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T.—STATEMENT OF GOVERNMENT POLICY AT
THE OPENING OF A SESSION OF PARLIAMENT

A.—-House or CoMMoNs PROCEDURE OF ADDRESSE IN
REPLY TO THE KING’s SPEECH,

The King’s Speech at the opening of Parliament is
both’ an act 'of Stdté and a Government pronouncement
of impbrtance; the responsibility for which rests wholly
with the Cabinet. As a rule, the contents of the King’s

aiw

Speéchi ‘are’ ag-follows -
(1) ‘A -statement of foreign relations and policy.

(1i) 'A formal reference to. “the Estimates”’ addressed
to the' House of Commons alone.

(iiiy 'A ‘statement of the attitude of the Government
towards matters of home policy.

(iv) ‘A" summary of  the' proposed legislative pto-
gramine of the * sedsion’ as ehvisaged at the
time.

2. It is pow the practice in the House of Commons
that 2 motion for the Address in réply’ to the King’s
- Speéch is in the form of a short ' expression of tharnks. .
The Debate which folloivs normally falls into two parts:
"{1) a general debate upon the policy of the Goveinment
as outlined in the Speech; (2) a debate on thé'amend-
ments, moved for the most part by the' Opposﬂzlon, advo-
cating’ a.lterna.tlve ‘policies usua;lly expressed i the form
of regr’e’b fot the omission from * the Speecli of the poli-
cies ‘advocated.’ In'thé course of the Debate,” the policy
of the 'Go‘\%erﬂmenﬁ may be génetally criticised from all
“points ‘of view. The rddtess’’ of grievances may bé de-.
manded and a3p1rat10ns and proposals of all kinds
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stated. In fact, the whole policy—domestic and foreign
—is open to discussion. Any body of political opinion
represented in the House, or any member who wishes.
thus early in the Session to influence Government’s legis-
lative programme at any point or to call the attention of
Ministers or the public to any question, may put down an
amendment proposing the addition of some words having
reference to the Address. It would, thus, appear that
the Debate upon the reply to the King’s Speech is the
first real business taken up by the House of Commons.
As a rule, six days are, by agreement, devoted to the
Debate on the King’s Speech and the reply thereto.

B.—8UGGESTIONS FOR NEw PROCEDURE IN INDIA.

3. When the Assembly is summoned, it is obvious.
that the “‘causes of its summons’> must be disclosed in &
statement made on the floor of the House. When the
Government of India was not responsible to the Legis-
lature, there may have been no real necessity for intro-
ducing the House of Commons procedure. Now that the
Government is responsible to the Legislature, it is time
that a similar procedure is introduced in the Central
Assembly.

4. At the present time, it is the general practice to-
issue, ten days in advance of the session, a probable list
of Government business that Iay be brought forward
during the session. This is, In fact, a list of Govern-
ment business that may be ready at that time. How-
ever, it gives no idea to the Members as to what legis-
lation will actually be brought forward during the
session. As soon as the session starts—in fact, some
time before its commencement—enquiries are received in
the Assembly Secretariat as to the legislation that Giv-
_ernment may actually bring forward during the ens.uing
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session, This enquiry relates both to legislation that is
pending and any new legislation that may be introduced.
As there is no formal procedure like that obtaining in
_England, under which formal decisions of the Cabinet
on all matters which are proposed to be brought before
the Legislature are taken well in advance of the King’s
Speech, it is not known to the Assembly sufficiently in
advance as to what measures will actually be brought
forward by the Government. The practice is that a List
of Business is furnished to the Assembly Secretariat for
a day or a number of days, and this process is repeated
throughout the session. Sometimes, the Leader of the
‘House makes a statement in the House as to the inten-
tions of the Government in regard to legislative measures
during the coming week or so. The present procedure
leads to uncertainty and gives no clear indication of Gov-
ernment legislative intentions at the commencement of
the session and should be supplemented on the lines
prevalent in the U.K.

5. At the commencement of the session, as things are
at present, Members have no clear idea as to the attitude
of the Government on various questions which may be
agitating their minds, with the result that a number of
questions are put, making enquiries as to Government’s

.intentions with regard to various policy and administra-
tive matters. Demands are also made by Members from
time to time that special days may be allotted for the
discussion of particular subjects in which the House and
.the country are at the moment keenly interested. If the
'_’House of Commons procedure of a statement of policy at
‘the opening of the session were introduced, this present
unorgamsed state of aﬁ'alrs would disappear and at the
‘very opening of the sessmn the House will be in a posi-
tion to know the views and policies of the Government
on all important matters, together with a comprehensive
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legislative programme that they have in mind. At pre-
sent, the business in the first week of the session is gene-
1ally not heavy. In fact, in a recent session.the Lisgt
‘actually collapsed, Our sessions:in Indja do not start
well, and one of the reasons for it may well be the absenee
of a Government statement on the lines of the. House‘qf

Commons.

.6. In a recent report of a Select Committee on Proce-
dure appeinted by the House of Commons, the followmg
observations were made

“'1‘_]:1,e Address in reply to the King’s Sp&ech pro-
vides an opportunity for a wide review of the
policy of ‘the Government and its programme
‘of leglslatmn in the session. This is.a syjt-
able method of starting the business of the
session ‘both for constitutional and pra.ct;qal
reasons, and the time devoted to it each session
is well spent and does not seem .capable of
reduction.”

7. It is apparent from the above analysis of the
,posztmn that there are good grounds for infroducing the
Honse of Commons procedure of a “‘Statement of Goy-
_ermnent,pel_lcy at the opening of the session. In-India,
such a siiate;nent may well be made by the Prime Minister
at.the opening of the session. It is suggested that 2

otipn in the name of the Prime ‘Minister somewhat on
;he fqllqwlgg l,}_nes may be put down in the List of

Business:

‘““Fhat the foreign policy and the home policy agd
the legislative programme of the .Govern-
ment be taken into consideratipn.”

There are precedents for gnch a form in the Assembly.
At present, it would suffice if three days are allotted fqr
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the discussion of this motion. This will give an oppor-
tunity to the Members to consider the ““Statement of Gov-
ernment policy’’ and to make their suggestions to Gov-
erpment_in respect of various matters that.they have in
mind. In fact, this would be:the most suitable. method
of starting the business of the session. Such .a.procedure
will give unity and cohesion to the work of the Assembly
during the session and Government will be in possession
of the feelings of the Members on all matters that are
agitating their minds right from the very beginning of the
session.



II.—ALLOTMENT OF TIME TO PRIVATF:
MEMBERS FOR DEBATE ON ADJOURNMENT
MOTION AT THE END OF BUSINESS.

A.—House oF CoMMONS PROCEDURE,

In the House of Commons whatever be the hour that
the House closes its ordinary business set down for that
day a motion is always moved that ‘‘the House do now
adjourn’. This gives an opportunity to have the usual
discussion for half an hour relating to matters of public
importance of which notice has been given to the Speaker.
Since 1943 this concession to private members to have half
an hour for debate on the adjournment motion at the
end of business has become a normal feature of parlia-
mentary procedure. So many private members have
availed themselves of this opportunity of raising a great
diversity of grievances on topical questions that precedence
for securing this opportunity has had to be decided by
ballot and the Speaker has instituted a system of informal
notice.

2. As the time devoted to discussion on the adjourn-
ment motion begins after the interruption of the ordinary
business of the sitting, it represents no loss of time to the
Government,

3. Originally what used to happen was that a member
asked a question of a Minister. He got an answer which
he thought unsatisfactory and he thought it was suffi-
ciently unsatisfactory to justify a debate that day or that
week. TUnder the present practice right to ballot for the
half-hour adjournment is not now limited to those

(6)
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members who have indicated in the House dissatisfaction
with the answer to an oral question, but all matters re-
lating to administration can be raised by any member pro--
vided he is successful in the ballot.

4. The general opinion in the House of Commons is
that the daily half-an-hour debate on adjournment is a
useful, if not indispensable, safety valve for particular
questions. It does not lead to a long debate, as normally
one private member can speak and have a short reply from-
the Government and in that way a number of matters
can be ventilated from time to time on the floor of the
House. '

5. Speaking in the House of Commons, Sir Herbert
Morrison expressed the opinion that the half-an-hour
debate on adjournment had become almost as distinctive,
important and meritorious part of their parliamentary
procedure as question time itself. The adjournment
‘motion is, as it were, putting the Government on the spot. -
It is a member with a grievance and it is quick. Tt is
eminently a time for taking up current grievances of an
executive or administrative character. Sir Herbers
Morrison thought that the debate on adjournment should °
be regarded as an opportunity for ventilating grievances
which are often of very real interest to members. The
real usefulness of the half-an-hour debate on adjournment,,
was that it afforded an opportunity to private members to
challenge the Government on something that it was doing
or had done in the way of an executive administration.

B.—PROCEDURE TN INDiA—LiMiTs OF QUESTION HOUR AND
MoOTIONS FOR ADIOURNMENT (RULE 32).

6. Question hour is no doubt of lively interest and the
subjects on which questions are asked provide an indi-
cation of the matters relating to policy and administration
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in which the members are interested. Question hour is,
however, strictly meant for asking information from
Government. Following the House of Commons practice,.
supplementaries are controlled, so that question hour
does not degenerate into a miniature debate as often
happens in the French Parliament.

7. Where a question has not been answered fully from:
the point of view of members and there is a feeling that
there should be some little debate on the matter there is
at present no procedural method available for having a
short discussion on the matter while it is still upper-most.
in the minds of members. An important question may
not be reached for oral answer and the written answer
may from the point of view of members be not sufficiently
clear. In such a case also, there is no procedure to pursue

the matter quickly and have the position cleared up on
the floor of the House.

8. At times the procedure of short notice question is:
availed of to answer questions of members relating to
urgent public matters. This procedure is, however, sub-
ject to the same limitations as ordinary questions and

its main advantage is that an answer can be obtained
quickly.

9. Before the advent of responsible government “a.
motion for adjournment of the business of the Assembly
for the purpose of discussing a definite matter of urgent
public importance’ was used to ventilate grievances and
criticise administrative policies. Now that the Govern-
ment is responsible to the Legislature this method is in-
appropriate as it is tantamount to a motion for a vote of

censure on the Government and in a responsible House the
Speaker admits such a motion rarely.



9

C.—SUGGESTIONS ¥OoR NEW PROCEDURE IN INDIA.

10. The question hour is the main method now avail-
able to check up the administration. Its effectiveness is,
however, limited where a further short debate is necessary
and the absence of such a procedure results in accumulation
of grievances. As the session progresses from day to day
members receive information from all quarters relating
to administrative policy and executive action. Parlia-
mentary procedure should, therefore, be so devised that
there are opportunities to members to discuss 1aatters
which, in their opinion, need ventilation and discussion.

11. It 1s, therefore, desirable that the House of
Commons procedure for discussion of grievances for half-
an-hour after the close of the normal business for the
day should be adopted in India in the following modified
form:

(i) Half-an-hour should be allotted on two days in a
week, say, Wednesday and Friday, after
5 p.M. which is the normal time for the
adjournment of the House. If the House sits
longer on any particular day, the half-an-hour
should commence after the Speaker has decid-
ed that the unfinished business for the day
may be held over;

(ii) During this half-an-hour any matter may be
raised which has been the subject of a question
in the House irrespective of the fact whether

the question was answered orally or the
answer was laid on the Table of the House;

(iii) Any Member wishing to raise a matter should
give notice to the Secretary and the Minister
concerned seven days in advance of the day on
which the matter is desired to be raised. He-
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should shortly specify the point that he wishes
to raise; B

{(iv) Such notice should be supported by the signature
of at least four other members;

(v) It shall be for the Speaker to decide whether the
matter is of sufficient public importance to be
put down for discussion;

{(vi) If the Speaker holds the matter to be of sufficient
public importance and more than two notices
have been received, the Secretary shall hold a
ballot with a view to drawing two notices.
These notices will be put down in the order in
which they were received in point of time;

(vii) If any matter put down for discussion on a
particular day is not disposed of on that day
it shall not be set down for any further day,
unless the member so desires, in which case it

shall be included in the ballot for the next
available day;

(viii) There will be no formal motion before the House
nor any voting. The member who has given
notice will make a short statement and the
Government member will reply shortly. Any
member who has ‘previously intimated to the
Speaker may be permitted to put a question

for the purpose of further elucuia.tmg any
matter of fact,



III.—FINANCIAL PROCEDURE

A . —-CoNTROL OF EXPENDITURE

(?) House of Commons Procedure

In the parliamentary system of government the ques-
tion of proper parliamentary control over expenditure
is an important one. The responsibility for conducting
the financial affairs of the country primarily rests on the
Government, but it is for the Parliament to see that the
expenditure iIs strictly in accordance with financial canons
and the expressed wishes of Parliament. The Arnual
Estimates cover the whole field of national government.
. They enter into minute details, and to comprehend them
fully is a science in itself. That is the main reason why
Parliament cannot make its influence felt unless proper
machinery is devised by Parliament for the purpose. It
is now the settled practice that the discussion on the
Estimates in the Committee of Supply is of a general
character and special, subjects are chosen at the instance
of the Opposition for discussion. These are very valu-
able opportunities for Parliament to express its opinions
on general questions of policy and to criticise certain
important matters. In these discussions, at the time of
the voting of demands for grants bardly any attempt is
made to examine in detail the estimates that are presented
to Parliament. The truth of the matter is that for a
detailed examination of the Estimates sufficient parlia-
mentary time cannot obviously be made available (nor is
a large body a proper instrument for examining detailed
expenditure) and ordinary Members of Parliament do not

- possess expert knowledge of details of administration and

(11)
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financial insight. The Members are no doubt furnishea
with a large number of books, charts and statistics, but
-an ordinary Member cannot find his way straight to the
real points that arise in those Estimates. In the result
Parliament exercises very little control over the details
of the Estimates.

2. In view of these obvious difficulties Parliament has
from time to time created various kinds of Committees
which act as examining bodies for the House and report
to it. These Committees have done some useful work,
but have failed to establish the desired parliamentary
-control. Normally the House possesses two organs for
the examination of expenditure—the Public Accounts
Committee which examines the audited accounts, pri-
mmarily to ensure regularity of appropriation and the
Estimates Committee which examines current expendi-
ture as presented in the estimates of the year. Of these
the Public Accounts Committee has been more successful.
It is a permanent body and its functions are prescribed
by Standing Order. It works on the audited accounts
and the reports of the Auditor-General who acts as its
Adviser. It attempts to survey the whole of the appro-
priation accounts for the year under review.

3. In the House of Commons there is an Estimates
Committee which has been regularly appointed by order
of the House every session since 1912 with the exception
of the years covered by the two great world wars. Tts
order of reference is to suggest the form in which the
Estimates shall be presented for examination and to revort
what, if any, economies consistent with the policy in
those Estimates may be effected therein.

4. It is obvious that the scope of the examination by
the Estimates Committee is of a limited character inas-
much as it cannot examine questions of policy. It has
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mot the time even superficially to examine more than two
or three Departments each year. It conducts its work
‘without expert guidamce. Proposals bave been made

from time to time to bring matters of policy within the
purview of the Committee.

5. It is clear that unless the powers of the Committee
:are enlarged it cannot render a good account of its work.
It was suggested to the Select Committee on Procedure
appointed by the House of Commons that the two
‘Committees, namely, the Public Accounts Committee and
the Estimates Committee could with advantage be com-
bined into a single Committee to be called the Public
Expenditure Committee. On the face of it the difference
in functions would appear to be an objection to this
course; but, although in principle the functions of the
two Committees are distinct, their subject matter is in
fact the same. The Public Accounts Committee works on
the appropriation accounts and the Estimates Committee
works on the Estimates. But the sums which appear this
year as estimates of expenditure will eventually become
items in the corresponding appropriation accounts. The
difference is one of time rather than of subject matter or
method. The actual practice of the two Committees in
‘the House of Commons bears out this view. The Puhlic
Accounts Committee, though it is formally charged only
with the examination of expenditure appearing in the
Appropriation Accounts, frequently carries its investi-
gations beyond the year of account into the immediately
past financial year and even into the current year. This
‘practice, though not formally covered by the terms of
reference of the Committee, is recognised by the House
as legitimate. TIn his evidence before the Select Com-
“mittee on Procedure the Comptroller and Auditor General
was explicit on this point. ‘It is very often the fact,”™
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he said, “that the Public Accounts Committee is consider-
ing, in 1948, expenditure which was almost a token sufit
in 1944, and did not really commence effectively until
1945 or perhaps even until 1945 is some way advanced.

This afternoon, for example, they will have the provision.
for the manufacture of temporary houses. I think there-
‘was a question of a few thousand pounds in 1944. The
operation did not effectively begin until the following
year.”” Similarly the Estimates Committee frequently
carries its investigations into expenditure back into the

last financial year and even into the year before that—

the year of account which is the primary responsibility
of the Public Accounts Committee. And indeed it is

inevitable that both Committees should stray beyond the

financial year with which they are primarily concerned.

Criticism of expenditure would be almost impossible if
it were strictly confined to the sums which happen to be-
brought to account or to appear in the Estimates of a

smngle year. This is specially trne of long-term schemes.
and projects involving expenditure over a period of
years. Common sense requires, and the House has

acknowledged the necessity that both Committees should'
carry their inquiries outside the financial year which the

orders of the House refers to them.

6. The suggestion of a single Public E'xp_enditure-
Committee was accepted by the Select Cemmittee. The
plan proposed is that this single Committee would divide
itself into a number of Sub-Committees. - Experience has:
shown that the field of public expenditure is too wide for-
anybody to cover without a division of labour: In war-
time the National Expenditure Committee appointed by
the House of Commons usually divided itself inte a
number of Sub-Committees and they presented useful
reports. :
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7. One’ circumstance which vitally differentiates the
House of Commons financial procedure from ours is the
fact that it is nog obligatory in the House of Commons.
procedure that grants should be voted before the 31st of
March. That fundamental difference gives more time to
the House of Commons to consider the estimates and the
financial proposals of the Goverrment than is available
in India. In the House of Commons sums are provi-
sionally voted before 31st March for the expenses of the
Government for four or five months, That being done,’
the Housé proceeds leisurely in its examination of the
estittates and financial proposals. The last date by
which the estimates of the Government must be disposed
of in the House of Commons is the 5th August so that
the House gets the whole period from February till the-
beginning of August to discuss Government |estimates
ard financial proposals in sessions that are convened:
during that period.

(¢2) Suggestions for Reform of Procedure in India.

8. In India we have today a Public Accounts Com-
mittee and a Standing Finance Committee. The func-
tions of the Public Accounts Committee are primarily to.
enforce financial regularity in the accounts. and are rare-
Fully defined in. the Rules of Procedure. The Standing
Findnce Committee is not mentioned in the Rules of Pro-
cédure of the Central Legislature Its constitution and
functions are determined by the executive. The Com-
' mittég:,consis;s of ten elected Members with a nominated

Chairman. The functions of the Committee are fa) to-
scrutinise new proposals under votable expenditure in all
' bepartments, (b) to sanction allotments out of lump sum
grants, (¢) -to suggest retrenchments and economy 1n
expenditure, and (d) generally to advise the Finance-
' .]’Jepartment‘onl such matters as may be referred to it..
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‘The Standing Finance Committee has not impressed the
Legislature and it is not properly equipped to probe into
the accounts from all points of view and present a search-
ing report to the Legislature. Proposals have been made
from time to time for the formation of an Estimates
Committee at the Centre, but no such Committee ever
materialised. The Government not being responsible to
the Legislature the motives in setting up such a Com-
mittee without sufficient powers were questioned.

9. It is apparent that there is need for an effective
parliamentary control over expenditure, and this cannot
be done until there is a properly constituted Committee
of the House endowed with necessary powers to examine
both the appropriation accounts and the Estimates and
to be called the Tublic Expenditure Committee. The
functions of the Committee of Public Accounts and the
Estimates Committee would be better performed by this
-single Committee. The advantage of combining both
functions in a single committee working through sub-
committees is two-fold. First, the knowledge and experi-
ence gained by examination of the accounts would be
brought to bear upon the examination of current expendi-
ture and vice versa. Secondly a single committee with
sub-committees provides a method for co-ordinating the
whole work of the examination of expenditure for which
neither overlapping membership nor any other method
-of liaison is a satisfactory substitute.

10. The proposed Public Expenditure Committee
should in the real sense of the term be a Committee of the
House: that is to say, it should have a non-official Chair-
man who presides over an elected body of Members and
it should be for the Committee itself to regulate its pro
.cedure. It should be summoned, and discharged its
duties from time to time as directed by the Chairman in
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accordance with the wishes of the Members. As to the
number of Sub-Committees needed and the division of the
work these details would be better settled by the Com-
wmittee itself in the light of its own experience. It may
. divide itself up into a number of sub-committees, say,
Sub-Committee on Public Accounts,—that 1s, Sup-
Committee concerned with matters which are at present
disposed of by the Public Accounts Committee,—Snb-
Committee on Civil Estimates, Sub-Committee on Defence
Estimates and such other Sub-Committees as may be
necessary from time to time. The strength of the Com-
_ mittee should be large so that talent of all kinds is repre- |
sented on it. This Committee should be assisted by a
. Secretarial staff which should be drawn from the Assembly
Secretariat so as to be independent of executive control.
The Committee should also be able to obtain such other
technical assistance that it may require. It should be
empowered to call for evidence and papers in order to
facilitate its work. ~ In the beginning the Committes
may not function effectively but in course of time as the
procedure is set the Committee will no doubt produce use-
ful reports. It is obvious that when the Committee hegins
to function properly the executive will also pav greater
attention to their work and furnish necessary memoranda
-on which their deliberations can be properly conducted.

11. If the Parliament in India is to make its full con-
tribution to the management of the finances of the country
and the work of the proposed Public Expenditure Com-
mittee is to become real, there must be more time to
discuss financial matters. It is, therefore, essential that
the estimates should not be finally voted before the 31st
March. The House of Commons practice of voting
.estimates on account should be adopted in India. This
will result in the provisional voting of the estimates so
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that Government will have money to go on with the admi--
nistration. As soon as the estimates have been presented

the Public Expenditure Committee of the House will
begin to function.

12. Finally, days should be fixed for the discussion:
of the reports of the Committee, both on the Accounts and
the Estimates. In India the work of the Committee camn,
if properly organised, be conducted during summer-
months and the Estimates can then be finally passed in
the autumn session.

B.—ConTroL OF TAXATION
(?) House of Commons Procedure

13. In the House of Commons the Chancellor of the-
Exchequer makes his Budget statement in the Committee
of Ways and Means. His proposals are embodied in
. resolutions which are handed in at the Table of the House-
immediately after the conclusion of his Budget State-
ment. The Budget resolutions proposed by the Chancellor
of the Exchequer are discussed in the Committee of Ways:
and Means. When the resolutions have been passed by
the Committee and agreed to by the House they form the
foundation of a Bill which goes through the same stuges
as other Bills and which when it becomes law is known:
as the Finance Act.

(i) Suggestions for Reform of Procedure in India.

14. It is not necessary in India to adopt the system of
resolutions which came into existence in the course of the
struggle of the Parliament with the Crown over financial
control. Certain changes can, however, be introduced in
connection with the Finance Bill. During the last
Budget session the Finance Bill was referred to a select
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-committee and it would be right to place this procedure
-on a firmer footing. The Finance Bill should normally
be referred to one of the Standing Committees if that pro-
-eedure is ultimately adopted. The Standing Committee
will have in it men of experience so far as the industrial
.and financial spheres are concerned. It would have a
non-official Chairman; its composition would be large and
its personnel will be selected by the Selection Committee,
partly at the beginning of the session and partly, if
necessary, at the time that the reference to the committee
s made. The procedure will be the same as in the House.
In short, the Standing Committee is intended to be a
microcosm of the House and in this atmosphere the pro-
posals of Government will receive a full and detailed dis-
-cussion from the Committee.

C.—Bris mwvoLving Financiar. CLAUSES

(f) House of Commons Procedure.

15. In the House of Commons almost every Bill is
.accompanied by what are called ad koo financial reso-
lutions. It is essential that these resolutions must be
passed in the Committee of Ways and Means; otherwise
‘the financial provisions of a Bill cannot be considered by
‘the House at.any stage.

16. The admissibility of amendments in Committee
-or Report stage.of .a Bill is governed by the terms of the
relevant money resolution. Formerly when the House of
Commons had not established its supremacy, the money
.resolutions were tightly drawn so that the executive did
:not make large inroads on the Public Excheqner. Now
“the picture is entirely changed. Since the Government
‘is responsible to the Legislature the tendency is that
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money should be spent on purposes approved by Parlia-
ment. It has, therefore, been felt in the House of Com-
mons that money resolutions should be widely framed
so that members of the House of Commons can give notice

of amendments and improve the financial provisions of a.
Bill.

17. Whether a particular provision in a Bill requires
a money resolution or not, is in view of the historical
evolution of this matter in the House of Commons g com-
plex question. " The Parliamentary Counsel who is in
charge of the drafting of the Bill has often to consult the
Public Biil Office of the House of Commons as regards the
necessity of money resolution in a particular case.

18. It does not appear to be necessary to introduce the
House of Commons system of money resolutions in India.
There are, however, certain other features of the House
of Commons procedure which may be adopted in India
with advantage.

19. In the House of Commons it is necessary to put in
a financial memorandum to each Bill. The object of the
financial memorandum is to invite particular attention to
the clauses involving expenditure and also, where possi-
ble, to give an estimate of the total cost involved in case
the measure is passed into law. It is further necessary
to italicise the provisions of the Bill which involve a
charge on the people or public revenues.

(¢1) Suggestions for Reform of Procedure in India.

20. It is true that even if there was no such provision
the financial aspects of a particular clause or clauses in
a Bill can be discussed when the motion ‘““That the clause
do stand part of the Bill”’ is moved; but this procedure
does not bring the financial aspects of the Bill into relief
and does not concentrate the attention of the House on
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the financial implications. There are Bills which set:
up Commissions, create appointments and deal with other-
matters involving expenditure and it is desirable that ali
these matters should be considered by the House speci-
fically from the financial point of view. It Iis,
therefore, suggested that following the House of Com-
‘mons practice, 2 financial memorandum should be append-
ed to the Statement of Objects and Reasons attached
to a Bill.  This financial memorandum should consider-
as a whole all the financial implications of the Bill and
set out, as far as practicable, the financial cost of the
Exchequer. The financial provisions in the Bill should
be italicised or printed in thick type with a view ‘o invite-
specific attention of the House.



IV.—STANDING COMMITTEES ON BILLS

A.—Housg or CoMMONS PROCEDURE

Before any decision is taken to model the committee
procedure in the Central Legislature on the lines of that
prevalent in the House of Commons, it is essential to,
have a clear grasp of the principles on which the system
in the House of Commons is based. The fundamental
concept on which the Standing Committee system in the
House of Commons is based is that the Standing Com-

mittee is a microcosm of the House. The rules have been
framed with that end in view.

2. A number of Standing Committees are formed at
the commencement of the session. Each Standing Com-
mittee has a permanent nucleus. The personnel is, there-
fore, composed partly of members nominated for the
duration of the session and partly of specialist.members
added for particular Bills, but in both cases the repre-
sentation strictly follows the party proportions in the
House.

3. There is a Committee of Selection which is chosen
from amongst the most experienced members of the
House and it is this Committee which nominates
members of Standing Committees. .As a rule, each
of the Standing Committees consists of not less than 30
and not more than 50 members.

4. The Chairmen’s panel which consists of not less
than ten members is nominated by the Speaker at the
commencement of every session. From this panel to

whom the Chairman of Ways and Means and the Deputy

(22)
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‘Chairman are added as ex-officio members, the Speaker
:appoints the Chairman of each Standing Committee and
may change the Chairman so appointed from time to
“time.

5. The procedure in Standing Committees has by
-convention become assimilated as far as possible to that
-of a committee of the whole House on a Bill.

6. Bills are distributed amongst Standing Com-
mittees by the Speaker. He may also transfer Bills from
one Standing Committee to another. In all the Standing
Committees but one, which is designated each session by
‘the Committee of Selection, Government Bills have pre-

-cedence over those of private members. Amendments to
:a Bill in Standing Committee may be given notice of in
.advance at the Table of the House or in Committee and
-are printed in a separate amendment paper and circulated.
:Any member, whether of the Committee or not, nay give
notice of an amendment, but, of course, only a member of
the Committee may move it.

7. A clause creating a charge upon the people, or
‘public revenue, known as ‘money clause’ cannot be con-
‘sidered by a Standing Committee until a resolution of a
‘Committee of the whole House sanctioning the charge

“(known as a ‘money resolution’) has been agreed to by the
House. Clauses or provisions in Bills creating such
.charges are printed in italics. ,

8. It is apparent from the above broad analysis of the
Standing Committee procedure in the House of Commons
that they truly represent the character and powers of the
House. The Chairman is a non-official member of the
House; the personnel of the Committee is large and a
permanent nucleus is nominated at the commencement of
the session. The members to the Committee are nominated
by a carefully chosen Committee of Selection. It is the
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duty of the Committee of Selection to maintain in each
Standing- Committee roughly the same balance of party
strength as exists in. the House. They have to provide
for the due representation of different parts of the
country, of rural and industrial areas, etc., and have
also without unduly disturbing this balance to find place-
for specially qualified members. All Standing Com-

mittees of course meet within the precincts of the Houses
of Parliament,

9. There are obvious advantages in this system over
that of ad hoc Select Committees appointed for particular-
Bills, as is the current practice in the Central Legisla-
ture. Where ad hoe committees are appointed there is:
a natural temptation to pack the committees, as far as
possible, with members who are generally in favour of
the Bill and subject to the strength of the opposition par-
ties the Minister and the Government Whip play a consi-
derable part in'it. This may not always ensure a fair
and independent representation of members in the Com-
mittee. A small committee, if appointed, cannot obvi-
ously be as effective as a large one because one has always
to take into account the absentee members. In a large
committee even if some members are absent. a fair num-
ber of members would always be present.

10. In India, as a rule, a Minister presides over the
Standing Committees. This is not so in the House of
Commons as the Standing Committee being a replica
of the House, it must be presided over by someone
who corresponds to the Speaker of the House. The nomi-
nation is also made to a large extent at the commence-
ment of the session irrespective of any particular Bill..
This ensures the retention of an element in the House,.
regardless of the fact as to their views on particular
measures. The appointment of a permanent nucleus in
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advance has also this advantage that the composition is:
considered carefully and without any bias. :The forma-
tion of ad hoc Select Committees in India suffers from a
special disadvantage. Names are considered at the
moment and experience has shown that constant changes
are being made right up to the time when the Whip
hands-in the names at the Table. Cases have occurred.
where changes have been suggested after the motion has
been proposed from the Chair. This haphazard proce-
dure which depends upon considerations at the moment.
is obviously not conducive to the formation of a good
-commitiee.

.B.—SUcGESTIONS FOR REFORM OF PROCEDURE IN INDIA,

:11.,0n the whele, it seems . preferable to adopt the
salient points of the House of Commoens procedure,
namely~

(@) 1In each session not more than a certain number,.
say, five, - Standing :Committees, may be ap-
pointed for the consideration of Bills;

(ii) A Committee of Selection, consisting of say, 1T
members, may be constituted at the commence-
ment Of every session: three to be the quorum:
of the. Committee;

~{111) It will be the function of the Committee of

' Selection -to nominate the permanent nucleus:
of each Standing Committee at the commence-
ment of the session. Jt will-also bethe duty
of the' Commiittee of -Selection to nominate-
specialist members for particular Bills when-
ever ‘they are referred to a Standing Com-
.mittee;

(iv) The strength of the Standmg Cominittees should
be large, say, not less than-25, the Speaker 4o-
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nominate a Chairman’s Panel of not less than
10 members of whom the Deputy Speaker may
be an ex-officio member. The Chairman of a
Standing Committee will be appointed by the
Speaker from this body. It will also be for
the panel of Chairmen to settle points of pro-
cedure affecting the powers of Chairmen
which are not covered by Standing Orders and
report its resolution to the House from time
to time;

(v) The procedure in Standing Committees should, as
far as possible, be the same as the procedure
in regard to Bills when they are considered in
the House. It will also be necessary to frame
rules regarding quorum, powers of the
Chairman, divisions, amendments, right of
members who are not members of the Commit-
t2e to be present during deliberations of the
Standing Committee, times when the Stand-
ing Committe can meet and other incidental
matters.

12. The Standing Committee procedure is now freely
:adopted in the House of Commons. At the present time
in India the report of the Select Committee gives little
-or no guidance to the Speaker as to the discussions in the
Committee. It is not known what amendments were
tabled and discussed and what amendments were reject-
.ed or withdrawn. The voting of the Committee is also
not available and it is not known what amendments were
fully considered in the committee and not adopted and
what was the strength of feeling behind those amend-
‘ments. Incidentally it may be mentioned that in the
House of Commons particular note is made as to the
time occupied by each amendment as this gives some
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indication of the attention that the committee devoted to
particular amendments and the discussion raised on
them. As the proceedings of the Committee are properly
regulated as in the House, it is possible to take down a.
coherent record of the proceedings so that the House
when the Bill comes up before it at a later stage has before
it a full discussion and views of the members of the
Committee on the various amendments. In India at the
present time there is no such formal system with the
result that the House gets little guidance and various
matters are raised all over again. In the House of
Commons the Speaker has the power to select amend-

ments and in doing so he is guided by what happened in
the Committee.

13. It is the normal practice that the Chairman of’
a Committee before coming to the Committee studies all
the amendments which are marshalled in advance and
circulated to members and he is advised by an official
of the House of Commons and the draftsman, and, if
necessary, he consults a representative of the Government-
on the merits of the case so far as they concern the admis-
sibility of the amendments. He has also the power of
selecting amendments. This formal procedure in rela-
tion to amendments results in the selection of substantial
amendments which form the subject of discussion in
committee,

14. For a detailed note relating to the seating in the

Select-Committee and other matters please see Annexure
to this note.



ANNEXURE
- Detailed Note on Standing Committees of the Houss of Commona.

Thé arrangement ‘of seatiig in the Sfanding  Committee is des-

cribed below:

' (i) In thie middle of the long table on a rdised platform the
Chairmen of the Committee takes his seat. Ou the left of
the Chairman sit the Senior Clerk und the Junior Clerk of
the House of Commons. It is therr function to advise the
Chairman on points of procedure and to keep a record of
the minutés and the Amendment Paper showing the
decision of the Committee on each amendment. Next ‘to
these Clerls of the House of Commons there is a sent
which is occupied by the Supervisor of Official Reports,
His duties willi be descr.bed later. On the right of the
Chairman the first seat is occupied by the Draftsman who
advises the Chairthan on all points involved in connection
w.th the drafting of amendments and héw they fit into
the Bill and any other general questions that may arise in
connection with the nmendments and other matters beor-
ing upon the Bill. Next to the Draftsman sit a nuniber of
representatives of the Department which is concerned
with the Bill whose opinion is readily available to the
Chu.rman on any questions that may arise in connection
with the Bill. Behind the long table 8 numbér of chairs
are placed where officers belonging to the Department are
admitted in order that they may be able to give any assis-
tunce that may be required of them in the way of papers
and other matters. One of the chairs with & small lable is
occupied by a messenger. )

(ii) The benches in the room are arranged in the same’ mianner as
in the House of Commons, i.s., there is a row of benches
occupied by the supporters of the Government und the
opposite row of benches separated by a gangway wh'ch is
occupied by the Opposition members. The representa.
tives of the Press are also allotted o number of seats. A
few seats are also provided for such members of ths public

(28)
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and others interested in the Bill' wht gy like té atfend
the meetings of the Committee: A small tabld in thd
gangway is available for the Reporter whose duty it is te
record the proceedings of the Committee verbatim. A«
the Reporters come by turns, it is obvious that no Reportar

- has a continucits hang of the entire proceedingg which are
eventuelly pieced together. It has therefors been eonsis
dered necessary to have a Supervisor of Official Repotts b
the table who is present throughout the proceedings and
is therefore in a position to detect and correct any mis-
takes that may bave crept into the Reporters’ coples. It
is his business to supervise the report of the proceedings
and check up’all matters before they are finally sent to
the Press.

2. The first meeting of the Commitiee is fixed by the Chairman
and subsequent meetings are fixed by the Comm:ttee ns they meet
from time to time. The dates for the meetings of the various Com-
‘mittees are noted in a book placed in the Committee Office and 1t
is the duty of one of the office clerks to examine that book and
circulate the date to every member of the Committee.

8. The following documents are prepared in connection w.th the
meetings of the Committees:

{i) Minutes of what is done in the Committee.

(i) A record of the decis.on of the Committee on the smend-
ments which is noted on the Amendment Paper.

(iii) A verbatim report of the proceedings of the Commiitee
which is printed and circulated to the members on the
morning following the meeting of the Committee.

4, Notice of amendms:nts as they are received from mernbers are
put in parlismentary form and circulated from time to time. 1f
meeting of the Committee is fixed for say Wednesdey, the ansend-
ments are marshalled on Tuesday night so that they are available
to the members on Wednesday morning.
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5. There is a conference at which the Chairman of the Committee,.
the Draftsman and the Clerk of the Committee are preseni to ecn-
gider whether amendments are in order. This is done every day-
before the Committee starts its work. Amendments which are out
of order, amendments not covered by money ‘resolutions, smend--
ments outside the scope and trivisl amendments are marked. It.

is in the power of the Chairman to select amendments and ib is bis.
discretion vot to accept certain amendments. He exercises his dis-—

cretion well and fairly.
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