as it stood before its amendment in 1951. 

The Press (Objectionable Matter> Act 

14611. The criticism of this measure falls into two sharply defined cate
gories. On the one hand it has been suggested-

Ci) that there is no emergency calling for the enactment of such 
legislation; · 

(ii) that it provides penalties unknown to law in other countries; 

(iii) that the judicial order and a jury of pressmen are merely face
saving devices; and 

(iv) that the existence of the Act itself is a stigma on the Indian 
Press. 

It has further been urged that there is no necessity of a special Press 
Law and that the ordinary law of the land would suffice ~or punishing thos9 
who could be proved to have abused the freedom of the Press. On the 
other hand, there is a strong body of opinion represented by most of the 
State Governments that the Act as it stands has oroved insufficient to curb 
the mischief which it was intended to check. They have stated that the 
definition of the expression "objectionable matter" should include defama
tory remarks with regard to Ministers and public servants, matters 
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which hurt religious feelings of the people, false and distorted news or 
sensational reports. So far as the procedure is concerned, it has been 
pointed out that trial by jury has proved ineffective and that although keepers 
of the press and publishers of newspapers become liable, the editors of the 
papers cannot be proceeded against. Doubt has also been expressed as re
gards the legal validity of sub-clauses (v) and (vi) '"of Section 3 of the Act. 

1465. The Press is one of the vital organs of modern life more specially in 
a democracy. It has enormous potentialities for good or evil. There is an 
essential difference between the mischief that may be wrought by an indi
vidual who gives expression to an objectionable matter and the Press which 
publishes ·such matter. In the case of irresponsible writings in the Press, 
the spread of harm is wider and the effect is far greater and most rapid. 
There is, therefore, some justification for treating individual utterance of 
an objectionable matter differently from the publication thereof in the 
Press. The Act is designed to prevent publication of objectionable matter 
in that small but growing section of the Press which is found to be 'habitu
allY' indulging in the publication of such matter. The Act cannot be regard
ed as a stigma on the Press as a whole, because all laws · are designed to 
strike at the insignificant minority which intends to indulge in anti-social 
activities and their existence is no reflection on the conduct or the character 
of the overwhelming majority of the community. The amount of security 
required to be deposited by the keeper of a press has to be fixed with due 
regard to the circumstances of the case and must not be excessive. There 
is, therefore, no point in the argument that the freedom of expression is 
granted to a rich person who is in a position to furnish security and risk. 
its forfeiture, but is denied to a person whose resources are not great. There 
is also no force in the argument that it is humiliating to have to conduct 
newspapers under a threat of forfeiture of security. It cannot be more. 
humiliating to have to run a newspaper under the threat of losing a certain 
amount of money than under the threat of being sent to prison or having to 
pay a heavy fine which are the consequences if the ordinary law is resorted 
to. Moreover, there is a provision in the ordinary law of the land that 
security may be demanded from the printer, publisher, proprietor or editor 
of a newspaper under certain circumstances. (See Section 108 of the Cri
mlnal Procedure Code). Further a modern newspaper is brought out under 
very great pressure by working against time. It would, therefore, not be 
fair to treat offences committed by the Press as being in the same category 
as an offence committed by an individual, possibly after considerable deli
beration. Therefore, some lenient remedy is called foe in their case. There 
is also the fact that although it may be legally possible to hold one single 
individual responsible for what appears in a newspaper and, therefore, 
answerable in respect of any offence committed by that paper, there is al
ways the possibility that the punishment of the individual may be vicarious. 
As the paper is the composite product of the joint efforts of several persons, 
personal responsibility can hardly be defined or fixed. The Press Laws 
Enquiry Committee apprec:ated all these arguments and recommended the 
re-enactment of practically all the provisions of the Press (Emergency 
Powers) Act of i931, but it came to the conclusion that there should be no 
demand for security only ·because such a provision does not exist in the laws 
of other countries. 

1466. It seems to us that the Press (Objectionable Matter) Act is a dis
tinct improvement on the scheme envisaged by the Press Laws Enquiry 
Committee. 
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1467. Samples of objectionable writings brought to the notice of the 
Commission indicate that a majority of such writings are those which (i) 
tend to promote communal hatred and enmity; and (ii) infringe or offend 
decency or morality and publish scurrilous ·or obscene matter defaming 
individuals and making instrusion into their . private affairs. There is no 
doubt that a large section of the Press in India is sober and responsible 
and does not indulge in what lias been described as yeilow journalism. 
There is, however, a small section of the Press, mainly the Indian language 
Press, which seeks to flourish on blackmail, sensationalism and obscenity. 
By and large the English section 'of the daily Press is comparatively free 
from objectionable writings. There are, however, a few periodicals· which 
often indulge in vilification of persons in authority, in ferreting out of offi
cial secrets and in publishing spicy scandals having a political tinge. 

. . . 
1468. An analysis of the action taken so far by the State Governments 

indicates that the overwhelming preponderance of objectionable writings 
falls under clause (vi) of Section 3 of .the Act. But in a very large number 
of cases the State Governments have taken no acfion either because they 
chose not to give undue publicity ·by starting proceedings .or because they 
had little faith in the efficacy of the Act.· The smallness of the section which 
indulges in such objectionable writings does not ipso facto derogate from 
the necessity of having a law on the subject.· No responsible newspaper 
or periodical need be afraid of the provisions of this· Act as no such paper 
is likely to publish material coming within the four corners of Section 3 
which defines "objectionable matter", It is a fact, howev~r, that the Act 
has not effectively stopped publicatio.n. of objectionable. matter and most 
of the State Governments have taken no . action under it either because 
they did not intend to give undue publicity to the matter· or because they 
considered the Act a poor weapon to deal with · such writings. Having 
accepted the odium that attaches to the- enactment· of such a legislation, 
one would have expected that the State Governments would take steps· to 
implement the Act effectively. But it does not appear that any ·serious 
effort has been made in this direction by the State Governments. ·Their 
grievance about the efficacy of the Act would have been legitimate if cases 
had been placed before the Courts and the Courts had held th.at, as the Act 
stood, no security could be ordered. We think;·· however; that some legisla
tion in the form of a provision for taking security is necessary to deal with 
such writings and the next question is whether it should be enacted in a 
separate Act or made a part of the :Permanent law of the .Jr.nd. · · 

~ .. - - "\ . 

1469. There has been a proposal of repealing the Prt~ss (Objectionable 
Matter) Act and enlarging Section 108 of the Cr. P.C. Such· a procedure 
would have eliminated one of the main objections to the Act., and the ordi
nary law of the land would have applied equally to both. individuals and 
the Press. But making all these changes in the law of ·the land would 
have failed to emphasise the essentially temporary purpose of an enact
ment like the Press (Objectionable Matter) Act. We hope that with tht. 
establishment of th~ Press Council, there will be internal control over thCI 
Press and that the Press Council would see that the units of the Press 
publishing objectionable matter are effectively pulled up and publicly cen
sured. As th-e Press Council grows in strength and prestige, the necessity 
of having to resort to such measures as the Press (Objectionable Matter) 
Act will gradually disappear and the perma'nent law of· the land will not 
have to be altered for the sake of. a small ~rrant 'section ot the Press that 
exists today. We, therefore, consider .that it would ·be mort desirable that 
the special provision relating to the Press shou1d remain as a separate Act 
18 Mofi&B. 
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and not form part of the permanent law of the land. Whether the Act 
would require to be continued after February 1956 must depend upon the 
performance of the Press during the next two years and on the extent to 
which the Press Council, if it comes into being before then, w:ill be able 
to exercise a restraining influence on the erring section of the Press. 

1470. It would be presumptuous on our part to anticipate the decision 
of the Supreme Court but sub-clause (v) of Section 3 of the Press (Objec
tionable Metter) Act would appear to be not ultra vires of the Constitution 
and void under Article 13. Similarly we think that scurrility involved in 
writing which is coarse, vulgar or abusive could properly be hit by legisla
tion designed to restrict freedom of expression in the interest of morality 
and decency. 

1471. We are making proposals for tightening up the law of defamation. 
· If these proposals are adopted, we do not think that objectionable writings 

which are defamatory of public servants need be brought within the scope 
of the Press (Objectionable Matter) Act. 

1472. Abusive writings, publication of false and distorted news or sensa
tional reports or reviews in bold headlines are matters which should not 
come within the purview of the law. The real cure for such manifestation 
of irresponsibility is both subjective and organisational and we cannot re
commend any abridgment of the freedom of expression by legislative mea
sures. 

1473. We think that the system of trial by jury under the Act should 
continue. We think that the provision of trial by jury is a salutary one 
although it may have resulted in injustice in one or two cases. Journalists, 
like members of any other jury, have to learn to assume responsibility. 
There are journalists in India who have strength of character and a sense of 
public duty, who would be prepared to assume the responsibility involved 
in this. It is in that faith and hope that we have made proposals for the 
constitution of a Press Council which will lay down and administer its code 
of ethics and maintain the best traditions an<l standards of Indian journa
lism. We note, however, that the recent amendment of the Press (Objec
tionable Matter) Act lays down clearly that it is the duty of the jury to 
decide whether a newspaper contains any objectionable matter and that 
it is the duty of the judge to decide whether there are sufficient grounds 
for making an order for the demanding of security or for directing that any 
security or any part thereof should be forfeited to Government. 

1474. It would be contrary to the usual practice to enable one State 
Government to deal with an offence committed within the jurisdiction of 
another State. We see no necessity to delete the provision with regard to 
giving of,warning. We consider that the safeguard imposed by the Legis
lature of consulting the highest law officer before taking action under 
Section 11 is a salutary one and should be retained. We see no necessity 
for imposing a minimum on . the amounts for which security should be 
taken. We cannot accept the suggestions of State Governments for tighten
ing up the law in ~hese respects. 

1475. The recent amendment to the Press (Objectionable Matter) Act 
providing for an appeal by Government where the Judge and Jury had 
declined to take action against a paper is a useful provision, although it is 
to be noted that the Criminal Procedure Code does not provide for an 
appeal against the orders passed under Chapter VIII of the Code wh~ the 
Courts decline to pass an order demanding security. 
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1476. We agree with the view that the editor of the paper who is pri
marily responsible for the contents of the paper should also shoulder the 
responsibility under the Press (Objectionable Matter) Act. 

The Press and Registration of Books Act 

1477. A doubt has been expressed whether leaflets come within the 
purview of section 3 of the Act. Although there is not much room for 
doubt on the point, the section may be amended as was proposed to be 
done by clause 3 of the Bill which was before Parliament for amending 
the Act. 

1478. There has been some divergence of opinion as to whether every 
copy of a newspaper should contain the name of the person who is the 
editor thereof. The consensus of opinion is in favour of retaining section 
5(1) of the Act as it is. We agree with that view. But whenever the editor 
is temporarily away and does not intend to assu.me responsibility for what 
appears in the paper, his name should not appear ~n the newspaper as editor, 
and the name of acting editor should be printed.· 

1479. Under section 5(2) of the Act, it is open to any person to declare 
his intention of starting a paper. But it is not incumbent upon him to 
start the paper within any specified period after the declaration. We think 
it should be possible for a publisher to start publishing the paper within a 
fortnight of the declaration in the case of dailies, within a month in the 
case of weeklies and within three months in the case of monthlies. The 
declaration should be deemed to lapse if the publication of a newspaper 
or a periodical is not commenced within these periods. There is also no 
provision in the Act that any particular number of issues should be brought 
out within a specified period. W.e recommend that a "daily" should bring 
out at least 15 issues in any consecutive period of 30 days and a "weekly" 
not less than 12 issues in any consecutive period of six months. Failure 
to do so should entail lapsing of the declaration. Section 8 of the Act 
makes it optional on the part of the publisher of a paper to file a declara
tion to the effect that he has ceased to be the publisher of that paper. We 
think that such a declaration should be made compulsory. We also recom
mend that no declaration- should be accepted if a new paper proposed to be 
published bears the same name as another paper published in the same 
State or in the same language. 

1480. We agree with the recommendation of the Press Laws Enquiry 
Committee that temporary changes in the place of printing a publication 
may merely be notified to the Magistrate within 24 hours and that if this 
is done; there need be no fresh declaration, so long as the printer and the 
publisher continue to be the same. 

1481. We agree with the recommendation of the Press Laws Enquiry 
Committee that !i new declaration should be necessary only if the printer 
and publisher are absent from the Indian Union for a period longer than 
30 days. 

1482. One copy of each paper, book or periodical should be filed witl't 
the National Libarary of India. Although the recent bill "to provide for 
delivery of books to the National Library and other public libraries" pro
poses to rectify this omission so far as books are concerned, it excludes 
newspapers from its purview. It is desirable, we ·think, that one library 
at least should have all the important newspapers and periodicals published 
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in India and we recommend that a provision should be made to that effect 
in the Act. 

1483. We consider that the whole adminiStration of the Press and Regis
tration of Books Act requires to be overhauled. There is a general laxity 
in the checking of the filing and the registration of books and periodicals. 
It has been a matter of great difficulty to us to obtain the files of news
papers or even to verify whether a paper is · currently being published or 
not. In many cases the information supplied by the State Governments 
was grossly inaccurate and never up to date. There is little or no check 
to see whether a paper comes out regularly and if it does not, to find out 
the cause or to correct the record accordingly. There must therefore be a 
radical change in the administration of the Act in the various States. It is 
necessary, we think, that there should be one central authority to be named 
the Press Registrar for India exercising supervisory jurisdiction over the 
Press Registrars appointed for each State. It should be the business of the 
Press Registrar to have a complete register of all the newspaper&' and 
periodicals, news agencies and advertising agencies in the State. It should 
be made obligatory on them to re·gister themselves under the Act and if 
they fail to do so, they should be ineligible to carry on the business. The 
declarations to be made by them should include a statement of the capital 
structure and the. staff proposed to be employed in the venture, and the 
Registrar should have authority to call for any additional factual informa-
tion. · · 

1484. The rules regarding registration of newspapers and periodicals 
under the Indian Post Offices Act of 1898 require to be altered as such 
registration entitles the newspapers and periodicals concerned to obtain 
certain concessions. We have come across several "newspapers" purport
ed to be registered under the Indian Post Offices Act which contain only 
one item of news, of three or four lines, and the rest of the paper is devoted 
either to market quotations or to solutions of crossword puzzles. We feel 
that the concessions which a registered newspaper enjoys under the Indian 
Post Offices Act should be given to genuine newspapers, although they may 
be continued in respect of publications containing market reports, especial
ly if they give interpretations of market trends. There is no justifica
tion for extending the concession to publications which consist of nothing 
except possible solutions to crossword ·puzzles. On the other hand, we have 
been informed that certain magazines have been refused the postal conces
sions on the ground that they do not contain 50 per cent. of material which 
could be described as news or articles relating thereto and current topics. 
Fiction is not included in this category of reading matter. It would be 
desirable to amend the definition of newspapers in the Post Offices Act to 
enable genuine periodicals containing a reasonable quantity of fiction, lite
rary, scientific, philosophic or artistic comment to obtain the concessions. 

1485. It should be the duty of the Press Registrar of India to bring out 
an annual report on the working of the Press on its organisational side 
giving the necessary statistics, just as the Press Council should bring out 
an annual report on the working of the Press on its editorial side. 

Official Secrets Act, 1923 
1486. We agree with the view that merely because a circular is marked 

secret or confidential, it should not attract the provisions of the Act, if the 
publication thereof is in the interest of the public, and no question of 
national emergency an' interest of the State as such arises. But in view 



of the eminently reasonable manner in which the Act is being administered, 
we refrain from making any recommendation for an amendment thereof. 

Sect•on 124A. Indian Penal Code 

1487. This section, as authoritatively interpreted, was held by the Punjab 
High Court to have become void because it contravened the right to free
dom of speech and expression and that it was not saved by Article 19(2) 
of the Constitution as it originally stood. In our opinion, in so far as the 
section penalises mere exciting or attempting to excite feelings of hatred, 
contempt or disaffection towards Government without exciting or attempt
ing to excite disturbance of public order, it is ultra vires of the Constitu
tion even under the amended Article 19(2). In a modern democratic 
society, changes of Government are brought about by expressing dissatis~ 
faction with its doings and mobilising public opinion hostile to the Govern
ment in power. This is the normal functie.ning of democracy. In so far 
as section 124A seeks to penalise . such expression this section would appear 
to be not only ultra vires of the Constitution, but opposed to the concept 
of the freedom of the Press. We recommend that the section be repealed. 
It would, however, be desirable to make punishable by a new section 121B, 
expressions which incite persons to alter by violence the system of Govern
ment, with or without foreign aid.· ·This may not amount to waging war 
within the meaning· of section 121 of the Indian Penal Code\ and is obviously 
more servious than offences against public tranquillity and offences against 
persons. 

Section 153A, Indian Penal Code ... 
1488. The decision of the Punjab High Court had thrown a cloud on the 

validity of this section under Article 19(2) of the Constitution as it origi
nally stood. Since then the Article has been amended by introducing the 
words "public order" in that Article. Although there has been no final 
or authoritative decision on the point, it appears that the section could be 
regarded as being intra vires of the amended Constitution. The possibility, 
however remote, of its being held void does exist and it would therefore 
be desirable to bring this section within Article 19(2) without the possibility 
of a challenge by restricting its operation to those cases where there is inten
tion to cause disturbance of public peace or knowledge of likelihood of 
violence ensuing. We also support the recommendation of the Press Laws 
Enquiry Committee that an Explanation should be added to this section to 
the effect that it does not amount to an offence under this section to advo
cate a change in the social or economic order, provided that any such ad
vocacy is not intended or likely to lead to disorder or to the commission of 
offences. 

Section 295A, Indian Penal Code 

1489. This section which refers to deliberately and maliciously outraging 
the religious feelings of any class of subjects or insulting or attempting to 
insult religious beliefs of that class may possibly be protected by the words· 
"public order" and "morality" in Article 19 (2) of the Constitution. But we 
think that the section should be brought indisputably within the provisions 
of the Constitution by limiting its operation to those. cases where there is 
intention to cause violence or knowledge of likelihood of violence ensuing. 
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Section 505, Indian Penal Code 

1490. It seems to' us that all clauses of section 505 are covered by Article 
19(2) of the Constitution and are not inconsistent with the concept of the 
freedom of the Press. Under the circumstances, we see no necessity of 
suggesting ;my amendment to this section. -

Sections 99A to 99G, Criminal Procedure Code 

1491. These sections enable Government to forfeit every issue of a news
paper or a book whenever it appears to them that they contain matter 
falling under sections 124A, 153A and 295A of the Indian Penal Code. 
Followirig our recommendation with regard to section 124A, the reference 
to that section in section 99A of the Criminal Procedure Code should be 
deleted. The rest of the section may remain, because the reference to sections 
153A and 295A of the Indian Penal Code would be construed as reference 
to the amended sections 153A and 295A if our recommendation is accepted 
and those sections are suitably amended. If, as suggested by us, a new 
offence under section 121B is created, that section will also have to be 

. included in section 99A of the Criminal Procedure Code. 

Section 144, Criminal Procedure Code 

1492. Although the section is not inconsistent with the freedom of the 
Press, we suppor;t the view of the Press Laws Enquiry Committee that it 
was not the intention of the framers of the Code that this section should be 
applied to the Press. If Government consider it necessary to have powers 
for the issue of temporary orders to newspapers in urgent cases of appre
hended danger, Government may promote separate legislation or seek an 
amendment of that section. 

1493. While appreciating the correctness of Mr. Justice Mukherjee's 
report on the Calcutta Police assault on the Press reporters, that the repor
ters could not claim exemption from the operation of an order under section 
144, merely by reason of the fact that they were newspaper reporters, we 
are conscious of th.e difficulty which that view creates. We recommend 
that when an· order is issued prohibiting assembly of more than a certain 
number of persons, the authority concerned may grant, in the order itself, 
special exemption to bona fide reporters. They should be asked to wear 
distinctive badges in token of the special exemption and carry the permit 
on their person. We are confident that such bona fide reporters will not 
participate, directly or indirectly, in the unlawful activities and thus abuse 
the special concession and consideration shown to them. 

1494. Section 5, Indian Telegraph Act.-In so far as the provisions of 
this section can come into force only on the occurence of an emergency 
or in the interest of public safety, they cannot be said to be inconsistent 
with the freedom of the Press or outside the scope of permissible legislative 
restrictions under Article 19(2) of the Constitution. The recommendation 
of the Press Laws Enquiry Committee is that the delegation of these 
powers should be the exception rather than the rule, that the delegation 
should be issued by Government in order to ensure that these powers are 

·not abused. As a further safeguard, if any orders are passed under sub
section (3) by specially authorised officers of Government, they should be 
reported to the Central or Provincial Government, as the case may ~e, in 
order to enable the responsible Minister to judge the proper exerclSe of 
the powers and the orders passed in individual cases. 
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1495. Sea Customs Act, 1878.-Secticn 19 is not limited in its operation 
to any emergency and would therefore appear to be not 1n consonance 
with the freedom of the Press or Article 19(2) of the Constitution. The 
section sho~ld be amended to limit its operation, in the case of newspapers 
and periodicals, to such matter as is liable to be forfeited under section 99A 
of the Criminal Procedure Code. It would be anomalous to ban the pro
duction of that type of literature in this country, but to permit its import. 

1496. Sections 181A and 181C authorise detention of any package sus
pected to contain any newspaper or document, the publication of which is 
punishable under section 124A. Consistently with our recommendation 
above the reference to section 124A of the Indian Penal Code in these 
sectio~ will have to be replaced by a reference to the new section 121B of 
the Indian Penal Code which is suggested for enactment. 

1497. Indian Post Offices Act, 1898.-0ur observations with respect to 
section 19 of the Sea Customs Act apply to this section of the Post Offices 
Ad . 

Section 26: Our remarks under· section 5 of the Indian Telegraph Act 
apply to this section of the Post Offices Act. 

Section 27B: Our remarks under sections 181A to 181C of the Sea Cus
toms Act apply to this section of the Post eJ!fices Act. 

1498. Law of Contempt of Courts.-The Contempt of Court jurisdiction 
is inherent in the Court of Record. The Contempt of Court Act (XII of 
1926) settled a vexed quesHon by enacting that the High Courts of Judica
ture have and exercise the same jurisdiction, powers and authority in ac
cordance with the same procedure and practice in respect of Subordinate 
Courts as in respect of contempt of themselves. The Act also places a limit 
on the extend of punishment to be imposed. The provision in the Act, 
which lays down that no High Court shall take cognisance of a contempt 
alleged to have been committed in respect of a Court subordinate to it 
where such contempt is an offence punishable under the Indian Penal Code, 
has been interpreted to mean that the High Court jurisdiction is excluded 
or.ly in those cases where the acts alleged to constitute contempt of a su
bordinate court were punishable as contempt, and not where these acts mere
ly amount to offences of other description for which punishment has been 
provided in the Indian Penal Code. For example, the defamation of a judge 
of a subordinate court constitutes an offence under the Indian Penal Code, 
but does not oust the jurisdiction of a High Court to take cognisance of the 
act as contempt. The High Courts have extra-territorial jurisdiction in 
matters of contempt. But there has been some conflict of opinion, as is 
exemplified by Horniman's case, as to whether they have power to arrest, 
for contempt of itself, a person residing outside the jurisdiction of those 
courts. The Contempt of Courts Act of 1952, which lias replaced the Act 
of 1926, has a provision which lays down that "a High Court shall have 
jurisdiction to inquire into or try a contempt of itself or of any court 
subordinate to it, whether the contempt is alleged to have been committed 
within or outside the local limits of its jurisdiction, and whether the 
person alleged to be guilty of the contempt is within or outside such limits." 
How far this provisions removes the difficulty created by Horniman's case 
is a question on which there has been no decision so far. 
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1499. It is difficult and almost impossible to frame a comprehensive and 
cumplete definition . of contempt of court. But the courts in India and 
England have laid down rules on the subject and have stated the principles 
governing the exercise of this jurisdiction. lf power is exercised as laid 
down by these authoritative pronouncements, there. is no reason to appre
hend that any injustice would be caused. No instance, except possibly one, 
has been brought to our notice where it could be said that this jurisdiction 
had been exercised either arbitrarily or as a result of over-sensitiveness on 
the part of the High Court to the criticism of the judicial proceedings. We 
have examined a few of the important cases on the subject. It is difficult 
to say that any of these cases were wrongly decided, although it could be 
argued that in at least one or two cases the comment which was the sub
ject matter of contempt proceedings was provoked by some unfortunate ex
pressions of the Court itself. 

1500. We have also examined some cases where comments were made in 
pending proceedings. A case is said to be pending when a Court has taken 
cognisance thereof. There have been some decisions which. seem to take 
the view that there may be contempt of court even when judicial proceed
ings are imminent, though they may not have been actually instituted. Some 
recent decisions of. the Allahabad and Punjab High Courts have doubted 
the correctness of this view. The publication in newspapers of proceedings 
before a court of law must be true and accurate and without malice. 
The privilege does not e~d to the publication of false reports or 
to the publication of material which is calculated to affect the prejudicially 
the interests of any party to a legal proceeding. The Courts, on the whole, 
have taken a considerate view of the difficulties of journalists and it has 
been held that it is undesirable to launch upon contempt proceedings in 
every case of inadequate or inartistic report of the proceedings in Court 
published iri newspapers, unless it appeared that there was deliberate mis
understanding and suppression of facts in the report. 

1501. The Indian Press as a whole has been anxious to uphold the dignity 
of courts and the offences have been committed more out of ignorance of 
the law relating to contempt than with any deliberate intention of obstruct
ing justice or giving affront to the dignity of Cot{rts. Instances where it 
could be suggested that the jurisdiction !has been arbitrarily or capriciously 
exercised have been extremely rare, and we do not think that any change 
is called for either in the procedure or practice of the contempt of Court 
jurisdiction exercised by the High Courts. 

1502. Contempt of Legislature.-Articles 105 and 194 of the Constitution 
establish the right of the freedom of speech in legislatures, and immunity 
of the Members thereof from any legal proceedings in respect of anything 
said in the Legislatures and the immunity of any person in respect of publi
cations by or under the authority of the Legislature. In other respects the 
powers, privileges and immunities shall be such as may be defined by the 
Legislature. and until so defined, shall be those of the House of Coyunons 
at the commencement of the Constitution: · 

1503. Pa;liamentary privilege has been described as a sum of all the 
peculiar rights enjoyed by each House collectively as a constit~en~ ~art of 
·the High Court of Parliament and by Members of each House md1v1dually. 
In India, with its written Constitution and fundamental rights of freedom 

• of expression guaranteed by the Constitution, it may not be wholly appro
priate to adopt ,bodily the basic concepts of the privileges of the House of 



Commons as they developed in England, and greater caution is therefore 
necess.ary in adopting them, even though permitted by the Constitution and 
in applying them consistently with the Indian Constitution and Indian con
ditions. There is nothing sacrosanct about the procedure of the House of 
Commons, and it is not imperative that the House of Commons practice 
should be followed in every detail. 

1504. The Supreme Court has held in the case of "Blitz" that an arrest 
which is executed in pursuance of an order of a Legislature is subject to 
the fundamental right embodied in Article 22 (2) of the Constitution which 
requires that an arrested person shall be produced before a magistrate 
within 24 hours. It is no answer to that Article that the Legislature was 
exercising the powers, privileges and immunities of the House of Commons. 
H so, the wider question would arise whether the powers, privileges and 
immunities of the House \of Commons which a legislature may exercise 
under Articles 105 and 194 of the Constitution can. go so far as to abrogate 
the right of the freedom of expression save to the e~tent described in Article 
19 (2). The permissible restrictions on freedom of speech refer to restrictions 
in relation to contempt of court, but not to the contempt of legislature. Con- . 
ceivably therefore a conflict may arise in the exercise of the fundamental 
right under Article 19(1) on the one hand, and the exercise by the Legisla
ture of the powers, privileges and immunities of the House of Commons 
conferred upon them by Articles 105 and 195 of the Constitution, on the 
other. The position must remain fluid until it is set at rest by the Supreme 
Court, and if the decision of the Supreme Court makes it necessary, the 
Constitution may have to be amended by making an exception in favour of 
contempt of legislature also in Article 19 (2). 

1505. The question whether the.• jurisdiction of the State Legislature 
extends over a person residing for the time being in another State is a point 
on which there has been no authoritative decision. 

1506. It wou~d therefore be desirable that both the Parliament and the 
State Legislatures should define by legislation the precise powers, privileges 
and immunities whicli they possess in regard to contempt and the procedure 
for enforcing them. Such a law would have to lie in consonance with our 
Constitution and. could presumably be challenged, if it appears to be in 
conflict with any fundamental right. In that event the position would be· 
clarified by the highest tribunal in the land. Articles 105 and 194 contem-' 
plate enactment of such legislation, and it is only during the intervening 
period that the Parliament and State Legislatures have been endowed with 
the powers, privileges and immunities of the House of Commons. 

1507. Till the position is so clarified, we must accept the situation as it 
is. The justification for the privileges of the House of Commons results 
from the fact that without them the members could not perform their 
functions unimpeded. The privileges of a legislature would be entirely in-· 
effectual in enabling it to discharge its functions if it had no powers to 
punish the offenders, to impose disciplinary regulations on its members or 
to enforce obedience to its commands. The offences of the nature 0 { con
tempt ~ave been characterised as "breaches of privileges", though that 
expressiOn should be more appropriately confined only to the class of con
tei?~ts consis.ting of a violation of or an assault on the Parliamentary 
PriVIleges strictly so called, such as the right of free speech, freedom from 
arrest, etc. There may tht4'3 be contempts without there being breaches of 
18 Mofi&B. 



privileges properly so called. The question arises in connection with the 
Press in two ways, (1) the publication of the proceedings of the Legislatures, 
and (2) comments casting reflection on the individual members or on the 
House as a whole or its officers. 

1508. So far as the publication of the proceedings rs concerned. the rule 
is that there is no privilege attached to the publication in newspapers of 
statements made on the floor of the Legislature. In Great Britain all reports 
of Parliamentary proceedings, whether in the whole House or in the Com
mittee thereof, are prohibited and their publication is taken as a breach of 
pr-ivilege. Each House, however, waives its privilege in this respect, so long 
as published reports are accu!l"ate and fair. But if wilfully misleading or in
correct accounts of the debates are published, then those responsible for the 
publication will be punished, the technical ground for proceeding against 
them being that to publish the report at all is i breach of the privilege. 

1509. In India there is no privilege attached to the publication of pro
ceedings of Legislatures if such publication constitutes an offence against the 
law of the land. Exception 4 to Section 499 of Indian Penal Code creates 
a privilege in respect of a substantially trU'e report of a proceeding in a court 
of justice, but not· in respect of publication of a substantially correct report 
of the proceedings in a legislature. Therefore, although the publication of a 
substantially true and faithful report of the proceedings of legislature will 

, not constitute contempt of the legislature, the fact that the words complained 
against were privileged when they were uttered in the legislature will not 
confer any privilege in respect of the publication of these words, so far c.s 
the ordinary law of the land is concerned. In an English case [Wason v. 
Walter (1869) 4 Q.B. 73] it was held that a faithful report in a public news
paper of a debate in either House of Parliament containing matter disparag
ing to the character of an individual which had been spoken in the course 
of a debate is not actionable at the suit of a person whose character has 
been called in question. But the publication is privileged on the same 
principle as an acctVate repprt of proceedings in a court of Justice is privi
leged, viz., that the advantage of publicity to the community at large out
weighs any private injury resulting from the publication. Articles 105 and 
194 of the Constitution afford protection only in respect of publication by 
or under the authority of the Legislature. We recommend that Exception 
4 to Section 499 of the Indian Penal Code be amended by inserting the 
words "or of Parliament or State Legislature" to give effect to the principle 
of Wason v. Walter (1869) 4 Q.B. 73, referred to above. 

1510. We think that no culpability should be attached to the publication 
of the proceedings of the Legislature before the order of the presiding 
officer expunging those proceedings reaches the newspaper office. Such 
unintentional and unavoidable transgression of the rulings of the Chair should 
not, in our view, be regarded as a breach of the privileges of the House. 

1511. So far as the premature publication of the reports of the Com
mittees is concerned, the Parliamentary practice is clear that no act done at 
any Committee should be di~lged before the same be reported to the House. 
The same principles should apply to the publication of questions or resolu
tions before they are admitted by the Chair. But where a question or 
motion sent to the Presiding Officer has been disallowed, a bare mention to 
that. effect, without comment, should not be treated as contempt. 
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1512. The other branch of the law relates to the contempt of' legislature 
in making comments which cast reflection on individual members or on the 
House generally. It has long been recognised that the publication of imputa
tions reflecting on the dignity of the House, or of any member in his capacity 
as such is punishable as contempt of Parliament. Reflections on Members, 
even where individuals are not named, may be so framed as to bring into 
disrepute the body to which they belong, and such reflections have therefore 
been treated as reflections on the House itself. If the 1 publication was 
intended to bring to light matters which were true, so that an end might be 
,put to them, then however, discreditable the fact, such a publication for such 
a high p'urpose would constitute a defence. 

1513. We have examined a few of the more recent cases of contempt of 
legislature. Some of these cases, in our opinion, disclose oversensitiveness 
on the part of legislatures to even honest criti~ism. When the decisions of 
the High Court and Supreme Court are liable .to be criticised without any 
action being taken for contempt of court, there appears no reason why 
legislaturres should claim excessive immunity from criticism in Press or 
public. The Courts recognise, as pointed out elsewhere, that contempt pro
ceedings should l;>e resorted to in extreme cases only. It behoves our legis
lature also not to resort lightly to contempt proceedings. The Press, as a 
whole, is anxious to maintain and enhance the dignity and prestige of our 
courts and legislatures and recognises that within the precincts of the 
Assembly hall the presiding officer's ruling is supreme and the freedom of 
the members absolute. It is. therefore, all the more necessary that -the 
legislatu!I"es should respect the freedom of expression where it is -exercised 
by the Press within the limits permitted by law, without imposing addition
al restrictions in the form of .bteaches of privilege, unless such restrictions 
are absolutely- necessary to enable them to perform their undoubtedly res
ponsible duties. No one disputes that Parliament and State legislatures must 
have certain privileges and the means of safeguarding them so that they may 
discharge their functions properly, but like all prerogatives the privilege· 
requires to be most jealously guarded and very cautiously exercised. In
discriminate use is likely to defeat its own purpose. The fact that there is 
no legal remedy against at least some of the punishments imposed by the 
legislatures should make them all the more careful in exercising their 
powers, privileges and immunities. 

1514. Law of Defamation.-Under Article 19(2) of the Constitution the 
fundamental right of freedom of speech and expression can be curtailed by 
the imposition of reasonable restrictions in relation, inter alia, to defama
tion. Defamation would mean both civil and criminal libel. It has been 
urged that the Constitution should be amended sg as to restrict the operation 
of the word '_'defamation'' to cases involving civil liability only or to such 
cases involving criminal liability as are likely to distulrb the public peace. _ 

1515. We think that it would not be desirable to amend the Constitution 
in such a way as to permit restrictions being placed on the fundamental 
right to freedom of speech and expression only in respect of civil defamation. 
This view gains support from the Constitutions of other countries -also. 

1516. The second suggestion is to amend the Constitution -in such a way 
a~ to. permit restrictions _be_ing placed on the freedom of speech and expres: 
s~on m the form of a cnmmal offence for libel, but only when such libel is 
likely to lead to a breach of the peace. This point was present in the minds 
of the framers of the Indian Penal Code, and the observations made by them 
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are equall r•applicable at the present time. We do not 1hink that the state 
of the soc lety has altered to such an extent as to justify alteration of the 
law which has stood the test of time. We do not therefore think that 
criminal defamation should be confined to cases where there is an apprehen
sion that a breach of the peace will be caused. 

1517. It has been urged by several State Governments 1hat there is wide 
prevalence of writings making allegations, sometimes well-founded and mostly 
unfounded, defamatory of public officials or Government servants. It is 
urged that public servants are debarred by Government Servants' Conduct 
Rules from making any rejoinders to false allegations. Prosecu'llion of the 
offending person or of the offending paper is beset with numerous difficul
ties. There is dilatory procedure in the Courts, there is inconvenience and 
labour involved in collecting evidence for prosecution and the cross-examina
tion of the complainant, is aimed at besmirching his character in order to 
prove that he had no reputation to lose. When there is no possibility of 
escaping a conviction, an apology is tendered, and even if a conviction takes 
place, the Courts impose only a nominal fine. We appreciate what has been 
urged, but we note that most of these difficulties are common both to public 
servants . and private individuals, except the difficulty created by the Govern
ment Servants' Conduct Rules. There is no substance in the argument that 
a special provision for public servants would be an unreasonable discrimina
tion .. Public servants are recognised as a special category in the Indian 
Penal Code and the Criminal Procedure Code. We look at the problem not 
from the point of view of giving any favoured treatment to public servants, 
but from the point of view of public interest. As a public servant is liable 
to be transferred, he cannot vindicate himself by resorting to a remedy 
which is more easily available to others. It is also very desirable in public 
interest that there· should be, in suitable cases, a magisterial inquiry or a 
police investigation in respect of serious allegations against a public servant 
even if the public servant himself is unwilling to initiate proceedings and 
clear himself of the charges. 

1518. One of the remedies suggested is that when a public servant is 
defamed, it should constitute a cognisable offence. It is said that such a 
procedure would enable the police to make investigation and relieve the 
public servant of collecting the necessary evidence. It is also argued that 
it might act as a deterrent if it is feared that the offender is likely to be 
arrested by the police without a warrant. We think it would not be safe to 
make such offences cognisable, with all the consequences flowing from. such 
a provision. As to whether any particular allegation is defamatory or not 
must to some extent depend upon the subjective appreciation by the police 
officer as to what constitutes defamation. Some cases may be simple. But 
in other cases it would not be so easy to decide the question. To make all 
such allegations cognisable offences may lead to harassment of the alleged 
offender. On the other hand, there may be cases where serious allegations 
are made which would require police investigation. There may also be 
public servants who would not be willing to bring cases into the Court and 
to clear themselves of the defamatory allegations, in which case, under the 
law as it stands, no action can be taken. A procedure has therefore to be 
devised which will strike a balance between the two considerations, viz., ( 1) 
frivolous action (2) the desirability of police or magisterial inquiry in some 
offender, and (2) the desirability of police or magisterial inquiry in some 
cases wh~re it is necessary that the public servant should clear himself of 
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the defamatory allegations. The first result is achieved by not making de
famation of a public servant in the discharge of his public duties a cognisable 
offence: But to achieve the second result, some amendment of the law 
is necessary. 

1519. Under Section 198 of the Criminal Procedure Code it is only the 
aggrieved party that can set the law in motion, and if he happens to be 
hundreds of miles away or is unwilling to take any steps, nothing can be 
done. We think that in such cases it should be within the power of a 
superior officer to initiate proceedings. We therefore recommend that a third 
proviso may be added to section 198 to the effect that when the person 
aggrieved under Chapter XXI of. the Indian Penal Code is a public servant 
\\ithin the meaning of Section 21 of the Indian Penal Code by reason of 
allegations made in respect of his conduct in the discharge of his public 
duties, the magistrate with jurisdiction may take cognisance of the offence 
upon a complaint made in writing by some other public servant to whom 
he is subordinate. When the law is thus set in motion, it should be obliga
tory on the magistrate to order a police investigation or a magisterial inquiry. 
We therefore suggest that a proviso s'hould be added to section 202 of the 
Criminal Procedure Code that where the complaint is in respect of defama
tion of a public servant in the discharge of his duties, a magistrate shall 
make the inquiry himself or direct an inquiry or investigation into the 
complaint. We think that it would be desirable, by an administrative order, 
to direct that such complaint should be filed in the court of a ·District 
Magistrate. 

1520. This procedure will secure the following advantages: · 

(1) The alleged offender will not be liable to an arrest without warrant 
. in every case wh'ere a police officer may think that there has been 
a defamatipn of a public servant in the discharge of his duties. 

(2) When the pu}?lic servant is physically unable to file a complaint 
some other officer can set the law in motion. 

(3) If the public servant concerned is unwilling to file a complaint 
and the matter is of sufficient public importance, the law can be 
set in motion by his superior. 

(4) The benefits of a magisterial inquiry or a police investigation are 
secured by making it incumbent on the magistrate to direct such 
inquiry or investigation before he decides whether to issue a 
process or not. 

(5) If the inquiry or investigation shows that the allegations are false,, 
process can be issued against the offending person. If, however, 
it transpires that there is some truth in the allegation the pro
ceedings against the alleged offender may be drol>ped and action, 
if any, would be taken against the public servant concerned. - · 

(6) If the complaint is filed in the Court of a District Magistrate under 
an administrative order, a senior magistrate will be able to 
decide after reading the report of the inquiry or investigation, 
whether any further action should be taken or not. 

1521. The main reason which deters a person from instituting a prosecu
tion for defamation is the discursive cross-examination aimed at attempting 
to prove that the person has no reputation to lose, because the existence of 
the reputation is considered by some courts to be a fact in issue or a relevant 
fact. The Allahabad High Court has held that it is a fact in issue or a 
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relevant fact. The Patna High Court has taken the contrary view. Accord
ing to the latter High Court, the law does not contemplate that any person's 
reputation is so low that it cannot fall lower by the publication of fresh 
defamatory matter relating to him. It is also unthinkable that the law can 
intend that defamatory matter about a person of 'high reputation can be 
published without incurring liability for prosecution under Section 500 of the 
Indian Penal Code merely because his reputation stands so high that the 
imputation is not likely to be believed. We think that the view taken by 
the Patna High Court is correct and legislative approval should be given 
to it by adding an Explanation to Section 499 to the effect that every person 
has a reputation and that it is immaterial for the purpose of the section 
wheth~r the reputation of the person defamed is high or low. This will 
effectively stop any cross-examination directed merely to show that the 
person has no reputation or that his reputation is so low that it cannot be 
lowered further. 

1522. It is suggested that the law as it stands does not give sufficient pro· 
tection to a newspaper in exposing administrative and commercial scandals 
and thus acts as a deterrent to the Press in the performance of its legitimate 
duties. There is some justification for this complaint, and the nervousness 
on the part of the newspapers can be considerably allayed if the law is 
amended on the lines of the English Defamation Act of 1952 which gives 
protection to a person in respect of unintentional defamation. Under Section 
4 •Of the English Act, .a person who has published words alleged to be 
defamatory of another person may, if he claims that the words were publish
ed by him innocently, make an offer of amends. If the offer is accepted by 
the party aggrieved and is duly performed, no proceedings for libel or 
slander can continue against the person making the offer. If the offer is 
not accepted by the party aggrieved, the offer itself constitutes a valid 
defence, if it is proved (1) that the words complained of were published by 
the defendant innocently, and (2) that the offer was made as soon as practi
cable after the defendant received notice that they were or might be 
defamatory of the plaintiff and that the offer had not been withdrawn. For 
the purpose of that Section the words shall be treated as published by one 
person innocently in relation to another person if the following conditions are 
satisfied: 

(1) The-f)ublisher did not intend to publish them of and concerning 
that other person, and did not know of circumstances by virtue 
of which they might be understood to refer to him ; or 

(2) the words were not defamatory on the face of them, and the 
publisher did not know of circumstances by virtue of which they 
might be understood to be defamatory of that other person; 

and in either case, the publisher exercised all reasonable care in re
lation to the publication. 

We think that such a provision should be adopted as a general law and 
not merely for application to the newspapers. 

1523. Four of our colleagues Acharya Narendra Deva, Sarvasri A. D. Mani, 
M. Chalapathi Rau and J aipal Singh dissent from some of the conclusions 
and recommendations· made earlier. Their views are summarised below:-

Article 19 (2) of the Constitution 
I 

1524. They believe that the decision of the Supreme Court in Shailabala's 
case knocked out the major premise for Government's case for amending 
the Constitution. They think that if Government had only waited for the 



judgment of the Supreme Co~rt, there would have been no n~cess_ity for 
amending the Constitution in such haste. Freedom of express10n lS such 
an important fundamental right that its abridgments should not be contem
plated unless a clear case exists for the imposition of the restrictions. No 
such case existed in 1950. 

1525. Although by the introduction of the word "reasonable" in Article 
19 (2) there was an advance over t~e original Article, they hold that in 
regard to two fresh limitations which had been placed on the freedom of 
expression, .the amended Article does not fulfil adequately the requirements 
of the concept of the freedom of the Press. As incitement to crimes has 
been !held all the world over to be an abuse of the freedom of the Press, 
they have no intention of suggesting that the words "incitement to an offence" 
in the amended Article 19 (2) of the Constitution should be dropped. But 
in respect of the other two fresh limitations, viz.,· "public order" and "friend
ly relations with foreign States", they disa,gree with the majority view. 

1526. As there was a conflict of opinion about the desirability of the 
Covenant drafted by the United Nations Conference at Geneva in 1948, they 
tlhink that it would be dangerous to regard the Covenant or the decisions 
of the United Nations Bodies as a source for drawing support for fresh 
restrictions. They take into account the difficulties experienced by the 
authorities in the maintenance of public order and concede that it would 
be an abuse of the freedom of the Press if a newspaper indulged in publica
tions whiclh aggravated the situation. They would like the words "in the 
interest of public order" to be substituted by the words "in the interest of 
prev~ntion of public disorder". They think that the expression "public 
order" is capable of a multiplicity of interpretations. They find that there 
is considerable international support for the expression "for prevention of 
public disorder", and that \h.e phrase is not capable of ambiguity of inter
pretation. 

1527. They think that when the words "friendly relations witlh foreign 
States were introduced in the Article, no adequate case was presented to the 
public justifying the amendment. The foreign policy of Government has 
been the subject of considerable discussion in the Press, and the performance 
of the Press in this regard did not justify the restrictions. Government had 
also not included these restrictions in the definition of "objectionable matter" 
in tlhe Press (Objectionable Matter) Act. It would be a useful factor for 
the maintenance of world peace if there is a free and unregulated exchange 
of information between different countries. On this ground the free Press 
all over the world has protested against curbs being. imposed on its dis .. 
cussion of foreign affairs. They desire that these words ·should be omitted 
because Government should not be placed in a position that a foreign 
Government could draw its attention to the enabling restrictions under 
Article 19(2) and suggest restraints being placed on the Indian Press. 
It was not_possible to say what the character of Governments would be 10 
years hence, and some of those Governments may take a highly intolerant · 
view of any criticism of their foreign policy. They think that there is a 
substantial volume of international opinion against restrictions being placed 
on free discussion of foreign affairs. If any emergency arises, the Consti
tution can always be suspended in which case the fundamental rights would 
be in abeyance and Government would be fully armed to take any measures 
they desired in the interests of national security. It is therefore not neces
sary that an enabling provision should be made to validate restrictions 
imposed on freedom of expression of views on foreign affairs during peace-



time. They therefore feel that if at any time in future the Constitution 

is amended, Government should agree to delete this restriction. 

Press (Objectionable Matter) Act 

1528. They are opposed to the Act on . the ground"s of principle in that it 
provides for demand of security, a provision unknown to the law of any 
other country. Further, it is preventive in effect and is a special law, appli
cable to the Press, whose freedom of expression is a part of the general 
freedom of expression. The Press Laws Enquiry Committee also rejected 
the suggestion that security provision should be incorporated in 11he ordinary 
law as a preventive measure. They do not understand why that Committee 
came to the conclusion that in the case of a newspaper personal responsi
bility can hardly be defined or fixed. They consider that the demand for 
security is unwholesome in principle and detrimental to the exercise of legiti
mate freedom of expression. However much the Press (Objectionable 
Matter) Act may be an improvement on the 1931 Act its provisions do not 
meet the main objection, viz. the security provision. 

1529. They concede that there is some distinction between an individual 
and the Press giving expression to objectionable matter, but think that there 
is no difference so far as the essence of the freedom of expression is con
cerned. They consider that the principle of proceeding against the Press 
as an institution has no sound argument to support it. Although the legis
lation is designed to strike at an insignificant minority whidh tends to indulge 
in anti-social activity, the possibility exists, whether such legislation could 
be regarded as a stigma or not, that it can be used against the members of 
the significant majority when~ver Government, present or future, w~t to 
do so. As a result of taking security, the newspaper has to conduct itself 
every moment of its life with the fear that the security would be confiscated. 
The objection is to the stultifying effect of the imposition of security, and 
the threat of confiscation. The security provision also undermines the inde
pendence of the editor by increasing the proprietor's fiduciary interest and 
providing him with an excuse to interfere with the editor's discretion. 

Section 108 of the Criminal Procedure Code 

1530. They do not think that the provisions of Section 108 of the Criminal 
Procedure Code should be extended to cover matters at present dealt with 
by Press (Objectionable Matter) Act, as it would be tantamount to re
enactment of the Press (Objectionable Matter) Act in another form, although 
sudh an extension would have the effect of removing the distinction between 
the Press on the one hand and the individual on the other. They therefore 
cannot agree either to the continuance of the Press (Objectionable Matter) 
Act or to changes in Section 108 of the Criminal Procedure Code. 

1531. They are of the view that no material had been placed before 
Parliament to justify either the enactment of the legislation in 1952 or the 
extension of its life in 1954. They do not accept the contention of the State 
Governments that they did not take action in a number of cases because 
they chose not to give undue publicity to objectionable matter. As almost 
every one of the offences mentioned in Section 3 is also an offence under 
the ordinary law of the land, the Act, they think, serves no useful purpose 
except to make it easy for the State Governments to muzzle the Press by 
hitting at its financial resources and by taking preventive action. They are 
against the inclusion of scurrility in the list of objectionable matters because 
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it is a vague chunk of offensiveness and also because it would mean vesting 
-e;ctraordinary powers in the hands of State Governments, some of whom 
have not demonstrably proved that they have the capacity to exercise them 
with restraint and moderation. 

1532. They 'are confident that if the Press Council is properly constituted, 
it will be able to deal adequately with matters of social responsibility, public 
taste and morals which can never be adequately dealt with under law. The 
-existence of the Press Act would greatly weaken its position. If the Press 
Council is to be given a proper trial, it is the duty of Government to see 
that it starts functioning with a clean slate, and· in that view, the Press Act 

.should not be allowed to be renewed after the expiry of its present term. 
A fair start for the new set-up would be to scrap the A~t and to forget 
.Section 108 of the Criminal Procedure Code. 

Defamation of public· servants 

1533. They accept the majority view that the defamation of public ser
vants in the discharge of their public duties should not be made a cognisable 
·Offence. They, however, think that there is no necessity of making any 
changes in Section 198 and Section 202 of the. Criminal Procedure Code. 
·They are of the view that the State Governments have exaggerated the 
-extent of defamation· of public servants. While it may be true that some 
newspapers had enlarged their liberty into licence, public servants in this 
·country are yet free from the amount of criticism which is due in democratic 
.conditions. Under Section 198 of the Criminal Procedure Code it is only 
the aggrieved person who can set the law in motion, and to provide an 
exception in favour of public servants would be to upset the principles of 
jurisprudence on which Secfi_.on 198 was based. Moreover, the scheme of 
the Criminal Procedure Code envisages that the complainant should be 
examined on oath before the Magistrate can take cognisance of an offence. 
They cannot agree that public servants are entitled to ·discrimination in their 
favour, and think they should not be allowed the benefit of the extra
ordinary procedure of being exempted altogether from examination prior 
to taking cognisance of the offence in cases in which they are the com
plainants. 

1534. They think that if a magisterial inquiry or police i-nvestigation in 
·cases of defamation of public servants would be in public interest, the same 
principle would be justified if extended also to cases in which private repre- · 
sentations are made against such public servants. They are of the view that 
it is in public interest that public servants should accept the obligations that 
are common to all the citizens in cases of defamation. Any other course 
would be a fetter on the Press in the discharge of its responsibilities and 
would lead to undermining of public confidence in the administration. 

1535. We regret that four of us are not in agreement with certain of 
the views expressed earlier. This has been the only point of difference 
and we trust it will serve to emphasise the practical unanimity of the rest 
of this report. We should, however, like to stress that our differences lie 
within a narrow compass. 

1536. With regard to Article 19 (2) of the Constitution, the majority recom
mend that there should be no change in the wording of the three items that 
were added by the Constitution (Amendment) Act of 1951: (1) in the 
interest of public order; (2) friendly relations with foreign States; and 
(3) incitement to an offence. The others accept the necessity of (3) above. 



in respect of (1) they would prefer the wording "for the prevention of dis
order" to the words "in the interest of public order", which is not a sub
stantial change. With regard to (2), they would omit the clause altogether, 
while the majority would, however, retain the words as an enabling provi
sion and would like the power to legislate to be exercised in the particular 
manner suggested by them. 

1537. With regard to the Press (Objectionable Matter) Act, four of us,. 
though opposed in principle to such legislation, would like the Act to lapse
after February 1956. The rest of us also recognise the essentially temporary 
nature of the Act and would make the continuance of the Act after February 
1956 depe:f?.dent on (1) the performance of the Press during the next two· 
years, and (2) the efficacy of the Press Council in exercising a restraining 
influence on the errant section of the Press. 

1538. With regard to defamation of public servants in the discharge of" 
their public duties, four of us do not desire any change in the law. The 
only change the rest of us suggest is that without making it a cognizable 
offence, it should be made possible to set the law in motion on a complaint. 
where necessary, from an officer to whom the public servant is subordinate
and a provision should be made by which there shall be a magisterial enquiry 
or a police investigation to decide whether there is any truth in the allega
tion before a process is issued in pursuance of the complaint. 

1539. On the rest of this Report including all other points in respect of 
Press Legislation all of us are in agreement. 

(Sd.) G. S. RAJADHYAKSHA, Chairman. 

(Sd.) C. P. RAMASWAMI AIYAR, Member. 

(Sd.) NARENDRA DEVA, ., 

(Sd.) ZAKIR HUSSAIN, ,, 

(Sd.) 
(Sd.) 

(Sd.) 

· (Sd.) 
(Sd.) 

(Sd.) 

CSd.) 

V. K. R. V. RAO, 
P. H. PATWARDHAN, 

T. N. SINGH, 

JAIPAL SINGH, 
A. D. MANI, 

A. R. BHAT, 
M. CHALAPATHI .RAU, 

" .. 
.. 
.. 
•• .. .. 

(Sd.) S. Gopalan, 
Secretary. 
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ANNEXURE 

Summary of legislation recommended 
A. The newspaper and periodical industry should be brought with~ the 

list of industries under the control of the Union Government. 
B. An Act should be passed to regulate the industry and should inte'l' 

alia provide for the following matters:-

(1) The appointment of Press Registrars both at the Centre and in 
the States, whose duties and functions would be prescribed in 
the Act on the lines indicated in our recommendations. 

(2) The collection of statistics of the J?,ewspaper industry. 

(3) The fixing, by Government, from time to time of a price-page 
schedule on the lines we have recommended. 

(4) The definition and punishment of practices which are unfair or 
restrictive. 

(5) Laying down the manner in which. accounts of different enter
prises shall be maintained by a proprietor controlling more than 
one newspaper. or publishing them from more than one centre. 

(6) Making the issue and publication of fraudulent advertisements 
punishable. 

(7) Making the new Indl)'Strial Relations legislation applicable to news
paper employees. 

(8) Prescribing the method of assessment and distribution of profits 
from the industry, including the payment of bonus to t~e 
employees. 

(9) Prescribing the terms of employment, including the notice period. 
minimum wage, leave, provident fund, gratuity, etl 

(10) Making it compulsory for newspapers to publish periodically a 
statement of ownership and control in the form prescribed. 

(11) Making the provisions of the Provident Funds Act applicable to 
the employees. 

C. There will ihave to be new enactments for: 

(1) establishing a Press Council; 

(2) bringing into existence of a State Trading Corporation for dealing 
in newsprint and for furnishing finances for the operation of the 
Press Council; 

(3) establishing a Public Corporation to take over the Press Trust of 
India; 

( 4) defining the powers, privileges and immunities of legislatures. 



(ii) 

D. Amending legislation would also be necessary, on the lines suggested 
by us, in the case of: 

(1) the Press and Registration of Books Act; 

(2) the Drugs and Magic Remedies (Objectionable Advertisements} 
Act; · 

(3) the Post Offices Act; 

( 4) the Indian Penal Code (repeal of Section 124A, addition of a new 
Section 121B, amendment of Sections 153A, 295A and 499); 

(5) the Criminal Procedure Code (amendment of Sections 99A, 198• 
and 202•); 

(6) the Sea-Customs Act; and 

(7). the Indian Telegraph Act. 

(Not accept by minority) . 
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