
Government of India

___________________________________________

Report of the

Financial Sector Legislative Reforms Commission

 

Volume I: Analysis and Recommendations

March 2013





FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION

New Delhi
22 March, 2013

Shri P. Chidambaram
Finance Minister
Government of India
New Delhi 110001

Dear Finance Minister,

The FSLRC presents its Report to the Government of India. The Report is in two parts: Volume I –
text of the findings and recommendations and Volume II – basic framework of a dra� law.

The Commission did not release the Report in public domain since the mandate was to submit it
to the Government. However, given the high level of stake-holder interest on the subject and the need
for transparency, the Government may release the Report at the earliest.

Yours sincerely

B N Srikrishna
Chairman

Dhirendra Swarup
Member Convener

M Govinda Rao*
Member

Jayanth Varma
Member P J Nayak

Member

K J Udeshi
Member

Yezdi H Malegam
Member

C K G Nair
Secretary

*Appointed Member of the 14th Finance Commission with e�ect from 04 February,
2013. Three Members of the FSLRC could not sign the Report. Shri C. Achuthan passed
away on 19th September, 2011; Justice Debi Prasad Pal is seriously ill and Joint Secretary,
Capital Markets (Nominee Member) could not attend the meetings due to other commit-
ments.





Contents

Acronyms . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . v
Acknowledgement . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . ix
Executive Summary . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . xiii

1 Introduction 1
1.1 FSLRC and its Mandate . . . . . . . . . . . . . . . . . . . . . . . . . . . 1
1.2 Deliberations in the Commission . . . . . . . . . . . . . . . . . . . . . . 2
1.3 Interaction with experts and stake-holders . . . . . . . . . . . . . . . . 2
1.4 Working Group Process . . . . . . . . . . . . . . . . . . . . . . . . . . . 4
1.5 Analysis and assessment . . . . . . . . . . . . . . . . . . . . . . . . . . 5

2 The tasks of financial law 11
2.1 Shi�ing away from a sectoral perspective . . . . . . . . . . . . . . . . . 12
2.2 Adopting a principles-based approach . . . . . . . . . . . . . . . . . . . 13
2.3 Approach to dra�ing . . . . . . . . . . . . . . . . . . . . . . . . . . . . 14
2.4 Financial regulatory governance . . . . . . . . . . . . . . . . . . . . . . 15
2.5 Ownership neutrality and competition . . . . . . . . . . . . . . . . . . . 17

3 Structure of the regulator 21
3.1 Selection of the regulator’s board . . . . . . . . . . . . . . . . . . . . . 21
3.2 Composition of the board of the regulator . . . . . . . . . . . . . . . . . 22
3.3 Functioning of the board . . . . . . . . . . . . . . . . . . . . . . . . . . 23
3.4 Advisory councils of the regulator . . . . . . . . . . . . . . . . . . . . . 24
3.5 Resource allocation of the regulator . . . . . . . . . . . . . . . . . . . . 25
3.6 Performance assessment and reporting . . . . . . . . . . . . . . . . . . 27

4 Functions and powers of the regulator 29
4.1 Issuing regulations and guidelines . . . . . . . . . . . . . . . . . . . . . 29
4.2 Executive functions . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 32
4.3 Administrative law and role of tribunals . . . . . . . . . . . . . . . . . . 37
4.4 Conclusion . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 40

5 Consumer protection 43
5.1 Strategic picture . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 43
5.2 Scope of the law . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 45
5.3 Objectives and principles . . . . . . . . . . . . . . . . . . . . . . . . . . 45
5.4 Protections for all consumers . . . . . . . . . . . . . . . . . . . . . . . 46
5.5 Additional protections for retail consumers . . . . . . . . . . . . . . . . 48

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION i



CONTENTS

5.6 Functions and powers of the regulator . . . . . . . . . . . . . . . . . . . 49
5.7 Advisory council on consumer protection . . . . . . . . . . . . . . . . . 50
5.8 Financial redress agency . . . . . . . . . . . . . . . . . . . . . . . . . . 50
5.9 Competition law and policy . . . . . . . . . . . . . . . . . . . . . . . . 53

6 Micro-prudential regulation 55
6.1 Rationale for micro-prudential regulation . . . . . . . . . . . . . . . . . 55
6.2 A non-sector-specific micro-prudential framework . . . . . . . . . . . . 57
6.3 Scope of micro-prudential regulation . . . . . . . . . . . . . . . . . . . 58
6.4 Powers of micro-prudential regulation . . . . . . . . . . . . . . . . . . . 59
6.5 Principles to guide the use of powers . . . . . . . . . . . . . . . . . . . 62

7 Resolution 69
7.1 The problem . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 69
7.2 An e�ective resolution framework . . . . . . . . . . . . . . . . . . . . . 70
7.3 Objectives of the resolution corporation . . . . . . . . . . . . . . . . . . 71
7.4 Interaction between agencies . . . . . . . . . . . . . . . . . . . . . . . 72
7.5 Powers of the resolution corporation . . . . . . . . . . . . . . . . . . . 73
7.6 Resolution tools . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 74
7.7 Fund for compensation and resolution . . . . . . . . . . . . . . . . . . 78
7.8 Consequences of resolution . . . . . . . . . . . . . . . . . . . . . . . . 79

8 Capital controls 81
8.1 Objectives of capital controls . . . . . . . . . . . . . . . . . . . . . . . . 81
8.2 Current framework . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 82
8.3 Proposed framework . . . . . . . . . . . . . . . . . . . . . . . . . . . . 83

9 Systemic risk 89
9.1 The problem of systemic risk . . . . . . . . . . . . . . . . . . . . . . . . 89
9.2 Objectives and principles . . . . . . . . . . . . . . . . . . . . . . . . . . 90
9.3 Institutional arrangement . . . . . . . . . . . . . . . . . . . . . . . . . 90
9.4 The five elements of the systemic risk regulation process . . . . . . . . . 92
9.5 Constructing and analysing a system-wide database . . . . . . . . . . . 93
9.6 Identification of systemically important firms . . . . . . . . . . . . . . . 95
9.7 System-wide measures . . . . . . . . . . . . . . . . . . . . . . . . . . . 96
9.8 Inter-regulatory agency co-ordination . . . . . . . . . . . . . . . . . . . 97
9.9 Crisis management . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 97

10 Financial inclusion andmarket development 99
10.1 Objectives . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 99
10.2 Institutional architecture . . . . . . . . . . . . . . . . . . . . . . . . . . 100
10.3 Principles that guide the use of measures . . . . . . . . . . . . . . . . . 101

11 Monetary policy 103
11.1 Objective of monetary policy . . . . . . . . . . . . . . . . . . . . . . . . 104
11.2 Powers of the central bank . . . . . . . . . . . . . . . . . . . . . . . . . 104
11.3 The monetary policy process . . . . . . . . . . . . . . . . . . . . . . . . 105
11.4 The monetary policy committee . . . . . . . . . . . . . . . . . . . . . . 106
11.5 Accountability . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 107
11.6 Institutional structure . . . . . . . . . . . . . . . . . . . . . . . . . . . . 107
11.7 Temporary Liquidity Assistance . . . . . . . . . . . . . . . . . . . . . . 108

ii FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



CONTENTS

12 Public debt management 111
12.1 An independent public debt management agency . . . . . . . . . . . . 111
12.2 Structure of the public debt management agency . . . . . . . . . . . . . 112
12.3 Objectives and functions of the public debt management agency . . . . 114
12.4 Scope . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 118

13 Foundations of contracts and property 119
13.1 The interaction of financial laws with other laws . . . . . . . . . . . . . 119
13.2 Principles relating to certain contracts . . . . . . . . . . . . . . . . . . . 120
13.3 Infrastructure Institutions . . . . . . . . . . . . . . . . . . . . . . . . . . 122
13.4 Regulatory issues of Infrastructure Institutions . . . . . . . . . . . . . . 123
13.5 Special provisions for Infrastructure Institutions . . . . . . . . . . . . . . 125
13.6 Public issue and trade of securities . . . . . . . . . . . . . . . . . . . . . 126
13.7 Market abuse . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 128

14 Financial regulatory architecture 131
14.1 Financial regulatory architecture as a distinct feature of financial law . . 131
14.2 Problems of the present arrangements . . . . . . . . . . . . . . . . . . 132
14.3 Considerations that guide alternative architecture choices . . . . . . . . 132
14.4 A financial regulatory architecture suited for Indian conditions . . . . . . 133

15 Transition issues 137

16 Summary of recommendations not embedded in the dra� Code 141
16.1 Ownership neutrality and competition . . . . . . . . . . . . . . . . . . . 141
16.2 Parliamentary review of subordinate legislation . . . . . . . . . . . . . . 142
16.3 Recommendations of Working Groups . . . . . . . . . . . . . . . . . . . 142
16.4 Cross-border resolution . . . . . . . . . . . . . . . . . . . . . . . . . . 142
16.5 Systemic risk . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 143
16.6 Transition issues . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 143

17 Conclusion 145

18 Notes of dissent 147
18.1 Note of dissent by J.R. Varma . . . . . . . . . . . . . . . . . . . . . . . . 147
18.2 Note of dissent by K.J. Udeshi . . . . . . . . . . . . . . . . . . . . . . . 148
18.3 Note of dissent by P.J. Nayak . . . . . . . . . . . . . . . . . . . . . . . . 150
18.4 Note of dissent by Y.H. Malegam . . . . . . . . . . . . . . . . . . . . . . 153

19 Annexes 157
19.1 Formation of the FSLRC . . . . . . . . . . . . . . . . . . . . . . . . . . 157
19.2 List of consultants, researchers and other o�icials who assisted the Com-

mission . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 159
19.3 List of invitees for interaction with FSLRC . . . . . . . . . . . . . . . . . 160
19.4 Issues for discussion with experts and stake-holders . . . . . . . . . . . 162
19.5 Interactions with authorities overseas . . . . . . . . . . . . . . . . . . . 163
19.6 Working Group on insurance, retirement financing, and small savings . . 164
19.7 Working Group on payments . . . . . . . . . . . . . . . . . . . . . . . . 174
19.8 Working Group on securities

. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 176
19.9 Debt Management O�ice . . . . . . . . . . . . . . . . . . . . . . . . . . 180
19.10 Working Group on banking

. . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 182
19.11 Interactions by the Working Groups . . . . . . . . . . . . . . . . . . . . 193
19.12 External Reviewers and Experts who worked with the Research Team . . 194
19.13 Submissions to FSLRC . . . . . . . . . . . . . . . . . . . . . . . . . . . 195

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION iii





Acronyms

AAA Aid, Accounts and Audits Division
ARC Asset Reconstruction Company
ASIC Australian Securities and Investment Commission
BOD Board of Directors
BOM Board of Management
BSM Bank Subsidiary Model
CAG Comptroller and Auditor General of India
CCI Competition Commission of India
CCP Central Counter Party
CEA Chief Economic Advisor
CEO Chief Executive O�icer
CERC Central Electricity Regulatory Commission
CERSAI Central Registry of Securitisation Asset Reconstruction and Security

Interest of India
CFSA Committee on Financial Sector Assessment
CFTC Commodities Futures Trading Commission
CFT Combating the Financing of Terrorism
CPC Code for Civil Procedure, 1908
CRR Cash Reserve Ratio
DEA Department of Economic A�airs
DICGC Deposit Insurance and Credit Guarantee Corporation of India
DOP Department of Post
DRAT Debt Recovery Appellate Tribunal
DRT Debt Recovery Tribunal
EPFO Employees’ Provident Fund Organisation
EPF Employees’ Provident Fund
ESIC Employees’ State Insurance Corporation
FATF Financial Action Task Force
FCA Financial Conduct Authority
FDI Foreign Direct Investment
FDMC Financial Data Management Centre
FHC Financial Holding Company
FII Foreign Institutional Investor
FMC Forward Markets Commission
FMI Financial Market Intermediary
FRA Financial Redress Agency

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION v



ACRONYMS

FSAT Financial Sector Appellate Tribunal
FSA Financial Services Authority
FSDC Financial Stability and Development Council
FSLRC Financial Sector Legislative Reforms Commission
FVCI Foreign Venture Capital Investor
GDP Gross Domestic Product
GIC General Insurnace Council
GOI Government of India
HR Human Resources
IBA Indian Banks’ Association
IMF International Monetary Fund
IRA Independent Regulatory Agency
IRA Independent Regulatory Agency
IRDA Insurance Regulatory and Development Authority
KYC Know Your Customer
LIC Life Insurance Corporation
MCA Ministry of Company A�airs, Government of India
MD Managing Director
MPC Monetary Policy Committee
NABARD National Bank for Agriculture and Rural Development
NBFC Non-Banking Financial Company
NCDRC National Consumer Disputes Redressal Commission
NHB National Housing Bank
NOHC Non-Operating Holding Company
NPA Non Performing Asset
NPS New Pension System
NSSF National Small Savings Fund
OTC Over The Counter
PDMA Public Debt Management Agency
PFRDA Pension Fund Regulatory and Development Authority
PPF Public Provident Fund
PSB Public Sector Bank
PSU Public Sector Undertaking
QFI Qualified Foreign Investor
QIB Qualified Institutional Buyer
RBI Reserve Bank of India
RDDBFI The Recovery of Debts Due to Banks and Financial Institutions Act,

1993
ROC Registrar of Companies
RRB Regional Rural Bank
RTI Right to Information
SARFAESI The Securitisation and Reconstruction of Financial Assets and En-

forcement of Security Interest Act
SAT Securities Appellate Tribunal
SBI State Bank of India
SEBI Securities and Exchange Board of India
SEC US Securities and Exchange Commission
SIFI Systemically Important Financial Institution
SLR Statutory Liquidity Ratio
SOP Standard Operating Procedure
TOR Terms of Reference
UCB Urban Cooperative Bank

vi FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



ACRONYMS

UFA Unified Financial Agency
UIDAI Unique Identification Authority of India
UK FSMA 2000 UK Financial Services and Markets Act, 2000
UK United Kingdom
ULIP Unit Linked Insurance Plan
UPSC Union Public Service Commission
US United States
WG Working Group
WOS Wholly Owned Subsidiary

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION vii





Acknowledgement

When the Ministry of Finance approached me in early 2011 to chair a Commission on
financial sector legislative reforms, I was somewhat daunted by the magnitude of the
task. However, my hesitation disappeared when I saw the mandate of this body and the
list of experts being proposed as its members. The remit of the Commission was on an
extremely important national issue and the proposed members were renowned experts
from an eclectic mix of relevant areas. That diminished my trepidation and imbued me
with the confidence needed to take on the task.

Financial sector reforms a�ect everyone in the country and beyond, given the grow-
ing interface of our economy with the rest of the world. Dozens of legislations enacted
from the 1870s were the foundations of this important catalytic sector. Many of them
were enacted when financial economics was not born and the financial sector was at
its infancy. In the last 100 years financial policies and practices have undergone many
paradigm shi�s. But its legal foundations, though amended in piecemeal fashion at
times, remained more or less static with serious fractures visibly harming the system.
These ’fault lines’, oncemore or less hidden, are now evident openly in the form of lack of
legal clarityon responsibility andpowersof regulators, inter-regulatorydisputes, regulator-
regulated court battles, adventurism of market participants and the growing shadow
banking and shadow financial sector. How do we address the new world of finance with
the institutions and the equipment from a non-financial era? How do we transform the
ossified institutional structures and outdated practices to suit contemporaneous needs?
How do we address the transition? These were some of the questions confronting us.
What complicated our task further was that the established global models were facing
serious crises of confidence as the world economy was passing through one of the most
turbulent periods in its economic-financial history. The revelations and lessons, particu-
larly on regulatory models, emanating from the global financial crisis were intimidating
even to high profile experts in the domain.

Given the nation as the stake-holder base of the Commission’s mandate, it was felt
imperative that we approach the issue with an openmind. Several expert committee re-
ports were readily available to the Commission as a first step in helping our inquiry. We
acknowledge our intellectual indebtedness to the reports of the committees chaired by
M. Narasimham, R.H. Patil, Percy Mistry, Raghuram Rajan, D. Swarup, U.K. Sinha, among
others. In addition, the Commission, a�er a few rounds of internal deliberations, sought
the views of many more experts and major stake-holders. The Commission is grateful to
all of themwho gracefully accepted our invite and frankly shared their views without be-
ing coloured by their institutional a�iliations. While the full list is annexed to this Report,
I would particularly recall some of them. They include Dr. Shankar Acharya, Dr. Bimal
Jalan, Mr. Deepak Parekh, Dr. Vijay Kelkar, Dr. Raghuram Rajan, Dr. Percy Mistry, Dr. Viral

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION ix



ACKNOWLEDGEMENT

Acharya, Dr. Avinash Persaud, the FSDC Sub-Committee [Dr. D. Subbarao, Prof. Kaushik
Basu, Mr. U.K. Sinha, Mr. Hari Narayan and Mr. Yogesh Agarwal], Mr. Ashok Chawla, Mr. R.
Gopalan, Mr. Rajiv Agarwal, ForwardMarkets Commission, among others. I also acknowl-
edge the inputs provided by various industry associations such as FICCI, ASSOCHAM, and
IBA.

The Working Groups which were set up by the Commission to delve deeper into
sector-specific issues on banking, securities, public debt management, payments, in-
surance, pensions & small savings, carried the consultation/interaction process further.
The inputs provided by those experts also were invaluable. Each working group report,
chaired by a Member of the FSLRC with domain experts as Members, became a valuable
addition to the resource base of this Report. We appreciate the e�orts of all in these
Working Groups.

I also acknowledge with great satisfaction the interactions we had with regulators,
policy makers and other experts in select jurisdictions – Australia, Singapore, UK and
Canada. I am also grateful to Mr. Bill Shorten, Minister for Superannuation and Finan-
cial Services, Australia, the Indo-US Business Council, City of London and the US Federal
Reserve team who met with the Commission and shared their valuable thoughts. The
support ofMr. Matt Crooke,Ms. EvaGeorge,Mr. GideonLundholmandotherswhohelped
in organising these meetings is also appreciated.

Based on the broad contours of the framework emerging from our interactions, re-
search and deliberations the Commission released an Approach Paper in October 2012.
We received a number of suggestions which were further deliberated upon and some of
them suitably incorporated in this final Report. The feedbackswere particularly helpful in
strengthening the internal consistency of the recommendations. We are grateful to those
who gave their views, particularly Dr. C. Rangarajan, the RBI, Department of Consumer
A�airs and several other experts.

The Commission could embark on its task soon a�er its Notification in March, 2011,
because of the timely logistical support provided by SEBI, National Institute of Public Fi-
nance and Policy (NIPFP), and National Institute of Securities Market (NISM). I value the
support provided by these organisations which helped the Commission to focus its ef-
forts on its main task from the early days.

The task of the Commission has beenquite onerous, but in discharging it everyMem-
ber of the Commission lived upto his/her name and contributed substantively in shap-
ing this Report. I appreciate and acknowledge the contribution of each Member of the
Commission and recall the insightful and animated deliberations in our meetings and
through electronic communications. I appreciate the additional responsibility willingly
discharged by Mr. Swarup as a mentor and advisor on organisational and critical tech-
nical issues. The role played by Dr. C.K.G. Nair, Secretary to the Commission, in de-
signing and executing the structures and processes for the seamless functioning of the
Commission and his e�ective interventions in the deliberations in resolving complex is-
sues was exemplary and deserves particular commendation. The untimely demise of Mr.
Achuthanwas a great loss to all of us. Wewere handicappedby the poor health of Justice
(Dr.) Debi Prasad Pal during the latter half of our work. Dr. M. Govinda Rao, who was with
the FSLRC almost till finalising the Report joined the Fourteenth Finance Commission on
4th February 2013. Joint Secretary, Capital Markets (Nominee Member) could not attend
the meetings due to other commitments.

The Commission had the benefit of dedicated research teams set up by the NIPFP
and by the NISM. These teams worked as a single unit and Dr. Ajay Shah played the role
of an inspirational leader to the research teams, synchronising the various young minds
and their outputs into anorganicwhole and succinctly presenting issues before theCom-
mission. I commend the e�orts of Dr. Shah, Dr. Ila Patnaik and every other member of
this spirited group of young people who worked untiringly for about two years. I also

x FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



ACKNOWLEDGEMENT

appreciate the e�orts of the consultants of the Commission; Somasekhar Sundaresan,
Bobby Parikh and Rajsekhar Rao in guiding the research team onmany issues as well as
contributing to the deliberations of the Commission.

A number of experts peer-reviewed the dra� documents. K.P. Krishnan, Yesha Yadav,
M.S. Sahoo, Bindu Ananth and many others provided extensive support in reviewing the
dra�s. I appreciate their help and useful suggestions.

Financial sector being a catalyst for the real sector growth has to be dynamic enough
to support the growth aspirations. The institutional framework – laws, policies and or-
ganisations – governing the financial sector should enable its orderly growth in tunewith
such aspirations. A status-quo framework of a low level, fragmented financial sector sup-
porting the current modest economic size of our nation is incapable and insu�icient to
perform this aspirational role which our economic institutions should play for our future.
Further, such a framework encourages the growth of twilight zones like shadow banking
and other shadow financial entities leading to major issues of consumer protection and
systemic risk. Given this, the Commission was fully convinced of the need for disbanding
the sectoral thinking and incumbent organisational a�iliations while designing a new in-
stitutional foundation for the aspiring, future Indian economy.

The findings and recommendations of the Commission are the result of distilledwis-
dom of dozens of high-calibreminds and extensive research on the financial sector laws,
policies and practices in India and some of the major jurisdictions abroad, the latter
mainly for focusing on post-crisis developments. Using these expert views, feedbacks,
research material and the expertise in the Commission, we debated and deliberated on
the most appropriate model for India taking the ground realities of the Indian system on
board. A�er all themodelwebuild shouldbe country-specific, tailored toourmilieu; laws
cannot be formulated without a model, in the vacuum or in a fluid state. We were con-
scious of the fact that we were attempting something on a magnitude with perhaps no
parallel in independent India and legislative changes on a holistic scale are not a regu-
lar activity we can undertake. As such, our e�ort has been futuristic and expected to be
sustaining for decades, as institutional changes happen only in a matter of decades as
famously stated by Nobel Laureate Oliver Williamson.

The suggested full-scale legislative reforms may look ambitious. The Commission
debated this issue at length and, despite many organisation-a�iliated views, was fully
convinced that a full-scale revamp was needed as piecemeal amendments to the exist-
ing legislations were grossly inadequate for a rapidly growing and fast globalising Indian
financial sector. It was also clear to us that the foundations of modern financial legal-
regulatory structures should be erected during peaceful times rather thanwait for a crisis
to unfold and then embark on a fire-fighting mode of institution building, which would
be muddled and fragile. The need for streamlining the laws and reducing the number of
regulatory authorities and giving them clear mandate was a common train of thought of
all the experts we consulted.

In brief, this Report is the result of enormous e�orts put in by the Commission Mem-
bers, Secretary, Consultants and Researchers and the intellectual inputs drawn from a
large number of experts and stake-holders. I gratefully appreciate and acknowledge all
these inputs and support, without which we would have had to settle for sub-optimal
outcomes.

New Delhi
22 March, 2013 B.N. Srikrishna

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION xi





ExecutiveSummary

Mandate
The Financial Sector Legislative Reforms Commission was constituted by the Govern-
ment of India, Ministry of Finance, in March, 2011. The setting up of the Commission was
the result of a felt need that the legal and institutional structures of the financial sector
in India need to be reviewed and recast in tune with the contemporary requirements of
the sector.

The institutional framework governing the financial sector has been built up over a
century. There are over 60 Acts and multiple rules and regulations that govern the fi-
nancial sector. Many of the financial sector laws date back several decades, when the
financial landscape was very di�erent from that seen today. For example, the Reserve
Bank of India (RBI) Act and the Insurance Act are of 1934 and 1938 vintage respectively.
Financial economic governance has been modified in a piecemeal fashion from time to
time, without substantial changes to the underlying foundations. Over the years, as the
economy and the financial system have grown in size and sophistication, an increasing
gap has come about between the requirements of the country and the present legal and
regulatory arrangements.

Unintended consequences include regulatory gaps, overlaps, inconsistencies and
regulatory arbitrage. The fragmented regulatory architecture has led to a loss of scale
and scope that could be available from a seamless financial market with all its atten-
dantbenefitsofminimising the intermediationcost. Anumberof expert committeeshave
pointed out these discrepancies, and recommended the need for revisiting the financial
sector legislations to rectify them. These reports help us understand the economic and
financial policy transformation that is required. They have defined the policy framework
within which reform of financial law can commence.

The remit of the Commission is to comprehensively review and redra� the legisla-
tions governing India’s financial system, in order to evolve a common set of principles for
governance of financial sector regulatory institutions. This is similar to the tradition of
Law Commissions in India, which review legislation and propose modifications.

Themain outcome of the Commission’s work is a dra� ‘Indian Financial Code’ which
is non-sectoral in nature (referred to as the dra� Code throughout), which is in Volume II
of the report and replaces the bulk of the existing financial law.

Work process of the Commission
The Commission took a comprehensive, first principles approach to the task, rooting its
analysis anddecisions in a conceptual analysis of financial regulation and reviewof expe-
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EXECUTIVE SUMMARY

rience till date. Someelements of thework process that are used in India in LawCommis-
sions were utilised. The Commission embarked upon an intense two year process, which
started in April 2011. Three elements were emphasised in the work process. Commis-
sion has followed a consultative approach, reaching out into knowledge and perspective
across all elements of Indian finance. Commission has cultivated amulti-disciplinary ap-
proach, drawing on the fields of public economics, law, finance, macroeconomics and
public administration. Finally, Commission has drawn on the experiences of emerging
markets and developed jurisdictions in understanding how financial law and agencies
have been constructed worldwide.

The dra�ing of law in a democracy must necessarily give opportunities for all view-
points to be heard. In addition, the dra�ing of law in finance involves considerable tech-
nical challenges. Over this two year period, more than 120 individuals participated in the
process of the Commission in various capacities. This has helped ensure that diverse
viewpoints fed into the debates of the Commission, and that the dra� Code is charac-
terised by technical soundness in terms of finance, economics, law, and public adminis-
tration.

The tasks of financial law
The first set of questions that the Commission dealt with was about the purpose of the
financial legal framework. Regulation is not an end in itself; it exists in order to address
market failures. From this point of view, nine components were envisioned:

1. Consumerprotection–TheCommission found thatamere ‘buyerbeware’ approach
is not adequate in finance; regulators must place the burden upon financial firms
of doing more in the pursuit of consumer protection. This perspective shapes in-
terventions aimed at prevention (of inducing financial firms towards fair play) and
cure (redress of grievances).

2. Micro-prudential regulation – When financial firms make promises to consumers,
e.g. the repayment of a bank deposit, regulators are required tomonitor the failure
probability of the financial firm, andundertake interventions that reduce this failure
probability.

3. Resolution –Micro-prudential regulationwill diminish, but not eliminate, the failure
of financial firms. A specialised resolution capability is required, which swi�ly and
e�iciently winds down stressed financial firms, and protects the interests of small
customers.

4. Capital controls – These are restrictions on cross-border activity on the capital ac-
count. The Commission has no view on the sequencing and timing of capital ac-
count liberalisation. The work of the Commission in this field was focused on plac-
ing the formulation and implementation of capital controls on a sound footing in
terms of public administration and law.

5. Systemic risk – Micro-prudential regulation thinks about the collapse of one finan-
cial firm at a time. A very di�erent point of view is requiredwhen thinking of the col-
lapse of the entire financial system. Micro-prudential regulation is about the trees,
and systemic risk regulation is about the forest. It calls for measurement of sys-
temic risk, and undertaking interventions at the scale of the entire financial system
(and not just one sector) that diminish systemic risk.

6. Developmentand redistribution–Financial economicgovernance in India is charged
with the development of market infrastructure and processes, and with redistri-
bution. These objectives have to be achieved through sound principles of public
administration and law.

7. Monetary policy – Objectives, powers and accountability mechanisms have to be
setup for monetary policy.
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8. Public debt management – A specialised framework on public debt management
has to be setup that takes a comprehensive view of the liabilities of Government,
and establishes the strategy for low-cost financing in the long run.

9. Contracts, trading and market abuse – Certain adaptations to the foundations of
commercial law, surrounding contracts and property, are required to enable the
financial system. Alongside this, the legal foundations for the securities markets
are established.

The overall task of constructing financial law comprises the above nine elements,
and of establishing sound foundations of regulatory governance.

This problem statement di�ers considerably from approach taken by existing laws
in India, which are sector-specific. The existing laws deal with sectors such as banking,
securities and payments. The Commission analysed this issue at length, and concluded
that non-sectoral laws constitute a superior strategy.

Asanexample, anon-sectoral consumerprotection lawwould lead toharmonisation
of the consumerprotectionacrossmultiple sectors. If this approachwerenot taken, there
is the possibility of a certain sector having more lax standards of consumer protection
than another. Profit-seeking financial firmswould rush to exploit the profit opportunities,
and distort the structure of the financial system.

In similar fashion, a non-sectoralmicro-prudential lawwould ensure that similar rea-
soning about risk is applied all across the financial system. If micro-prudential regula-
tion is done di�erently in di�erent sectors, then profit-seeking financial firms will have
an incentive to portray activities as belonging to sectors where capital requirements are
weaker.

Non-sectoral laws are closely related to the idea of principles-based law. The dra�
Code is non-sectoral principles-based law. Regulators will issue regulations, that will of-
ten be sectoral and o�en be rules-based. The advantage of this arrangement is that spe-
cific details of technology and market process are not embedded in the law. Over the
years, changes in technology and institutions would lead tomodifications in regulations.
Timelessprincipleswouldbe re-interpreted in the futureby courts and the tribunal, which
would create case law. The Commission believes that the dra� Code will, with no more
than minor modifications, represent the essence of financial law for many decades to
come. In this respect, the work of the Commission has taken Indian financial law closer
to its roots in the common law tradition.

At present, financial law in India is fairly complex. The dra�ing style used in most
current laws is relatively complex and thus unreadable to non-specialists. The Commis-
sion has tried to achieve a simple writing style for the dra� Code. The unification ofmany
laws into a single dra� Code has greatly assisted simplification. A single set of definitions
of terms is utilised across all 450 sections of the law. The entire dra� Code is internally
consistent, and has a simple and logical table of contents. This emphasis on simplicity
would reduce the complexity faced by law-makers, bureaucrats, legal professionals and
finance practitioners in understanding the law and working within it.

The first task of financial law is to establish a clear strategy for the nine areas listed
above. The second task of financial law is to establish financial regulators.

In a liberal democracy, the ‘separation of powers’ doctrine encourages a separation
between the legislative, executive and judicial functions. Financial regulators are unique
in the extent towhich all three functions are placed in a single agency. This concentration
of power needs to go along with strong accountability mechanisms.

There is a strong case for independence of regulators. Independent regulatorswould
yield greater legal certainty. The quest for independence of the regulator requires two
planks of work. On one hand, independence needs to be enshrined in the law, by setting
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outmanyprocesses ingreatdetail in the law. On theotherhand, alongside independence
there is a requirement of accountability mechanisms.

The Commission has adopted five pathways to accountability. First, the processes
that the regulator must adhere to have been written down in considerable detail in the
dra�Code. Second, the regulation-makingprocess (whereParliamenthasdelegated law-
making power to regulators) has been established in the dra� Code with great care, with
elaborate checks and balances. Third, systems of supervision have been established in
the dra� Code with a great emphasis on the rule of law. Fourth, strong reporting mecha-
nisms have been established in the dra� Code so as to achieve accountability. Finally, a
mechanism for judicial review has been established for all actions of regulators through
a specialised Tribunal.

At present, laws and regulations in India o�en di�erentiate between di�erent own-
ership or corporate structures of financial firms. The Commission has pursued a strat-
egy of ownership-neutrality: the regulatory and supervisory treatment of a financial firm
would be the same, regardless of whether it is private India, foreign, public sector and
co-operative. This would yield a level playing field.

At present,manypublic sector financial firms (e.g. Life InsuranceCorporationof India
(LIC), State Bank of India (SBI)) are rooted in a specific law. The Commission recommends
that they be converted into companies under the Companies Act, 1956. This would help
enable ownership-neutrality in regulation and supervision. This recommendation is not
embedded in the dra� Code.

A related concern ariseswith co-operativeswhich fall within thepurviewof stateGov-
ernments. The Commission recommends that State Governments should accept the au-
thority of Parliament (underArticle 252of theConstitution) to legislateonmatters relating
to the regulation and supervision of co-operative societies carrying on financial services.
This recommendation is also not included in the dra� Code. The Commission proposes
that regulators may impose restrictions on the carrying on of specified financial services
by co-operative societies belonging to States which have not accepted the authority of
Parliament to legislate on the regulation of co-operative societies carrying on financial
services.

The footprint of regulation
As a first step in determining the appropriate form and extent of regulation for the In-
dian financial sector, the Commission began with an identification of the basic subject
matter of regulation - financial products and services. In the view of the Commission,
particular forms of dealings in financial products, such as securities, insurance contracts,
deposits and credit arrangements, constitute the rendering of financial services. This in-
cludes services such as, sale of securities, acceptance of public deposits, operating in-
vestment schemes and providing credit facilities. The Commission however recognises
that a principles-based approach to defining financial products and financial services
comes with the risk of unintentionally casting the net of regulation too wide. Therefore,
it was decided that financial regulation should apply to only those persons who are en-
gaged in the business of carrying on financial services.

While proposing a list of financial products and services in the dra� Code, the Com-
mission is fully aware of the constant innovation in the field of finance. In order to ensure
that the lawcankeeppacewith these changes, thedra�Codeempowers theGovernment
to expand the list of financial products and services, as required. At the same time, the
dra� Code also allows the regulators to exclude specific financial services carried out by
specific categories of persons from the scope of financial services. Using this power the
regulator will be able to specify exemptions, e.g. for hedge funds that do not access funds
frommore than a particular number of persons or investment firms that only advise their
related persons. In doing so, the regulator would of course be bound by the objectives
and guided by the principles set out under the dra� Code.
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Structure of the regulator
Just as thedra�Codedoes not di�erentiate betweendi�erent sectors in the financial sys-
tem, the dra� Code establishes a single framework for regulatory governance across all
agencies. This is rooted in the fact that the requirements of independence and account-
ability are the same across the financial system. With small adaptations, this standard
framework is used in the dra� Code for all agencies created therein.

The dra� Code creates a series of obligations for the Government and for regulators.
The dra� Code covers all functions of regulators, and defines the behaviour that is re-
quired from the regulator.

All regulators will have an empowered board. The Commission has dra�ed a precise
selection-cum-search process for the appointment of all members. Four kinds of mem-
bers are envisioned: the chairperson, executivemembers including anadministrative law
member, non-executive members and Government nominees. The role of each of these
kinds of members has been defined. The appointment conditions for board members
have been defined.

The dra� Code establishes certain elements of the functioning of boardmeetings, so
as to ensure adequate oversight of the board over the organisation, and an emphasis on
transparency.

A general framework for establishing advisory councils, that will support the board,
has been created. This is sometimes invoked in the dra� Code in constructing statutory
advisory councils. Apart from this, the board will be free to construct additional advisory
councils based on its needs.

The Commission envisages that fees charged to the financial systemwill fund all reg-
ulatory agencies. Financial regulation will, therefore, generally impose no burden upon
the exchequer. This will assist independence by giving regulators greater autonomy, and
help the creation of a specialised workforce.

Functions and powers of the regulator
The actual functioning of the regulator lies in three areas: regulation-making, executive
functions and administrative law functions. In each area, the dra� Code defines the func-
tioning of regulators with considerable specificity.

At present, in India, there is a confusing situation with regulators utilising many in-
struments such as regulations, guidelines, circulars, letters, notices and press releases.
The dra� Code requires all regulators to operate through a small number of well defined
instruments only.

The first task of a regulator is that of issuing regulations. If laws are poorly dra�ed,
there is a possibility of excessive delegation by Parliament, where a regulatory agency is
given sweeping powers to dra� regulations. The Commission has consistently sought to
define specific objectives, define specific powers and articulate principles that guide the
use of powers. Through this, regulation-making at the regulator would not take place in
a vacuum.

A structured process has been defined in the dra� Code, through which regulation-
making would take place. The regulator would be required to articulate the objective
of the regulation, a statement of the problem or market failure that the regulation seeks
to address, and analyse the costs and benefits associated with the proposed regulation.
A systematic public consultation process is written into the dra� Code. This structured
regulation-making process would reduce arbitrariness and help improve the quality of
regulations.

This structured regulation-making process requires a considerable expenditure of
time and e�ort at the regulator. This is commensurate with the remarkable fact that Par-
liament has delegated law-making power to a regulator. In an emergency, the regulator
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can issue regulationswithoutgoing through the full regulation-makingprocess. However,
these regulations would lapse within six months.

Alongside regulations, the dra� Code envisages a process through which regula-
tors can issue ‘guidelines’. Guidelines clarify the interpretation of regulations but do not,
themselves, constitute regulations. Specifically, violation of guidelines alone would not
constitute violation of the law.

At present, regulations are not subject to judicial review. The Commission envisages
an important process of judicial review of regulations. It would be possible to challenge
regulations either on process issues (i.e. the full regulation-making process was not fol-
lowed) or substantive content (i.e. the regulation does not pursue the objectives, or ex-
ceeds thepowers, or violates theprinciples, that are in the Act). TheCommissionbelieves
that these checks and balances will yield considerable improvements in the quality of
regulation-making in India.

Turning toexecutive functions, thedra�Codehas specifics abouteachelementof the
executive powers. The first stage is the processing of permissions. A systematic process
has been laid down through which permissions would be given.

The second element is information gathering. Regulators require a substantial scale
of regular information flow from financial firms. The Commission envisages a single ‘Fi-
nancial Data Management Centre’. All financial firms will submit regular information fil-
ings electronically to this single facility. This would reduce the cost of compliance, and
help improve data management within regulators.

Turning to penalties, the dra� Code has a systematic approach where certain stan-
dard categories are defined, andprinciples guide the applicationof penalties. Thiswould
help induce greater consistency, and help produce greater deterrence. A critical compo-
nent of the framework for penalties is the mechanisms for compounding, which are laid
on a sound foundation, and consistently applied across the entire financial system.

Once an investigation has taken place, and the supervisory team within a regulator
believes there have been violations, the principles of public administration suggest that
the actual order should bewritten by disinterested party. At the level of the board, an ‘ad-
ministrative lawmember’wouldhaveoversight of ‘administrative lawo�icers’whowould
nothaveany responsibilitieswithin theorganisationother thanperformingquasi-judicial
functions. A systematic processwould operatewithin the regulator, where administrative
law o�icers and the administrative law member would be presented with evidence and
write orders.

The working of the regulator ultimately results in regulations and orders. These
would face judicial review at the Tribunal. The Commission envisages a unified Financial
Sector Appellate Tribunal (FSAT)that would hear all appeals in finance. A considerable
focus has been placed, in the dra� Code, on the functioning of the registry of FSAT, so as
to achieve high e�iciency.

Consumer protection
Thework of the Commission in the field of consumer protectionmarks awatershed com-
pared with traditional approaches in Indian financial law. It marks a break with the tradi-
tion of caveat emptor, and moves towards a position where a significant burden of con-
sumer protection is placed upon financial firms.

The dra� Code first establishes certain basic rights for all financial consumers. In
addition, the Code defines what is an unsophisticated consumer, and an additional set
of protections are defined for these consumers. The basic protections are:

1. Financial service providers must act with professional diligence;
2. Protection against unfair contract terms;
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3. Protection against unfair conduct;
4. Protection of personal information;
5. Requirement of fair disclosure;
6. Redress of complaints by financial service providers.

In addition, unsophisticated consumers have three additional protections:

1. The right to receive suitable advice;
2. Protection from conflicts of interest of advisors;
3. Access to the redress agency for redress of grievances.

The regulator has been given an enumerated set of powers through which it must
implement these protections. Alongside these objectives and powers, the regulator has
been given a set of principles that guide the use of the powers.

This framework of rights – powers – principles will shape the dra�ing of regulations.
Once this has been done, regulators are obliged to undertake supervisory actions to ver-
ify that regulations are being complied with. This goes along with enforcement and dis-
ciplinary actions.

This regulatory and supervisory strategy will yield considerable gains in consumer
protection, when compared with the present Indian practices. At the same time, there
will be certain consumers who are aggrieved. The Commission envisages a single uni-
fied Financial Redress Agency (FRA) which would serve any aggrieved consumer, across
all sectors. This would feature a low-cost process through which the complaint of the
consumer against the financial firm would be heard, and remedies awarded.

As with the FSAT considerable e�ort has beenmade by the Commission to obtain an
FRA that has high operational capabilities and thus imposes low transactions costs upon
all participants.

The FRA is important as a mechanism for addressing the unfair treatment of one
consumer. The FRA is also envisaged as a valuable measurement system, for the case
database of the FRA is a map that shows where the problems of consumer protection lie.
Hence, the Commission envisages a systematic process through which the analysis of
this data would feed back into improvements in regulation and supervision.

The Commission recognises that competition is a powerful tool for the protection
of consumers. The Competition Act enshrines a non-sectoral approach to competition
policy. The Commission has envisaged a detailed mechanism for better co-operation
between financial regulators and the Competition Commission through which there is
greater harmony in the quest for greater competition.

Micro-prudential regulation
The pursuit of consumer protection logically requires micro-prudential regulation: the
task of constraining the behaviour of financial firms so as to reduce the probability of
failure. When a financial firm makes a promise to a consumer, it should be regulated so
as to achieve a certain high probability that this promise is upheld.

The first component of the dra� Code is a definition of the class of situations where
micro-prudential regulation is required. This is done in a principles-based way, focus-
ing on the ability of consumers to understand firm failure, to co-ordinate between them-
selves, and the consequences of firm failure for consumers.

Regulators have five powers through which they can pursue the micro-prudential
goal: regulation of entry, regulation of risk-taking, regulation of loss absorption, regula-
tion of governance andmanagement, andmonitoring/supervision. The dra� Code spec-
ifies each of these powers in precise legal detail.
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Alongside this, it specifies a set of principles that guide the use of these powers.
Eleven principles have been identified that must be complied with. For example, princi-
ples require proportionality (greater restrictions for greater risk), equal treatment (equal
treatment of equal risk), and so on.

It is envisaged that regulators will pursue the micro-prudential objective by writing
regulations that utilise the five powers. At the same time, these regulations would have
to satisfy the ten principles.

In this framework, theremaybebroadly threegrounds for appeal against regulations.
A regulationengages inmicro-prudential regulationof anactivitywheremicro-prudential
regulation is not required. A regulation utilises powers which are not prescribed in the
law. Finally, a regulation violates the principles which the regulator is required to follow.

Resolution
The Indian financial system has traditionally been dominated by public sector firms.
When consumers deal with a Public Sector Undertaking (PSU) bank or insurance com-
pany, for all practical purposes, they are dealing with the Government, and there is no
perceived possibility of failure. Over the last 20 years, however, India has increasingly
openedup entry into finance, and anewbreedof private financial firms has arisen. These
firms can fail, andwhen this happens, it canbehighly disruptive for householdswhowere
customers of the failing firm, and for the economy as a whole.

Sound micro-prudential regulation will reduce the probability of firm failure. How-
ever, eliminating all failure is neither feasible nor desirable. Failure of financial firms is an
integral part of the regenerative processes of the market economies: weak firms should
fail and thus free up labour and capital that would then be utilised by better firms. How-
ever, it is important to ensure smooth functioning of the economy, and avoid disruptive
firm failure.

This requires a specialised ‘resolutionmechanism’. A ‘ResolutionCorporation’would
watchall financial firmswhichhavemade intensepromises tohouseholds, and intervene
when thenetworthof the firm isnear zero (butnot yetnegative). Itwould force theclosure
or sale of the financial firm, and protect small consumers either by transferring them to a
solvent firm or by paying them.

At present, for all practical purposes, at present, an unceremonious failure by a large
private financial firm in India is not politically feasible. Lacking a formal resolution corpo-
ration, in India, the problems of failing private financial firms are placed upon customers,
tax-payers, and the shareholders of public sector financial firms. This is an unfair arrange-
ment.

Establishing a sophisticated resolution corporation is thus essential. Drawing on the
best international practice, the dra�Code envisages a unified resolution corporation that
will deal with an array of financial firms such as banks and insurance companies. It will
concern itself with all financial firms which make highly intense promises to consumers,
such as banks, insurance companies, defined benefit pension funds, and payment sys-
tems. It will also take responsibility for the graceful resolution of systemically important
financial firms, even if they have no direct links to consumers.

A key feature of the resolution corporation will be speed of action. It must stop a fi-
nancial firm while the firm is not yet bankrupt. The international experience has shown
that delays in resolution almost always lead to a situation where the net worth is neg-
ative, which would generally impose costs upon the tax-payer. The choice that we face
is between a swi� resolution corporation, which will stop financial firms when they are
weak but solvent, and a slow resolution corporation which will make claims upon the
tax-payer. Hence, a sophisticated legal apparatus is being designed, for a resolution cor-
poration that will act swi�ly to stop weak financial firms while they are still solvent. The
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resolution corporation will choose between many tools through which the interests of
consumers are protected, including sales, assisted sales andmergers.

It is important to make a clear distinction between micro-prudential regulation and
resolution. Micro-prudential regulation and supervision is a continuous a�air. Occasion-
ally, when a firm approaches failure, resolution would come into action, and it would be-
have very di�erently frommicro-prudential regulation. The resolution corporationwould
be analogous to a specialised disaster management agency, which is not involved in ev-
erydaymatters of governance, but assumesprimacy in a special situation. The resolution
corporation will have close co-ordination with micro-prudential regulation. For strong
firms, the resolution corporation will lie in the background. As the firm approaches de-
fault, the resolution corporation will assume primacy.

The resolution corporation will charge fees to all covered entities, who benefit from
greater trust of unsophisticated consumers. This fee will vary based on the probability of
failure, and on the financial consequences for the resolution corporation of the event of
failure. This risk-based premium would help improve the pricing of risk in the economy,
and generate incentives for financial firms to be more mindful of risk-taking.

The first threepillarsof theworkofCommission–consumerprotection,micro-pruden-
tial regulation and resolution – are tightly interconnected. All three are motivated by the
goal of consumer protection. Micro-prudential regulation aims to reduce, but not elim-
inate, the probability of the failure of financial firms. Resolution comes into the picture
when, despite these e�orts, financial firms do fail.

Capital controls
India has a fully open current account, but many restrictions on the capital account are
in place. A major debate in the field of economic policy concerns the sequencing and
timing towards capital account convertibility. The Commission has no view on this ques-
tion. The focus of the Commission has been on establishing sound principles of public
administration and law for capital account restrictions. A large array of the di�iculties
with the present arrangements would be addressed by emphasising the rule of law and
by establishing sound principles of public administration.

In terms of creation of rules, it is envisaged that the Ministry of Finance would make
‘rules’ that control inbound capital flows (and their repatriation) and thatRBIwouldmake
‘regulations’ aboutoutboundcapital flows (and their repatriation). WithRBI, the regulation-
making process would be exactly the same as that used in all regulation-making in the
Commission framework. WithMinistry of Finance, the rule-makingprocesswouldbe sub-
stantially similar.

The implementation of all capital controls would vest with the RBI. The dra� Code
envisages the full operation of the rule of law in this implementation.

Systemic risk
The field of financial regulation was traditionally primarily focused on consumer protec-
tion, micro-prudential regulation and resolution. In recent years, a fresh focus on the
third field of systemic risk has arisen. Systemic risk is about a collapse in functioning
of the financial system, through which the real economy gets adversely a�ected. In the
a�ermath of the 2008 crisis, governments and lawmakers worldwide desire regulatory
strategies that would avoid systemic crises and reduce the costs to society and to the
exchequer of resolving systemic crises.

The problem of systemic risk requires a bird’s eye perspective of the financial sys-
tem: it requires seeing the woods and not the trees. This is a very di�erent perspective
when compared with the engagement of conventional financial regulation, which tends

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION xxi



EXECUTIVE SUMMARY

to analyse one consumer, one financial product, one financial market or one financial
firm at a time. The essence of the systemic risk perspective to look at the financial system
as a whole. This di�ers from the perspective of any one financial regulatory agency, and
particularly divergent from the perspective of any one sectoral regulator which is likely to
see that sector and not the overall financial system.

To some extent, systemic crises are the manifestation of failures on the core tasks of
financial regulation, i.e. consumer protection, micro-prudential regulation and resolu-
tion. If the three pillars of financial regulation would work well, many of the crises of the
past, andhypothetical crisis scenarios of the future, wouldbedefused. Systemic risk in In-
dia will go down if institutional capacity is built for the problems of consumer protection,
micro-prudential regulation and resolution. However, it will not be eliminated.

First, despite the best intentions, errors of constructing the institutional framework,
and human errors, will take place. Second, even if all three pillars work perfectly, some
systemic crises would not be forestalled. This calls for work in the field of systemic risk,
as a fourth pillar of financial regulation.

While there is a clear case for establishing institutional capacity in these areas, it is
also important to be specific in the dra�ing of law. Unless systemic risk regulation is envi-
sioned as a precise set of steps that would be performed by Government agencies, there
is the danger that systemic risk law degenerates into vaguely specified sweeping powers
with lack of clarity of objectives.

TheCommissiondeeply analysed the problemof reducing theprobability of a break-
down of the financial system. This requires understanding the financial system as a
whole, as opposed to individual sectors or firms, and undertaking actions which reduce
thepossibility of a collapseof the financial system. Each financial regulator tends to focus
on regulating and supervising some components of the financial system. With sectoral
regulation, financial regulators sometimes share theworldviewof their regulatedentities.
What is of essence in the field of systemic risk is avoiding the worldview of any one sec-
tor, and understanding the overall financial system. In order to achieve this, Commission
envisages a five-part process.

The first step is the construction and analysis of a system-wide database. This e�ort,
which will be located at the Financial Stability and Development Council (Financial Sta-
bility and Development Council (FSDC)), will analyse the entire financial system and not
a subset of it. The discussions at FSDCwould communicate the results of this analysis to
all regulators, who would co-operate in proposing and implementing solutions.

The second step is the identification of Systemically Important Financial Institutions
(SIFIs). The analysis of the unified database, using rules which are agreed upon at FSDC,
will be used to make a checklist of SIFIs. These will be subjected to heightened micro-
prudential regulation by their respective supervisors.

The third step is the construction and application of system-wide tools for systemic
risk regulation.

The fourth step is inter-regulatory co-ordination. E�ective co-ordination across a
wide array of policy questions is an essential tool for systemic risk reduction.

Finally, the fi�h step is crisis management. The Commission envisages the Ministry
of Finance as playing the leadership role in a crisis. Here, FSDCwill only play a supporting
role.

Fourof the five elementsof the systemic riskprocess involvea leadership role at FSDC.
The Commission envisages that FSDC would be a new statutory agency, in contrast with
its relatively informal existence at present.
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Financial inclusion andmarket development
The development agenda in Indian financial economic policy comprises two elements:
(i) The development of market infrastructure and processes, and (ii) Redistribution and
financial inclusion initiatives, where certain sectors, income or occupational categories
are the beneficiaries.

The framework proposed by the Commission involves placing the first objectivewith
regulators and the second with the Government. The dra� Code envisages regulators
undertaking initiatives in the first area. For the second area, the Government would issue
notifications in the Gazette, instructing regulators to impose certain requirements upon
stated financial firms. The Government would be obliged to make payments to firms to
reflect the costs borne by them.

The Commission felt that all initiatives of this nature – in the pursuit of inclusion or of
development – should be subject to systematic evaluation a�er a period of three years.
Decision making would be improved by a process of articulation of specific goals, fol-
lowed by an evaluation of the extent to which these goals were met.

Monetary policy
The framework envisaged by the Commission features a strong combination of indepen-
dence and accountability for RBI in its conduct of monetary policy.

The first stage lies in defining the objective of monetary policy. The Ministry of Fi-
nancewould put out a Statement defining a quantitativemonitorable ‘predominant’ tar-
get. Additional, subsidiary targets could also be specified, whichwould be pursuedwhen
there are no di�iculties in meeting the predominant target.

The dra� Code places an array of powers with RBI in the pursuit of this objective. De-
cisions on the use of these powers would be taken at an executive Monetary Policy Com-
mittee (MPC). The MPC would meet regularly, and vote on the exercise of these powers,
based on forecasts about the economy and the extent to which the objectives are likely
to be met.

The MPC would operate under conditions of high transparency, thus ensuring that
the economy at large has a good sense about how the central bank responds to future
events.

Alongside this coremonetary policy function, RBIwould operate a real time gross set-
tlement system, that would be used by banks and clearing houses. It would also operate
mechanisms for liquidity assistance through which certain financial firms would be able
to obtain credit against collateral.

Public debt management agency
Themanagement of public debt requires a specialised investment banking capability for
two reasons:

1. Debtmanagement requires an integratedpictureof all onshore ando�shore liabilities of theGov-
ernment. At present, this information is fragmented across RBI and theMinistry of Finance. Unify-
ing this information, and the related debtmanagement functions, will yield better decisions and
thus improved debt management.

2. A central bank that sells government bonds faces conflicting objectives. When RBI is given the
objective of obtaining low cost financing for the Government, this may give RBI a bias in favour
of low interest rates which could interfere with the goal of price stability.

In its entirety, the problem of debt management for the Government includes the
tasks of cash management and an overall picture of the contingent liabilities of the Gov-
ernment. These functions are integrated into a single agency through the dra� Code.
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Contracts, trading andmarket abuse
The last component of financial law is the set of adaptations of conventional commer-
cial law on questions of contracting and property rights that is required in fields such as
securities and insurance. Statutes as well as case laws have shaped the rules regarding
creation of financial contracts, transfer of rights, title or interest in such contracts and
enforcement of such rights. These developments have largely been sector specific.

The framework of the securities markets requires legal foundations for the issuance
and trading of securities. Issuance of securities requires three kinds of restrictions. At
the time of the issue, adequate informationmust be available for an investor tomake an
informed decision about valuation. Once the trading commences, a continuous flow of
informationmust be available through which the investor canmake informed decisions.
Finally, a set of rules must be in place through which all holders of a given class of se-
curities obtain the identical payo�s. These three objectives would be achieved through
regulations.

Financial markets feature a important role for Infrastructure Institution. The rules
made by these organisations shape the design of financial markets to a substantial ex-
tent. The dra� Code constrains the behaviour of Infrastructure Institutions in three re-
spects:

1. Infrastructure Institutions are required to issue bye-laws and abide by them;
2. The objectives that these bye-laws must pursue are defined in the law;
3. They are required to obtain approval from the regulator for bye-laws.

The information about prices and liquidity that is produced by financial markets has
apublic goods character. Thedra�Codehas provisions that require disseminationof this
information. In addition, the falsificationof this information is termed ‘market abuse’. The
dra� Code definesmarket abuse and establishes the framework for enforcement against
it.

Financial regulatory architecture
We now turn to the financial regulatory architecture, or the division of the overall work of
financial regulation across a set of regulatory agencies. Many alternative structures can
be envisioned for the financial regulatory architecture. Parliament must evaluate alter-
native block diagrams through which a suitable group of statutory agencies is handed
out the work associated with the laws. These decisions could conceivably change over
the years.

At present, Indian law features tight connections between a particular agency (e.g.
Securities and Exchange Board of India (SEBI)) and the functions that it performs (e.g.
securities regulation). The dra� Code does not have such integration. Changes in the
work allocation should not require changes to the underlying laws themselves. From
the outset, and over coming decades, decisions about the legal framework governing
financewould proceed separately fromdecisions about the financial regulatory architec-
ture. This would yield greater legal certainty, while facilitating rational choices about fi-
nancial regulatory architecturemotivatedby considerations in public administration and
public economics.

At present, India has a legacy financial regulatory architecture. The present work
allocation, between RBI, SEBI, Insurance Regulatory and Development Authority (IRDA),
Pension FundRegulatory andDevelopment Authority (PFRDA) and ForwardMarkets Com-
mission (FMC), was not designed. It evolved over the years, with a sequence of piecemeal
decisions responding to immediate pressures from time to time.

The present arrangement has gaps where no regulator is in charge – such as the di-
verse kinds of ponzi schemes which periodically surface in India, which are regulated by
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none of the existing agencies. It also contains overlaps where conflicts between laws has
consumed the energy of top economic policy makers.

Over the years, these problemswill be exacerbated through technological and finan-
cial innovation. Financial firms will harness innovation to place their activities into the
gaps, so as to avoid regulation. When there are overlaps, financial firms will undertake
forum-shopping, where the most lenient regulator is chosen, and portray their activities
as belonging to that favoured jurisdiction.

An approach of multiple sectoral regulators that construct ‘silos’ induces economic
ine�iciency. At present, many activities that naturally sit together in one financial firm are
forcibly spread across multiple financial firms, in order to suit the contours of the Indian
financial regulatory architecture. Financial regulatory architecture should be conducive
to greater economies of scale and scope in the financial system. In addition, when the
true activities a financial firm are split up across many entities, each of which has over-
sight of a di�erent supervisor, no one supervisor has a full picture of the risks that are
present.

When a regulator focuses on one sector, there are certain unique problems of public
administration which tend to arise. Assisted by lobbying of financial firms, the regulator
tends to share the aspirations of the regulated financial firms. These objectives o�en
conflictwith the core economic goals of financial regulation suchas consumerprotection
and swi� resolution.

In order to analyse alternative proposals in financial regulatory architecture, Com-
mission established the following principles:
Accountability Accountability is best achieved when an agency has a clear purpose.

The traditional Indian notion, that a regulator has powers over a sector but lacks
specific objectives and accountability mechanisms, is an unsatisfactory one.

Conflicts of interest In particular, direct conflicts of interest are harmful for account-
ability and must be avoided.

A complete picture of firms A financial regulatory architecture that enables a compre-
hensive view of complex multi-product firms, and thus a full understanding of the
risks that they take, is desirable.

Avoiding sectoral regulators When a financial regulator works on a sector, there is a
possibility of an alignment coming about between the goals of the sector (growth
and profitability) and the goals of the regulator. The regulator then tends to advo-
cate policy directions which are conducive for the growth of its sector. Such prob-
lems are less likely to arise when a regulatory agency works towards an economic
purpose such as consumer protection across all or at least many sectors.

Economies of scale in Government agencies In India, there is a paucity of talent and
domain expertise in Government, and constructing a large number of agencies is
relatively di�icult from a sta�ing perspective. It is e�icient to place functions that
require correlated skills into a single agency.

Transition issues It is useful to envision a full transition into a set of small and imple-
mentable measures.

The Commission proposes a financial regulatory architecture featuring seven agen-
cies. This proposal features seven agencies and is hence not a ‘unified financial regulator’
proposal. It features a modest set of changes, which renders it implementable:

1. The existing RBIwill continue to exist, though with modified functions.
2. The existing SEBI, FMC, IRDA and PFRDAwill be merged into a new unified agency.
3. The existing Securities Appellate Tribunal (SAT) will be subsumed into the FSAT.
4. The existing Deposit Insurance and Credit Guarantee Corporation of India (DICGC)
will be subsumed into the Resolution Corporation.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION xxv



EXECUTIVE SUMMARY

5. A new Financial Redressal Agency (FRA) will be created.

6. A new Debt Management O�ice will be created.

7. The existing FSDCwill continue to exist, thoughwithmodified functions anda statu-
tory framework.

The functions of each of these seven proposed agencies are as follows:
Reserve Bank of India It is proposed thatRBIwill performthree functions: monetarypolicy, regulation

andsupervisionofbanking inenforcing theproposedconsumerprotection lawand theproposed
micro-prudential law, and regulation and supervision of payment systems in enforcing these two
laws.

Unified Financial Agency The unified financial regulatory agency would implement the consumer
protection law andmicro-prudential law for all financial firms other than banking and payments.
This would yield benefits in terms of economies of scope and scale in the financial system; it
would reduce the identification of the regulatory agency with one sector; it would help address
the di�iculties of finding the appropriate talent in Government agencies.

This proposed unified financial regulatory agency would also take over the work on organised
financial trading from RBI in the areas connectedwith the Bond-Currency-Derivatives Nexus, and
from FMC for commodity futures, thus giving a unification of all organised financial trading includ-
ing equities, government bonds, currencies, commodity futures and corporate bonds.

The unification of regulation and supervision of financial firms such as mutual funds, insurance
companies, and a diverse array of firms which are not banks or payment providers, would yield
consistent treatment in consumer protection andmicro-prudential regulation across all of them.

Financial Sector Appellate Tribunal The present SAT will be subsumed in FSAT, which will hear ap-
peals against RBI for its regulatory functions, the unified financial agency, decisions of the FRA
and some elements of the work of the resolution corporation.

Resolution Corporation The present DICGC will be subsumed into the Resolution Corporation which
will work across the financial system.

Financial Redressal Agency The FRA is a new agency which will have to be created in implementing
this financial regulatory architecture. It will setup a nationwidemachinery to become a one stop
shop where consumers can carry complaints against all financial firms.

Public Debt Management Agency An independent debt management o�ice is envisioned.

Financial Stability and Development Council Finally, theexisting FSDCwill becomeastatutoryagency,
and have modified functions in the fields of systemic risk and development.

The Commission believes that this proposed financial regulatory architecture is a
modest step away from present practice, embeds important improvements, and will
serve India well in coming years.

Over a horizon of five to ten years a�er the proposed laws come into e�ect, it would
advocate a fresh look at these questions, with two possible solutions. One possibility is
the construction of a single unified financial regulatory agency, which would combine
all the activities of the proposed Unified Financial Authority and also the work on pay-
mentsandbanking. Anotherpossibility is to shi� toa two-agency structure,withoneCon-
sumer Protection Agency which enforces the proposed consumer protection law across
the entire financial system and a second Prudential Regulation Agency which enforces
the micro-prudential regulation law across the entire financial system. In either of these
paths, RBIwould then concentrate on monetary policy.

These changes in the financial regulatory architecture would be relatively conve-
niently achieved, given the strategy of emphasising separability between laws which de-
fine functions, and the agencies that would enforce the laws. Over the years, based on a
pragmatic assessment of what works and what does not work, the Government and Par-
liament can evolve the financial regulatory architecture so as to achieve thebest possible
enforcement of a stable set of laws.
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The outputs of the Commission
The main result of the work of the Commission is the dra� ‘Indian Financial Code’, a sin-
gle unified and internally consistent dra� law that replaces a large part of the existing
Indian legal framework governing finance. As has been emphasised earlier, the use of
simple English should help ensure that everyone connected with the field would be able
to understand the dra� Code. This relatively large dra� law – which is comprised of 450
sections – constitutes Volume II of the report. Volume 1 expresses the arguments that led
up to the key decisions embedded in the dra� Code.

The Commission vigorously debated the ideas expressed in the dra� Code over a
period of two years, in twenty four full-day meetings. In any law of 450 sections, there
are bound to be certain areas of disagreement. The five areas of disagreement within the
Commission, which are expressed in four dissent notes, are as follows:

1. Authorisation requirements: Prof. Jayanth Varma expresses concerns about the au-
thorisation requirements for financial service providers.

2. Capital controls: Mrs. K. J. Udeshi, Dr. P. J. Nayak and Mr. Y. H. Malegam disagree
with allocation of responsibilities on capital controls between the Ministry of Fi-
nance and RBI.

3. The role of the Ministry of Finance: Dr. P. J. Nayak disagrees with the role envisaged
for the Ministry of Finance in dra� Code especially the role of the FSDC.

4. Common-law tradition, principles-based law. Dr. P. J. Nayak expresses concerns
about the strategy of the Commission that has favoured a common law, principles-
based approach.

5. Regulation of Non-Banking Financial Company (NBFC)s: Mr. Y. H. Malegamdisagrees
with the allocation of regulatory responsibilities for NBFCs.

Conclusion
Financial economic policy is implemented by front-line agencies who are assigned func-
tions by Parliament. The main purpose of financial law is to put these agencies on a
sound footing, with the trio of objectives, powers and accountability mechanisms. Com-
mission has focused itself upon this task, of establishing a sound regulatory process.

Most policy debates in the field of financepertain to the subordinated legislation that
is dra�ed by financial regulatory agencies. Thework of Commission does not directly en-
gagewith these debates. As an example, Commission does not have a view on the timing
and sequencing of capital account liberalisation. Similarly, a large number of the recom-
mendations of the Working Groups which studied individual sectors fall in the domain
of modifications to subordinated legislation. The work of Commission is focused on the
incentives in public administration that shape the dra�ing and implementation of subor-
dinated legislation. As a consequence, while the Commission has fully taken cognisance
of the policy problems analysed by the expert committees of the last five years, and by
its own Working Groups, it does not directly address them.

When the proposals of Commission are enacted by Parliament, they will set in mo-
tion a modified set of incentives in public administration. Clear objectives in law, and
a sound regulation-making process, will improve the quality of subordinated legislation
that is issued by regulatory agencies. The emphasis on legal process in the laws dra�ed
byCommissionwill induce improvedworkingof the supervisory process. A commoncon-
sumer protection law will greatly benefit the users of financial services. These elements
will yield a gradual process of change.

The Commission ismindful that over the coming 25 to 30 years, Indian GDP is likely to
becomeeight times larger than thepresent level, and is likely tobebigger than theUnited
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States GDP as of today. Over these coming years, there will be substantial changes in the
financial system. The technological change, and the financial products and processes
which will come into play, cannot be envisaged today.

The aspiration of the Commission is to dra� a body of law that will stand the test
of time. The Commission has hence focused on establishing sound financial regulatory
agencies, which will continually reinterpret principles-based laws in the light of contem-
porary change, and dra� subordinated legislation that serves the needs of the Indian
economy. This subordinated legislation, coupled with the jurisprudence built up at the
FSAT and the Supreme Court, will continually reflect the changing needs of the Indian
economy.
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CHAPTER 1

Introduction

1.1. FSLRC and its Mandate

The Ministry of Finance, Government of India, constituted the Commission1 vide Resolu-
tion dated the 24th March, 2011, ‘with a view to rewriting and cleaning up the financial
sector laws to bring them in tune with the current requirements’. The Resolution, detail-
ing the imposition and Terms of Reference (TOR) of the Commission, is in Annex 19.1.

The TOR are quite broad and cover a gamut of issues related to the financial sector in
India. Broadly, the Commission has been tasked with examining and reviewing the leg-
islative and regulatory systems; the inter-play of jurisdictions of various regulators; the
issues relating to conflict of interest of regulators; the manner of dra�ing and implemen-
tation of subordinate legislation; the criteria and terms of appointment of senior o�icials
in the regulatory authorities and appellate systems of financial sector; clarifying the prin-
ciples of legislative intent; the issues relating to independence and autonomy of regu-
lators; re-statement and/or repeal of legislations on the basis of liberalisation and other
developments in the last two decades; the issues on data privacy and protection of con-
sumers of financial services; the role of information technology and e�ectiveness of de-
livery of financial services; the recommendationsmadeby expert committees in the past;
the issues relating to inter-state aspect of financial services infrastructure and any other
related issues; and evaluating the raison d’etre of the several laws governing the financial
sector, some of them as old as 140 years. Keeping them in context and fitting them to the
broad framework of the economy’s future requirements has been a daunting task. The
Commission was given a time-frame of twenty four months to complete this e�ort.

The Commissionwas set up at a timewhen the global economywas recovering from
the 2008 financial crisis. At the time, lessons fromwhat went wrong and the possible op-
tions were being debated. These ideas and inputs were freshly available to the Commis-
sion. India escaped the crisis fairly unscathed; and therefore, the Commission did not
have to work on regulatory structures and laws in a fire-fighting mode, which is not an
appropriate way of building sustainable institutional structures. The Commission could,
therefore, assimilate the lessons from the crisis, and at the same time, think and con-
struct a model relevant to the Indian context in a calm and detachedmanner supported
byquality research, extensivedeliberationsanddetailed interactionwithahostof experts
and stake-holders.

1The terms Commission and the Commission are used interchangeably in this report
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1.2. Deliberations in the Commission
The Commission followed a multi-pronged approach in completing its task of preparing
this report, as well as in dra�ing laws. This included: scanning expert committee recom-
mendations; extensive research; deliberations by the Commission; deliberations, in its
five Working Groups (WGs), on specific issues; interaction with several experts and stake-
holders fromthe financial sector, aswell aswith financial policymakers, experts and regu-
lators of select jurisdictions abroad. A teamof consultants, researchers andother o�icials
assisted the Commission in its task; the list is given in Annex 19.2.

The objective has been to assemble a solid information base relating to the current
stateof the economyand the financial sector, the institutional constraints, developments
elsewhere and tomake an assessment of what is needed to institutionalise the structure
of the financial sector, in tune with the requirements of a fast growing economy. In its
inquiry, the Commission also tried to understand the reasons for the 2008 financial cri-
sis and the lessons that may be followed for the future India, as her institutions have to
achieve the strength andmaturity to withstand possible financial crises in the future.

The Commission had twenty fourmeetings over a span of two years. During the early
days itself, an approach towards completing its task was designed. It was decided that
the Commission would deliberate on the basic framework and the fundamental princi-
ples governing the financial sector and decide the same. Based on this framework and
principles, the WGs would delve deep into select sector-specific issues that require de-
tailed analysis. Based on the deliberations and decisions in the Commission and itsWGs,
dra� documents would be prepared by the research team and debated further in subse-
quent meetings.

From the beginning, there had been a consensus that the Indian financial sector has
been operating at a low-level equilibrium, although in this world of ‘small finance’, it may
be doing reasonably well, according to established thinking. The Commission learned a
lot from the various expert committee reports already available on the Indian financial
sector. There was also unanimity that the trajectory had to be scaled up from this low-
level equilibrium so that the financial sector e�ectively performs its catalytic role for a
newaspiring India,which is expected to reach the sizeof the2012GrossDomesticProduct
(GDP) of the USA (US$15 trillion) by 2025-30. While India wanted to avoid the path of run-
away financial innovation andunmitigated risk-taking that led to the 2008 financial crisis,
which continues to threaten the global economy, there was unanimity that the Indian fi-
nancial structure needs to grow considerably. To enable this, the institutional structure
needs to be revamped given that supporting laws are obsolete and organisational struc-
tures fragmented. In short, a consolidation of the financial sector laws and organisations
was an essential prerequisite for unleashing the potential of the financial sector and in
supporting the vaulting ambitions of the real sector.

1.3. Interaction with experts and stake-holders
Interactions with experts and stake-holders were held in parallel from the third meeting
of the Commission. The list of experts and entities that the Commission invited for inter-
action is in Annex 19.3. A broad list of issues and questions was given to these experts;
this list is in Annex 19.4. The Commission also interacted with policy makers, experts
and regulatory authorities in select jurisdictions abroad; the list is in Annex 19.5. Ideas
that emerged from these interactions have also been used in calibrating the position
and drawing the broad contours of the stand that the Commission has adopted in its
approach.

The broad themes emerging from these interactions are as follows:
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1. The legislative foundation of India’s financial sector is too complex and cumber-
some. These legislations, of whichmany are outdated -with occasional, piecemeal
amendment, donot provide aholistic framework for the harmonious development
of the financial sector and its interplay with the needs of the economy. As such,
there is an urgent need for an overhaul of the legislative-regulatory framework of
the financial sector. However, there were di�erent views with regard to the process
of consolidating and harmonising this framework. Some suggested a complete
overhaul, while a few suggested substantive surgery of the existing framework.

2. The regulatory architecture is too fragmented, leaving substantial scope for grey
areas and overlaps, capture, and bargaining. While many experts were agnostic
about the exactmodel to be adopted (froma single super-regulator to a dual struc-
ture of prudential regulation and conduct regulation to a limited number of func-
tionally homogeneous regulators with a strong co-ordination mechanism), many
expressed the need for greater consolidation. Further, the legal-institutional frame-
work should provide clarity of purpose, powers and functions, aswell as a statutory
mechanism of accountability for the regulators. While many of the expert views
were for total or greater consolidation, the existing regulatory authorities argued
for status quo.

3. The current architecture is not conducive enough for addressing the issues ema-
nating from the global context of financial development. Fragmented regulation
and regulatory responsibilities and lack of clarity would hinder both domestic and
global co-ordination e�orts in addressing issues of contagion and global financial
shocks. There is a need for strengthening the fundamental architecture in address-
ing such issues, as well as for evolving a framework for dealing with systemic risk
and resolution. Though the tools for addressing these issues are still on the draw-
ing board, some of the institutional structures available in select jurisdictions, such
as resolution framework, have proved to be essential for preserving the stability of
the financial system. A more streamlined structure is also needed for dealing with
financial issues related to terrorism and other connected issues, which are a ma-
jor global concern that national authorities have to address through international
protocols.

4. There is a need for strengthening the consumer protection and grievance redress
mechanism in the financial sector. This is particularly important given the low level
of financial literacy, low penetration of financial services, absence of clear regu-
latory mandate on composite and complex products and on the roles of product
distributors and financial advisers. Given the complexity of these issues, the main
focus was on the necessity of placing consumer protection at the centre of the phi-
losophy on financial regulation. This issue needs to be addressed both from the
preventive and curative sides; by the regulators, as well as the redress agency, re-
spectively.

5. The current architecture encourages turf battles and conflicts of interest. This is
a result of the lack of clarity of functions of the various regulatory authorities, as
well as of assigning conflicting functions to the same regulatory agency. Despite
the explicit development objectives given to the sector-specific regulators, market
development has been far from satisfactory as is evidenced in the time-frame on
developing products and systems such as in the corporate bond markets. These
need to be improved by clarifying the statutory provisions, streamlining regulatory
architecture, and removing the conflicting functions from the mandate of some of
the regulators.

6. There have been various arguments on the issue of adopting a principles-based
approach to regulation, particularly as practised in some jurisdictions prior to the
global crisis. At the same time, there has been strong support for adopting a princi-
ples-based approach to primary legislations so that these legislations do not go for
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amendments frequently and, in theprocess, lead to regulatory uncertainties. It was
also argued that the primary legislation should provide a template for expanding
the basic principles into concrete regulations, which at times could be rules-based.
It was also argued that the limited regulatory capabilities available should be har-
monised and consolidated to promote the skills for administering the principles-
based approach to regulation, rather than spreading such scarce skills across a
large number of entities with fragmented mandate. These principles and regula-
tions should address the incentive issues fundamentally, so as to minimise finan-
cial market adventures, rather than micro-manage product structures and market
micro-structures.

7. While every regulator should encourage competition in their sector, the ultimate
responsibility of managing economy-wide competition issues should be le� to the
Competition Commission. While this would help address many macro-level con-
sumer issues, such micro-level issues should be addressed by the sector specific
regulators and the grievance redress fora/forum. There should be greater, and in-
stitutionalised, interface between the Competition Commission and sectoral regu-
lators in promoting competition and competition practices and culture.

8. While there has been a view that the redress mechanism under the Consumer Pro-
tection Act has been functioning satisfactorily, there were also arguments that this
framework, as it exists today, is insu�icient to deal with the growing complexities in
the financial sector. While some of the respondents argued for strengthening con-
sumer redressmechanism in each sector under the aegis of the existing regulators,
therewere also suggestions for consolidating the consumer redressmechanismby
means of a single redress agency for the financial sector.

9. While someof the arguments for retaining sector specific regulators favoured reten-
tionof commoditymarket regulation as a separate area, therewere also arguments
that derivative markets are financial markets, there is growing financialisation of
even physical commodities, players in the system are the same, irrespective of the
underlying, and there is the need for consolidated regulation of organised trading
to be e�ective.

10. There were also strong views on the need for strengthening the corporate gover-
nance process of regulators – the process of appointment, tenure, compensation
and overall skill formation and development of domain expertise. Regulatory ex-
pertise, it was felt, is in short supply and should be made a thrust area of focus.
Transplanting civil service structures to regulatory authorities is against the basic
premise of setting up independent regulatory authorities and a new culture should
be built alongside constructing new structures.

11. On issues related to transition arrangements, there were views which encouraged
a gradual transition and those which argued for a sudden shi�. The former was
based on the premise that organisations andmarket entities take time to adjust to
new laws and regulations, while the latter argued that greater flexibility would lead
to bargaining for longer time-frame and in the process dilute the e�orts towards
institutional restructuring.

1.4. Working Group Process
As stated in an earlier section, the Commission decided to multi-task its approach by a
parallel process of WGs. Five areas were identified for detailed analysis: (i) Banking, (ii)
Securities, (iii) Public Debt Management, (iv) Payment Systems, and (v) Insurance, Pen-
sions &Small Savings. EachWorkingGroupwas chaired by aMember of the Commission.
Other Members were free to join any of theWGs as per their preference and attend any of
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the meetings. Secretary to the Commission was part of all WGs and acted as a link be-
tween the Commission and the WGs, as well as between the various WGs in harmonising
their approachand ideas in tunewith thedecisions of theCommission. The composition,
terms of reference, and recommendations of these five WGs can be found in Annex 19.6,
19.7, 19.8, 19.9 and 19.10.

Apart fromtheChairperson, eachWGcompriseddomainexperts,whobrought in con-
siderabledomainknowledge to thedeliberations. AllWGswere supportedby the research
team of the Commission; the team provided substantive inputs and dra�ed documents.
Each WG had intensive deliberations and interacted with a number of stake-holders and
experts from various institutions; a list of these institutions is in Annex 19.11.

A�er substantivedeliberationsand interactions, eachWG cameoutwith sector-speci-
fic aspectsonconsumerprotection,micro-prudential regulation, legal process, andother
aspects specific to the sector within the broad contours designed by the Commission.
The Chairpersons of the WGs presented their reports before the Commission. Their rec-
ommendations were debated, analysed and finally accepted by the Commission, with
appropriate modifications as deemed fit. The work of these WGs has been incorporated
in the relevant parts of this report. Prior to the review by the Commission, many of the
dra� documents were peer reviewed by domain experts whose names are in Annex 19.12.
The dra�s were also intensively scrutinised by sub-groups of the Commission.

1.5. Analysis and assessment
The Commission has been tasked with the mandate of reviewing and rewriting financial
sector legislations built up over a century. However, laws cannot be scripted in vacuum.
Laws have to support a certain policy-organisational framework. In the context of finan-
cial sector laws, the laws should support India’s financial sector structure and the del-
icate balance between the state policy and instruments and the market. The financial
sector is a catalyst supporting that economic framework. Therefore, while designing the
legislative framework for the financial sector, the contours of the financial sector, as well
as the contours of the macro economy need to be clearly understood and the linkages
harmonised for synergy.

A�er substantive deliberations and interactions, the Commission released an Ap-
proach Paper outlining the broad contours of the proposed financial sector institutional
framework. The feedback on this Approach Paper, received from various stake-holders
and the public, as well as, in general, through its website and correspondences (Annex
19.13), has also been analysed and incorporated into the analytical framework.

1.5.1. Long-term views on the Indian economy
Changes contemplated by the Commission are of high magnitude in terms of its impact
on institutions. As such, the recommendations of the Commission cannot be viewed in
a short-term framework, nor can the implementation and impact process be completed
within a short horizon. Therefore, the Commission has envisioned a medium- to long-
term view on the Indian economy and tried to structure the requirements of the financial
sector in terms of laws and institutions to support this vision.

In 2012, the size of the Indian economy was about US$2 trillion. The economy is ex-
pected to grow at a moderately high pace, despite periodic fluctuations on account of
structural and cyclical reasons. Given the nominal growth rate in the vicinity of 15 per
cent, the nominal GDP would double in about 5 years and would reach about US$15 tril-
lion by 2026. This was the size of the US economy in 2012. This implies that by around
2026, India’s GDP will be the size of the present day US GDP. There will be changes in the
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sectoral composition ofGDP aswell. Newer activitieswill enter the services andmanufac-
turing sectors,making theprimary sector smaller, implying a reduced share of agriculture
in the overall GDP. All this means a greater role of the financial sector through the need
for e�ective and qualitative financial intermediation. Even by keeping aside inclusion as
an objective, the financial sector is expected to grow manifold in terms of size, strength,
and e�iciency to support the growing requirements of a fast growing economy. The small
world of finance that exists in India today, howsoever e�ective, will not be able to cater
to the requirements of the huge economic opportunities that would be unleashed by the
growth process. Therefore, even in static terms of assuming just normal growth as envi-
sioned by the GDP growth rates, the financial sector needs to expand, innovate and ex-
periment. The agenda of inclusion magnifies this need manifold.

1.5.2. Fragility of the current system
Through its own deliberations, research, and interactions with various experts, the Com-
mission was convinced that the current regulatory financial structure of the Indian finan-
cial sector regulation is not only fragmented, but also fragile. This is evident from the fact
that there is no uniform philosophy of regulation; di�erent regulators approach similar
issues in di�erent ways. The financial sector lacks a uniform legal process, uniform ap-
pellate mechanism, and a uniform appointment process. This lack of coherence in the
philosophy of regulation is a fundamental weakness of the regulatory architecture.

The Commission also noted several instances where the independent/statutory reg-
ulatory authorities were considered similar to the field agencies of the executive; in-
structions are passed on to regulators as if they are extensions of the executive. This
blurred vision of agency structure needs to be corrected as statutory Independent Regu-
latory Agencies (IRAs) are quite di�erent from the traditional field agencies of the Govern-
ment. The IRAs are statutorily empowered to perform the three functions of the state –
regulation-making (legislation), administration (executive), and adjudication (quasi judi-
cial) – even at the perceived cost of blurring the principle of separation of powers em-
bedded in the Constitution. This is a conscious decision taken by the Parliament in
empowering IRAs to help e�iciently perform their task for which they were created. In
order to prevent regulatory excesses, minimise ‘democratic deficit’, and make the IRAs
restrict themselves to e�ectively performing their mandated responsibilities, an e�ective
accountability framework is to be provided in the statute itself. Thus, statutory autonomy
in performing theirmandate and statutory accountabilitymechanisms are the balancing
pillars of the principal-agent relationship while designing the IRAs.

Some of the developments in the regulatory sphere of financial markets in India in
the last few years have raised doubts on the e�icacy of the currentmodel of delegation to
regulatory authorities. Increasing tensions between the Government and the regulators,
and between the regulators, has come to the fore during this period. These internecine
steps were the result of an imperfect balancing of autonomy and accountability and a
blurred picture on the type of principal-agent relationship. It dented the basic founda-
tions of conditional delegation and the ability of the model to e�ectively regulate the
financial system.

Instances of such mutually conflicting postures adopted by regulators are many.
These include the oversight battle over Unit Linked Insurance Plans (ULIPs) between SEBI
and IRDA, the conflicts between SEBI and FMC on commodity based exchange traded
funds, the conflicts between FMC and Central Electricity Regulatory Commission (CERC)
(even when the latter is a non-financial sector regulator) on electricity futures trading,
the conflicts between Competition Commission of India (CCI) and sector-specific regula-
tors, the frequency with which regulated entities challenge the regulators, all of which
happened in the last few years, underlining the growing tensions and fissures in the
regulatory-institutional framework of financial sector regulation.
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The di�iculty in addressing financial sector regulation on a holistic basis has given
rise to a rapidly growing shadow financial sector. This includes shadow banking and
other shadow financial service providers who collect huge amounts of money from the
public, particularly the retail investors, leading to fundamental concerns on consumer
protection and at times generating issues of financial stability and systemic risk. There
havebeen increased incidencesof suchentitiesoperatingbetween the regulatorybound-
aries at their will, defrauding investors in the name of emus, plantations, and pyramid
formations. Unless issues of regulatory grey areas and governance are addressed early in
a systematicmanner, all these issues are likely to aggravate in the future, given that inno-
vations on products, practices and organisational structures very o�en happen outside
regulatory boundaries.

The settingupof the FSDCand the formationof theCommission itself hasbeenaclear
recognition of the limitations of the existing statutory and organisational arrangements.
While the FSDC as an apex council for regulatory co-ordination and financial sector de-
velopment, was an interim response, the Commission, mandated to rewrite and clean
up the financial sector legislations and architecture, was to provide the long-term insti-
tutional answer to the problems haunting the current institutional ethos of the financial
sector. This is what has been attempted in this report.

1.5.3. Financial inclusion and literacy
Financial inclusion is a major policy objective that India has been trying to achieve over
the years. The Commission has noted that inclusion, even in terms of basic banking ac-
counts, has reached only about half the population; in terms of financial instruments
such as insurance and securities, inclusion is far limited. Though the level of inclusion
shoulddependon the typeof financial products, financial services, such asbasic banking
andpure insuranceproducts, should reach almost all; other products, enabling riskman-
agement and income generation, should reach a sizeable population so that the benefits
of modern finance are available to a large part of the population.

TheCommissiondebated issuesemanating frommandateddevelopmentand finan-
cial inclusion as a regulatory responsibility. While expert opinion is divided on the sub-
ject, theunderlying lineof thinkinghasbeen that regulatorymandatinghas tobeavoided
because the regulatory approach should be to provide an enabling framework wherein
serviceproviderswouldbeable touse innovativeapproaches, includingusageofmodern
technologies, in achieving the desired macro objectives. Moreover, micro-level targeting
and licencing approaches may be too slow in achieving this objective.

1.5.4. Financial globalisation and lessons from the crisis
No major economy in the world today can be viewed in isolation from the rest of the
world. Given the size and the growing magnitude of interaction – in terms of trade, ser-
vices, and capital flows – and the greater openness to globalisation, India is in a di�erent
economicmilieu today than it was two decades ago. India is virtually part of the world of
globalised finance and is learning to walk, negotiating the strong currents both positive
and negative, generated by the forces of financial globalisation.

Negative aspects of financial globalisation and run away innovations in certain parts
of the world resulted in the global financial crisis of 2008. The world has learnt a number
of lessons from this crisis. The Commission, through its research, interactions with regu-
latory authorities and experts from di�erent parts of the world, and through India’s own
experience during the crisis, has understood the need for a carefully calibrated regulatory
approach to address the limitations of the market, particularly its tendency to travel too
fast and become too complex, both in terms of product and organisational innovations.
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The Commission has understood that the world has learnt the lessons of financial insta-
bility and therefore provided for an e�ective and continuous mechanism for addressing
issues of systemic risk, as well as, the need for addressing failures of individual entities
through resolution. The messages coming clear and loud from the financial crisis on the
need for more closely and e�ectively regulating the market, emphasis on systemic risk,
and an e�ective resolution framework have been factored into the recommendations of
the Commission.

1.5.5. Regulatory developments elsewhere
Following the financial crisis of 2008, there have been several e�orts in some jurisdic-
tions for strengthening, and in a few cases, recasting regulatory structures. These are
particularly pronounced in the case of the US and the UK, while other jurisdictions are
contemplating limited changes in strengthening the weaker links in their structures. The
Commissionhadextensive interactionwith theo�icials andexperts on the changesbeing
made in theUK, Canada, Australia, Singapore and limited dialoguewith agencies such as
the US Fed and Indo-US Business Council. The most radical changes are being contem-
plated in the UK, where the super regulator, Financial Services Authority (FSA), has been
divided and themandate relating to prudential regulation transferred to the Bank of Eng-
land as its subsidiary and converting the FSA into a Financial Conduct Authority (FCA). Our
understanding of the reasons for this changewas that FSA’s focus on themarket conduct
dimensions at the cost of relative neglect of the prudential dimension led to building up
of risks for the banking sector, whichwas not observed in time. In the case of Australia, on
theotherhand, prudential regulationandconduct regulationhadbeendividedandman-
dated to two distinct agencies (Australian Prudential Regulatory Authority and the Aus-
tralian Securities Investment Commission) in their twin-peak model which was adopted
in themid 90’s. Thismodelwithstood the crisis relatively better. Similarly, in Canada, pru-
dential regulation and conduct regulation has been placed in two di�erent agencies, the
O�ice of the Superintendent of Financial Institutions as well as the Financial Consumer
Agency. While the importance of treating prudential and conduct regulation distinctly in
these jurisdictions has been well understood, the Commission has not recommended a
similar approach in the Indian context because of the reason that the required regulatory
expertise is not yet available. Hence, the recommendation for the same regulator deal-
ing with both prudential and market conduct aspects for the medium run, while in the
long run this could bemodified depending on the experiences gainedwithin this country
and elsewhere. The legal and statutory framework also tries to provide for easy changes
in regulatory mandate so that changes in functions would involve only limited statutory
changes.

1.5.6. Global co-ordination in the emerging context
Alongwith financial globalisation, complexitiesof financial regulationhavealso increased.
This becamemore complex a�er the crisis and following the adoption of greater scrutiny
of the concerns arising from terrorism-related financial activities. The new obligations
under the Financial Action Task Force (FATF) and Combating the Financing of Terrorism
(CFT) regimes have necessitated co-ordination between domestic financial regulators
amongst all the jurisdictions and between the global co-ordinating institutions. Greater
co-ordination has also become imperative in the context of concerns on financial stabil-
ity. The Commission is fully aware of the onus that these additional tasks would bring
upon domestic regulatory authorities as well as the enabling legal framework.

1.5.7. Harmonisation of laws
All the factors outlined in the previous sub-sections necessitate the need to redra� our
legislations and harmonise them. Our laws have been built up over a century and have
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beenmodifiedmultiple times, creating newer and greater complexities. Sector-wise frag-
mentation and segmented approach to regulation further amplified these basic frictions.
There is also a lack of coherence in terms of their underlying philosophy, since these laws
had been enacted at di�erent periods of time when financial sector needs were of a dif-
ferent type and nature. Many of these legislations are of pre-independence origin, where
the objective functions were also di�erent from what is desirable for a modern interde-
pendent economy.

Given these underlying factors about the vintage, philosophy, structure, and con-
straints of the regulatory framework, the existing framework cannot be used e�ectively
by a resurgent India, expecting to reach the size of current US economy in about two
decades. It cannot also be used to address issues emanating from financial globalisation
and for addressing the lessons learnt from the global crisis. It cannot address the require-
ments of a large, modern economywherein the financial sector plays a significant role. It
cannot address issues of e�ective global co-ordination, both as a requirement for global
financial stability andsupervisory requirement for combating terrorismand related finan-
cial issues. A fragmented approach, based on multiple laws and organisations, cannot
e�ectively include the excluded population into themodern financial sector. Given these
reasons, the Commission felt the need for a complete overhaul of the statutory frame-
work. This involves repealingmany of the statues, substantially amending another set of
legislations, and amending certain provisions in other related legislations.

1.5.8. Strengthening the regulatory framework
The existing regulatory environment in India is fragmented and complex. There are mul-
tiple regulators, each one tasked with a silo within the financial sector. Given the fluid-
ity and the fungibility of financial markets, such a fragmented approach cannot possibly
achieve the results desired in terms of providing an organic unity to the sector in address-
ing domestic and global co-ordination, addressing financial development and inclusion,
and dealing with systemic stability and other concerns. In fact, the experience of regula-
tory co-operation in India has not been very encouraging and has witnessed escalation
of conflicts in the recent past. The Commission, therefore, feels that the fragmented ap-
proach to financial sector regulation in India has failed onmany grounds, which need to
be corrected. But at the same time, learning from the global crisis and the consequential
regulatory rethinking in multiple jurisdictions, and the need for aligning the regulatory
requirements to our own milieu, the Commission deliberated the issue of appropriate
regulatory structure in detail.
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CHAPTER 2

The tasksof financial law

TheCommission has envisaged certain key components of the financial legal framework.
Each of these components is guided by a clear understanding of market failures. Regula-
tion is not an end in itself; it exists in order to address market failures. The Commission
strongly feels that laws must be defined in terms of their economic purpose, rather than
in terms of the powers conferred upon regulatory agencies or in terms of the entities who
are a�ected by the law. This clarity on objectives is essential for obtaining accountability
in regulation. If an agency is given the objective of ‘regulation’, then accountability is lost,
because the agency will always be able to demonstrate that it has, indeed, regulated.

From this perspective, the tasks of financial law can be envisioned as the following
nine components:

1. Consumer protection: A prime motivation of all financial regulation is to protect consumers. The
relationshipbetween financial firmsand their customers is onewhere,many times, theoutcomes
may harm customers. These problems are not sporadic or accidental; but are o�en rooted in
basic problems of information and incentives andwill not be alleviated through financial literacy
campaigns. Thecentral purposeof financial regulation is to intervene in the relationshipbetween
financial firms and their customers, and address market failures. This requires a comprehensive
consumer protection framework that covers both the problem of prevention (interventions that
induce financial firms towards fair play) and cure (addressing consumer grievances).

2. Micro-prudential regulation: One element of protecting consumers is to constrain financial firms
to take lower risk, so as to improve the extent towhich promises by a financial firm to a consumer
are upheld. This is the task of micro-prudential regulation. In addition to being motivated by
consumer protection, high quality micro-prudential regulation also reduces systemic risk. This
calls for a comprehensive micro-prudential framework.

3. Resolution: The best e�orts ofmicro-prudential regulationwill reduce, but not eliminate, the fail-
ure of financial firms. When such episodes arise, a specialised resolution capability is required
to ensure graceful winding up of a financial firm that has become unviable, and transition the
customers of the erstwhile firm. Under a formal arrangement such as this, a key di�erence that
will be induced by a resolution corporation will be reduced burden on tax payer resources by
failing financial firms. When a financial firm is healthy, it would facemicro-prudential regulation,
while the resolution corporation would lie in the background. When the firm approaches failure,
it would increasingly face the resolution corporation. This requires the legal framework to create
a resolution corporation and set it in motion.

4. Capital controls: India now has an open current account, but many capital account restrictions
remain. The Commission agreed that the timing and sequencing of capital account liberalisation
should be chosen by policy makers in the future. The dra�ing of law needs to establish a sound
legal foundation for capital controls, with a focus on objectives and accountability in regulation-
making, and an emphasis on the rule of law. The regulations governing inward flows should
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be framed by the Central Government, in consultation with the RBI. The regulations governing
outward flows should be framed by the RBI, in consultation with the Central Government.

5. Systemic risk: Micro-prudential regulation focuses on one financial firm at a time. While this is
important in its own right, there is a requirement for an additional, and di�erent, perspective
on risk of the financial system as a whole. This requires analysis of the entire financial system,
understanding the build-up of risk across all elements of the financial system, and undertaking
co-ordinated actions (through multiple regulatory agencies) to reduce the probability of a sys-
temic crisis.

The terms financial stability and macro-prudential regulation are sometimes used in this dis-
course. The Commission has chosen to consistently use the phrases systemic risk and systemic
risk regulation as they lend greater clarity in communicating the problem and the task.

6. Development and redistribution: In addition to the above components of financial law, financial
economic governance in India is also charged with the objectives of development and redistri-
bution. At the same time, these functions need to be placed on sound legal foundation.

7. Monetary policy: The conduct of monetary policy is covered by a law that establishes the central
bank and defines the triad of objectives, powers and accountability mechanisms.

8. Public debt management: A specialised framework on public debt management is needed to
cover the function of analysing the comprehensive structure of liabilities of the Government, and
embarkingon strategies forminimising the cost of raising and servicingpublic debt over the long-
term within an acceptable level of risk.

9. Foundations of contracts and property: A specialised framework setting out the foundations of fi-
nancial contracts, andmaking adaptations to general commercial laws, is required for the proper
functioning of the financial system.

Each of these components is associated with a chapter in this report and a part in
the accompanying dra� Indian Financial Code (‘dra� Code’).

2.1. Shi�ing away from a sectoral perspective
The discussion above has focused on nine areas of work:

I Consumer protection

I Micro-prudential regulation

I Resolution

I Capital controls

I Systemic risk

I Development

I Monetary policy

I Public debt management

I Foundations of contracts and property

TheCommissionhaspreparedadra�Codecovering thesenineareas. Thedra�Code
also contains a specialised law to address governance processes associated with regu-
lators and other financial agencies, addressing the problems of independence and ac-
countability. Putting these ten elements together, the dra� Code constitutes a fairly com-
prehensive and unified treatment of financial law.

This strategy di�ers from the current Indian law, which is sectoral in nature. Current
laws are organised around sub-sectors of finance, such as securities or insurance or pay-
ments. The Commission debated this at length, and concluded that there was merit in
shi�ing to a non-sectoral approach. Laws must be animated by an economic purpose
and the market failures that they seek to address. Once this is done, the ideas apply
consistently across all sectors of finance. As an example, a well dra�edmicro-prudential
law would apply to all components of finance. A well dra�ed regulatory governance law
would apply to all financial agencies.
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This is a superior approach from many points of view. Shi�ing away from sectoral
laws yields consistent treatment across sectors. It has become increasingly clear that the
lines that separate banking or insurance or mutual funds or pension fund management
are hard to define. Under this situation, if sectoral laws are applied, regulatory arbitrage
becomes feasible, where the same activity is portrayed as belonging in the sector where
the law is conducive to a higher profit rate. Non-sectoral laws that apply uniformly across
the financial systemeliminate such inconsistencies of treatment. They also eliminate the
problems of gaps and overlaps.

While the dra� Code proposed by the Commission is non-sectoral in nature, it is
likely that regulators will dra� sector-specific subordinated legislation. For example, the
principles of consumer protection, embedded in the consumer protection part of the
dra� Code, will be translated bymultiple regulatory bodies into detailed regulations that
shape how consumers of banking or insurance are treated. The subordinated rules and
regulations will, however, have to be consistent with the broad principles laid down in
the primary law.

As an example, the term NBFC in India includes a wide array of activities. Rational
and consistent treatment of a broad class of firms requires a clear conceptual frame-
work. The approach taken by the Commission emphasises that regulation should flow
from the economic and legal concern that the law seeks to address. It is useful to focus
on the regulatory concerns associatedwith themainNBFC activities: deposit-taking, rais-
ing capital through securities issuance, and lending to consumers and investment. Un-
der the framework proposed by the Commission, all these activities would be analysed
through the objectives and powers contained in the dra� Code under the parts onmicro-
prudential regulation, consumer protection and resolution. As an example, when a NBFC
gives a loan to a consumer, the regulatory focus would be on consumer protection. If a
NBFC does not take deposits, the nature of promises made to consumers changes, and
the micro-prudential regulatory strategy would be correspondingly di�erent.

In this fashion, conceptual clarity about the purpose of regulationwould help regula-
tors understand the diverse array of financial firms and activities, and apply the suitable
regulatory instruments to each situation.

2.2. Adopting a principles-based approach

The Commission believes that there is value in harnessing India’s common law tradition,
where laws enacted by Parliament work at the level of high principles, and do not em-
bed specific details. These relatively timeless principles are linked to the continuously
evolving world of technology, institutional arrangements and financial sector processes
through two methods: continuous revision of subordinated legislation that is dra�ed by
the regulator, and interpretation by the judiciary. This approach, which may be termed
an Occam’s razor applied to the field of law, has worked well with components of Indian
law such as the Evidence Act and the Contract Act, both of which were enacted in 1872,
and have largely stood the test of time.

In the field of finance, this implies a ‘principles-based’ approach. Laws will articulate
broad principles that do not vary with financial or technological innovation. Regulators
will write subordinated legislation that could either be in the formof detailed prescriptive
rules or be principles-based, depending on the situation and the judgment of the regula-
tor. Subordinated legislationwill be frequentlymodified by regulators, through a process
defined by Parliament, and thus constantly adapt to financial and technological innova-
tion. This combination of legislation and subordinated legislation yields a body of law
that evolves smoothly over time. For a contrast, if detailed features of financial products
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and processes were embedded in law, the requirement of frequent amendments to the
law would hinder progress.

This approach also substantively improves the compliance culture. Under rules-
based regulation, there is the risk that financial firms set up complex harmful structures
that comply with the letter of the rules. The Commission recommends that laws should
hold financial firms to a higher standard: that of complying with the principles.

Central to common law is the role of judges. When laws are written in terms of prin-
ciples, there would be legitimate disagreements about the interpretation of principles.
These are resolved by judges who build up the jurisprudence that clarifies what a princi-
ple means in the light of the continuous evolution of finance and technology. The work-
load of complex cases will go up, when we move towards a common law approach. The
Commissionhasdecided tobuild on India’s successwith the SAT, whichwill be subsumed
in a FSAT that will serve as an appellate authority for the entire financial system and will
also review validity of rules and regulations on the touchstone of principles-based law.
Rulings of the FSAT, and the Supreme Court, would build a living body of jurisprudence
alongside the principles-based laws recommended by the Commission.

2.3. Approach to dra�ing
In formulating thedra�Code, theCommission surveyeddra�ing techniques adopteddo-
mestically and internationally. One option was to dra� the provisions in the fashion that
readers of Indian law have been familiar with for years, that uses compound and archaic
words such as “shall”, “notwithstanding” and “heretofore”, or open-ended terms. Another
option was to adopt the internationally accepted “plain and simple” dra�ing technique,
which attempts to convey clear and precisemeaning in simple English. It avoids usage of
complex, archaic phrases and legal jargon and aims to ensure that ideas are presented in
a logical and e�ective manner. It brings clarity to the reader and balances simplicity and
precision.

A dra�ing technique must be consistent with the objective that the dra� intends to
convey. Sometimes, vague phrases might indeed convey the requisite meaning, while
on other occasions, a precise formulation is necessary. The dra� Code has attempted to
balance these in the best possible manner, without compromising on the essence of the
law.

A�er much deliberation, the Commission decided to adopt the plain language tech-
nique, to theextentpractical. TheCommissionbelieves that this is thebest possibleman-
ner in which timeless principles can be articulated in the primary law and the intent can
be communicated clearly to the regulators.

Adopting plain language technique would lead to avoiding usage of traditionally ac-
cepted, well understood and judicially recognised phrases, but in the interest of clarity
and achieving international standards, this is a necessary bargain. It is expected that ju-
risprudence and interpretative meanings of new phrases would develop with time.

Plain language technique also advocates usage of gender neutral language. While
the General Clauses Act, 1897 provides that “words importing the masculine gender shall
be taken to include females”, the Commission has deliberately steered clear of referring
to either, and sought to use language that is gender neutral, to the extent practical.

The following indicative list encapsulates the kindof standards that havebeenadop-
ted in preparing the dra� Code:

1. Active voice has been used to the extent possible.
2. Plain English words, and simple and short sentences have been used. For instance
–
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I “in case” or “if” instead of “in the event of”;
I “if” or “when” instead of “provided that”; and
I “within” instead of “with a period of”, “before the end of”.

3. Archaic phrases havebeen avoided, to the extent possible, for instance, “aforesaid”,
“thereof”, “best of knowledge”, “wherein”, and “shall”.

4. Double negatives and complex sentences have been avoided to the extent possi-
ble.

5. The use of explanations, exceptions, “non-obstante”, “notwithstanding” and “sub-
ject to” clauses have been avoided to the extent possible.

6. Words in pairs have been avoided, particularly if one of the words convey the full
meaning, such as “null and void”, “agreed and declared”, “force and e�ect”, “contra-
vene and fail to comply”, “freed and discharged”.

7. Vague words have been avoided, to the extent possible, for instance, “public inter-
est”, “as it may deem fit”, “good faith”.

8. Latin and foreign words have been avoided, such as “mutatis mutandis”, “ultra
vires”, “ex parte”, and “bona fide”.

9. Use of un-numbered paragraphs have been avoided.

2.4. Financial regulatory governance
The bulk of the law that financial firms actually interact with is regulations and not the
primary legislation. In order to cope with the specialised technical demands of the field,
and the rapid pace of financial and technological innovation, the architecture that has
been adopted the world over consists of Parliament dra�ing laws that establish financial
regulators and set them in motion. The regulators then dra� regulations, which embed
intricate market knowledge, and evolve rapidly.

The central task of financial law, then, consists of setting up regulators and ensuring
that they operate correctly. The Commission has made the sound structuring of finan-
cial regulators, and thus laying the foundation for a sound financial regulatory process, a
prime objective. Thework of the Commission revolves around four themes: (a) Clarity on
objectives and avoiding conflicts of interest; (b) Precisely defined powers; (c) Operational
and political independence; and (d) Accountability mechanisms.

2.4.1. Independence of regulators
In recent decades, independent regulators have become an important part of the pol-
icy landscape in India and worldwide. There are four arguments in favour of having the
supervision and regulation of the financial sector done by regulatory agencies that are
independent of the Government:

1. The regulator is able to setup a specialised workforce that has superior technical knowledge;
2. This is assisted bymodified human resource and other processes, when comparedwith the func-
tioning of mainstream Government departments;

3. With such knowledge, and close observation of the industry, an independent regulator is able to
move rapidly in modifying regulations, thus givingmalleability to laws; and

4. The presence of independent regulators improves legal certainty by ensuring that the regulatory
approach does not fluctuate with political changes.

Mere physical separation of the regulator from the Government is however not suf-
ficient to ensure its independence. This needs to be accompanied by legal and admin-
istrative processes that clearly delineate the functioning of the regulator from the rest of
the Government.
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In the normal functioning of Government, the three functions of regulation-making,
enforcement and adjudication are kept separate under the ‘separation of powers’ doc-
trine. When the Parliament delegates these functions to the regulators, it places them in
the unique position of being ‘mini-states’ with powers similar to the legislature, execu-
tive and judiciary all under a single entity. The Commission has strived to achieve greater
separation of powers in the functioning of the regulator, particularly by separating out
adjudication from other activities.

A well-structured, independent regulator needs to avoid two extremes. At one ex-
treme is excessive delegation. As an example, if legislation sets up an independent reg-
ulator with the mandate of ‘serving the public interest’ or ‘improving the welfare of the
people of India’, and arms it with sweeping powers, this would raise concerns aboutwhat
such an agency could do. At the other extreme is the issue of micro-management in the
legislation. If laws embed institutional details of markets, technology and financial sec-
tor activities, the key purpose of establishing independent regulators would be lost. To
avoid both these extremes, the Commission recommends that independent regulators
should be given precise objectives, and a specific toolkit of powers through which those
objectives are to be pursued, with the independence to decide the manner in which the
powers are to be used. Any action of the regulator will however remain subject to exten-
sive mechanisms of accountability.

2.4.2. Accountability of regulators

As argued above, regulatory independence is essential to support the functioning of the
regulator as an expert body, and to ensure that regulation-making and enforcement do
not fluctuate with changes in political executives. But independence is not an unmixed
blessing: whenunelectedo�icials are given strongpowers, this needs tobeaccompanied
by appropriate accountability mechanisms.

TheCommission recommends that the substanceof financial regulation is toominute
and dynamic to be legislated upon by Parliament, however, the process through which
financial regulation is to be e�ected should be clearly detailed in the law. Parliamentary
legislation should therefore incorporate high standards of procedure that the regulator
will be required to adhere to. Drawing on practical Indian experiences of the last twenty
years and global best practices, the dra� Code embeds an array of mechanisms through
which independence of the regulator can be actually operationalised, and accountability
achieved.

The Commission has adopted the following pathways to accountability:
1. Setting out of clear objective standards of governance that the regulator must adhere to;

2. A well-structured regulation-making process with appropriate checks and balances to ensure
that all regulations are backed by thorough analysis of costs and benefits and aremade through
an open consultative process;

3. A formal and transparent system of regulation and supervision, rooted in the rule of law, which
will include:

I Duty of the regulator to explain its actions to regulated entities and the public at large; and

I Requirements that regulatory actions andchanges shouldbe imposedwith adequateprior
information to persons likely to be a�ected (unless inappropriate for a particular situation)
and should rarely be carried out without hearing the concerned parties;

4. Reporting requirements that mandate the regulator to disclose how it fared on pursuing its de-
sired outcomes and at what cost; and

5. Placing the judicial oversight of the regulator in FSAT which will ensure greater scrutiny over the
actions of the regulator and with greater e�iciency. Principles of e�iciency and measurement of
performance will also be applied to the FSAT.

16 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



THE TASKS OF FINANCIAL LAW

2.5. Ownership neutrality and competition
The Indian financial system has an array of firms: co-operatives, private Indian firms, for-
eign firms and public sector firms. The Commission envisages a regulatory framework
where governance standards for regulated entities will not depend on the formof organi-
sation of the financial firm or its ownership structure. This will yield ‘competitive neutral-
ity’. In this framework, the regulatory treatment of companies, co-operatives andpartner-
ships; public and private financial firms; and domestic and foreign firms, will be identical.

2.5.1. Treatment of foreign firms
Whether or not, or the extent to which, participation by foreign firms should be allowed
in the financial sector is a policy matter to be determined by the Government. However,
once a decision to allow foreign participation in a particular financial market has been
made, there should be consistency in the regulatory treatment of foreign and domestic
participants performing similar functions or undertaking similar risks in the market.

For example, if the foreign investment policy for a particular sector permits wholly
owned foreign subsidiaries, the regulator must ensure that the net worth requirements,
capital adequacy norms, investment limits and all other regulatory interventions should
be the same for foreign subsidiaries and domestically owned firms.

Hence, the Commission recommends, under the capital controls framework of the
dra� Code, that subject to control restrictions as prescribed, there should be full national
treatment for foreign firms.

2.5.2. Public sector financial institutions
The futureof public sector financial firms is an importantpolicy questionwhichwill shape
the contours of Indian finance. In coming decades, public sector financial firms are likely
to continue to be with us. The Commission has therefore identified three elements in the
treatment of these firms:

1. Public sector financial firms require e�ective regulation and supervision. If there are problems
with these firms, they impose costs upon the exchequer. Improvements in regulation and super-
vision will reduce the potential problems faced with public sector ownership.

2. At the same time, thedra�Codeemphasises theprinciplesof equal treatmentandapro-competi-
tive environment.

3. To the extent that competition concerns in the financial sector arise on account of existing laws
that confer special privileges on state-owned enterprises, the Commission recommends amend-
ments to the laws to create a level playing field between regulated entities, irrespective of their
ownership structure.

The goal of achieving competitive neutrality in the financial sector necessarily in-
volves a rethinking of laws such as the State Bank of India Act, 1955 and the Life Insurance
Corporation Act, 1956, that were enacted to create specific financial institutions. These
laws contain provisions that vary or exclude the applicability of general corporate and
financial laws to the institutions created under them. They also confer special privileges
as seen in the case of the explicit Government guarantee under the Life Insurance Corpo-
ration Act, 1956, for all sums assured under LIC policies. The existence of such a provision
in the law despite the entry of private insurers in the market induces an unfair competi-
tive advantage in favour of LIC as many customers would tend to choose its policies over
those o�ered by private insurers on account of the Government guarantee.

The Commission therefore recommends the repeal or large scale amendment of all
special legislations that (a) establish statutory financial institutions; or (b) lay down spe-
cific provisions to govern any aspect of the operation or functioning of public sector fi-
nancial institutions (see Table 2.1). The undertakings of all statutory institutions should
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Table of Recommendations 2.1 List of statutory financial institutions
The following is a list of statutes thatprovide for theestablishmentof statutory financial institutionsor contain special
provisions to govern the operation and functioning of public sector financial institutions:

1. The State Financial Corporations Act, 1951:
Andhra Pradesh State Financial Corporation; Himachal Pradesh Financial Corporation; Madhya Pradesh Financial Corpora-
tion; North Eastern Development Finance Corporation; Rajasthan Finance Corporation; Tamil Nadu Industrial Investment
Corporation Limited; Uttar Pradesh Financial Corporation; Delhi Financial Corporation; Gujarat State Financial Corporation;
TheEconomicDevelopmentCorporationofGoa; HaryanaFinancial Corporation; Jammu&Kashmir State Financial Corpora-
tion; Karnataka State Financial Corporation; Kerala Financial Corporation; Maharashtra State Financial Corporation; Odisha
State Financial Corporation; Punjab Financial Corporation; West Bengal Financial Corporation

2. The State Bank of India Act, 1955
3. The Life Insurance Corporation Act, 1956
4. The State Bank of India (Subsidiary Banks) Act, 1959:

State Bank of Bikaner and Jaipur; State Bank of Indore; State Bank ofMysore; State Bank of Patiala; State Bank of Travancore;
and State Bank of Hyderabad established under the State Bank of Hyderabad Act, 1956

5. The Banking Companies (Acquisition and Transfer of Undertakings) Act, 1970:
Central Bank of India; Bank of India; Punjab National Bank; Bank of Baroda; UCO Bank; Canara Bank; United Bank of India;
Dena Bank; Syndicate Bank; Union Bank of India; Allahabad Bank; Indian Bank; Bank of Maharashtra; and Indian Overseas
Bank

6. The General Insurance Business (Nationalisation) Act, 1972:
General Insurance Corporation of India; National Insurance Company Limited; New India Assurance Company Limited; Ori-
ental Insurance Company Limited; and United India Insurance Company Limited

7. The Banking Companies (Acquisition and Transfer of Undertakings) Act, 1980:
Andhra Bank; Corporation Bank; New Bank of India; Oriental Bank of Commerce; Punjab and Sind Bank; and Vijaya Bank

8. The Export-Import Bank of India Act, 1981
9. The National Bank for Agriculture and Rural Development Act, 1981
10. The National Housing Bank Act, 1987
11. The Small Industries Development Bank of India Act, 1989

be transferred to ordinary companies incorporated under the Companies Act, 1956 and
their regulatory treatment should be identical as that applicable to all other financial
companies. This has previously been done in case of the following institutions which
were statutory corporations that were subsequently converted to companies under the
Acts mentioned below:

1. IFCI Limited (previously called the Industrial Finance Corporation of India) through the Industrial
Finance Corporation (Transfer of Undertaking and Repeal) Act, 1993;

2. Industrial Investment Bankof India Limited (previously called the Industrial ReconstructionBank
of India) through the Industrial Reconstruction Bank (Transfer of Undertakings and Repeal) Act,
1997;

3. Unit Trust of India through the Unit Trust of India (Transfer of Undertaking and Repeal) Act, 2002;
and

4. IDBI Bank Limited (previously called the Industrial Development Bank of India) through the In-
dustrial Development Bank (Transfer of Undertaking and Repeal) Act, 2003.

TheCommission recognises that the repealor large scaleamendmentsof the statutes
identified inTable 2.1 is a longdrawnprocess thatmay take some time for theCentralGov-
ernment to implement. However, there are certain specific provisions relating to wind-
ing up and liquidation of the concerned institutions under these laws that need to be
amended immediately to give e�ect to the resolution framework envisaged by the Com-
mission. This is being done in part on resolution in the dra� Code.

It has also been observed that certain financial activities that are owned and man-
aged by Government agencies tend to fall outside the sphere of financial regulation al-
though they are functionally identical to regulated financial activities. This includes fund
management services o�ered by the Employees’ Provident FundOrganisation (EPFO), in-
surance services of postal life insurance and the Employees’ State Insurance Corporation
(ESIC) and the various small savings products issued by the Government. To the extent
that these bodies are performing a social welfare function, it would not be practical or
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desirable to apply all areas of financial regulation to them with the same rigour that is
used for private enterprises. However, the Commission recommends that there is a need
for proportional regulation of these activities, particularly in the field of consumer pro-
tection so that consumers are entitled to the same rights and protections irrespective of
the ownership status of the service providers.

Hence, the Commission recommends that:
1. TheGovernment should formulate aplan for the reviewof the following lawsand schemes,which
involve the provision of financial services directly by the Government or by agencies created by
it:

I The Government Savings Bank Act, 1873
I The Employees’ State Insurance Act, 1948
I The Coal Mines Provident Fund Act, 1948
I The Employees’ Provident Funds and Miscellaneous Provisions Act, 1952
I The Assam Tea Plantation Provident Fund Act, 1955
I The Jammu & Kashmir Employees’ Provident Fund Act, 1961
I The Seamens’ Provident Fund Act, 1966
I The Public Provident Fund Act, 1968
I Post O�ice Life Insurance Rules, 2011

2. The laws and schemes should be examined from the perspective of assessing the changes re-
quired in order to bring them within the purview of financial regulation and to ensure compati-
bility with the laws dra�ed by the Commission.

2.5.3. Treatment of co-operatives
In understanding thewide spectrumof the financial system in India, theCommissionalso
focused on the role of co-operative societies. The subject of co-operative societies falls
under Entry 32, List II of the Seventh Schedule of the Constitution of India, which provides
that the incorporation, regulation andwinding upof these bodies falls within the purview
of the State Governments.

In addition, when co-operative societies engage in the business of financial services,
they need to be regulated and supervised by financial regulators in amanner that is com-
mensurate with the nature of their business and the risks undertaken by them. Since fi-
nancial co-operatives o�en cater to the needs of small households, the Commission is
of the view that such institutions should carry out their business under sound prudent-
ial regulation and resolution framework, with strong protections for their consumers and
appropriate safeguards to ensure that in the eventuality of their failure, the burden does
not fall upon tax payers. For this to be possible, the dra� Code should apply in its entirety
to co-operative societies providing financial services, to the sameextent as itwould apply
to corporate entities.

Under the current laws, co-operative banks are subject to a system of dual regula-
tion – by theRegistrars of Co-operative Societies in StateGovernments and the RBI, as the
banking regulator. This has resulted in operational and governance challenges in the reg-
ulation of co-operative banks that have been attempted to be addressed through mem-
orandums of understanding entered into between the RBI and State Governments. The
Commission recommends that financial regulators should have statutory control over
the regulation and supervision of financial co-operatives, without having to rely on con-
tractual arrangementswith State Governments. This canbe achieved under Article 252 of
the Constitutionwhich allows two ormore State Legislatures to pass a resolution accept-
ing the authority of the Parliament tomake laws for the State on anymatter onwhich the
Parliament otherwise does not have the capacity to legislate. Using this provision, State
Governments couldpass resolutions to transfer thepower tomake lawson the regulation
and supervision of co-operative societies carrying on financial services to the Parliament.
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The grant of authorisation to carry on financial services is the prerogative of the fi-
nancial regulator. The dra� Code provides that while laying down the criteria for carrying
on a financial service, the regulator may specify the permissible forms of organisation
for a proposed financial service provider. The regulator may therefore decide that co-
operative societies fromStates that have not allowed theCentral Government to legislate
on the regulation and supervision of co-operative societies carrying on financial services:

1. will not be granted the authorisation to carry out certain financial services, such as banking or
insurance, which require intense micro-prudential regulation; or

2. will be granted authorisation to carry on specific financial services subject to certain limitations,
such as, restrictions on access to the real-time gross settlement and discount window facilities
provided by the central bank and exclusion from the protection of deposit insurance provided by
the resolution corporation.

The Commission therefore makes the following recommendations with respect to
co-operative societies:

1. In consonance with the recommendations on competitive neutrality, co-operative societies car-
rying on financial services should be subject to similar prudential regulation, consumer protec-
tion and resolution frameworks as other entities carrying on similar activities.

2. Using Article 252 of the Constitution of India, State Governments should accept the authority of
the Parliament to legislate on matters relating to the regulation and supervision of co-operative
societies carrying on financial services.

3. The regulator may impose restrictions on the carrying on of specified financial services by co-
operative societies belonging to States whose Governments have not accepted the authority of
the Parliament to legislate on the regulation of co-operative societies carrying on financial ser-
vices.
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CHAPTER 3

Structureof the regulator

Government agencies are required toperformcomplex functions in eight areas in finance:
consumer protection, micro-prudential regulation, resolution of failing financial firms,
capital controls, systemic risk, development, monetary policy and debt management.
For these functions to be appropriately performed, well structured Government agencies
are required. This is sought to be achieved through a specialised and consolidated set of
provisions on regulatory governance in the dra� Code.

TheCommissionbelieves that the requirements of independenceandaccountability
of financial regulators are the sameacross the financial systemandhence it recommends
a unified set of provisions on financial regulatory governance for all areas of finance. The
objective of the proposed Code on regulatory governance is to create a series of obli-
gations for the Government and for regulators. The Code will cover all functions of the
regulator and lay down the principles and standards of behaviour expected from the reg-
ulator. It will also provide for a system of monitoring the functions of the regulator with a
process to ensure that the regulator is fully transparent and they act in compliance with
the best practices of public administration. Table 3.1 captures the recommendations of
the Commission for the creation of an appropriate regulatory structure.

The Commission recommends that the structure of the regulator be standardised for
all financial regulators. However, there may be exceptions required in respect of certain
specific functions where the general regulatory processes may not apply. These excep-
tions to the general process law should be kept to the minimum and generally avoided.

3.1. Selection of the regulator’s board
Regulators in India are statutory entities headed by a board. It is the responsibility of the
Government to appoint the members on the board of the regulator. The Commission
believes that it is necessary to create a statutory system for selecting boardmembers in a
fair and transparentmanner. It is recommended that the Government should be aided in
this process by a professional search and selection committee. This will help ensure that
the selected members are competent persons with relevant knowledge and experience.

The Commission looked at various systems of selection committees present under
Indian laws along with the practice in other common law jurisdictions. Based on this
analysis, it recommends that the government should maintain a panel of experts who
will serve as members of the selection committee at all times. Their expertise would be
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Table of Recommendations 3.1 Basic structure of the regulator

1. The regulator will be set up as a corporate entity;
2. It will have the powers of a body corporate, including the power to enter into contracts, employ persons,

acquire assets, hire agents and delegate certain functions to them; and
3. The regulatory organisation will be composed of three parts:

(a) Board of the regulator: responsible for oversight and governance of the regulator;
(b) Chairperson: will be the chief executive of the regulator and will chair its board; and
(c) O�ice of the regulator: comprising of the employees, agents and assets of the regulator.

Table of Recommendations 3.2 Selection of board members

1. The responsibility for appointing boardmembers vests with the Government. While discharging this respon-
sibility, the Government will be guided by the recommendations of a selection committee.

2. The selection committee will shortlist at least three candidates for every position and provide the list to the
Government.

3. The structure of the selection committee will be as follows:

(a) The members will be appointed out of a list of experts maintained by the Government at all times,
consisting of experts in the fields of finance, economics, law and public administration.

(b) It will consist of: a representative of the Government (who will serve as the chairperson), the chairper-
son of the regulator (and in the case of selection of the chairperson, another Government representa-
tive), and three experts from the list maintained by the Government.

(c) Themajority of themembersmustbepersonswhoarenot related to theGovernment. This is to ensure
that the selection committee is not biased towards short listing only Government o�icials.

4. Merit will be the guiding principle for the appointment of boardmembers. Therefore, if the pool of applicants
in a selection process is weak, the selection committee will have the right (a�er recording the reasons) to
suggest other names to be considered for selection. Nominations by anymember of the selection committee
should be in writing, accompanied by a statement of competence and experience of the person.

5. The regulator must, in advance, inform the search and selection committee of any foreseeable vacancies
and it will be the duty of the selection committee to forward the names of short-listed candidates before the
vacancy arises, and give the Government reasonable time to make a decision.

utilised by rotation as and when appointments to the board are to take place. The selec-
tion system will be governed by the process provided in Table 3.2.

The selectionprocedure should bedesigned in amanner that achieves a balance be-
tween the requirementsof flexibility and transparency. Therefore, thedra�Codedoesnot
lay down such level of detail that the selection committee is unable to shortlist deserving
candidates or takes too long to do so. At the same time, the integrity of the selection pro-
cedure will be protected by requiring that all short-listing and decision making are done
in a transparentmanner - the committee should disclose all the relevant documents con-
sidered by it and prepare a report a�er the completion of the selection procedure. This
will include the minutes of the discussion for nominating names, the criteria and pro-
cess of selection and the reasons why specific persons were selected. The committee
would however, not be required to disclose any discussion about candidates who were
not short-listed.

3.2. Composition of the board of the regulator

The Commission suggests that the Board of a regulator should have four types of mem-
bers:

1. Chairperson - Therewill beone chairpersonof theboardof a regulator. He/shewill be responsible
for the functioning of the board and the o�ice of the regulator. He/shewill also be responsible for
and empowered with the day-to-daymanagement of the regulator. In the event the chairperson
is not available, the longest serving member of the board shall act as the chairperson.

2. Executivemembers - The chairpersonwill be accompanied by a set of executivemembers. Within
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Table of Recommendations 3.3 Types of members on the board of the regulator

1. Chairperson of the board
2. Executive members, including a set of designated administrative lawmembers
3. Non-executive members
4. Government nominees

this category of members, some persons will be designated as administrative lawmembers. Ad-
ministrative lawmemberswill be responsible for:

(a) Reviewing the performance and carrying out the oversight of a designated set of employ-
ees of the regulator, referred to as administrative law o�icers; and

(b) Reviewing the decisions taken by the administrative law o�icers.

The executivemembers will devote their entire time to themanagement of the regulator andwill
not be permitted to take up any other employment during their appointment. These members
will be responsible for the oversight of the regulator’s personnel, except for administrative law
o�icers who will be monitored only by administrative lawmembers.

3. Non-executive members - This category will consist of persons who are experts in the fields of
finance, law, economics, etc., and are appointed to the board on a part-time basis. They will
not be involved in the day to day functions of the regulator. Non-executive members may take
up other engagements but will have to manage conflict of interest issues when participating in
board meetings.

4. Government nominees - The Government will have the right to nominate ex-o�icio members
on the board of the regulator. These members will represent the perspective of their depart-
ments/ministries or other regulators in the functioning of the regulator.

The Commission believes that it is crucial for the dra� Code on regulatory gover-
nance to lay down the functions and powers of each type of member on the board of
a regulator. Accordingly, the law will state that the chairperson and executive members
are responsible for the day to day functioning of the regulator. The role of the admin-
istrative law members will be to focus on the regulator’s adjudication and administra-
tive law functions. Having a category of non-executive members is a continuation of the
present system of appointing part-time members on the boards of financial regulators.
Such non-executivemembers will provide two important benefits to themanagement of
the regulator:

1. Since theywill not be employees of the regulator, it is expected that theywill be neutral observers
in the functioning of the regulator and alert the Government of any violations of law by the regu-
lator.

2. Such members should have expertise in finance and allied fields, and preferably also some ex-
perience in providing financial services. This will bring in expertise and information about the
financial sector to the board of the regulator.

Unlike ordinary civil servants, board members are appointed for a limited time and
do not have a guarantee of continued employment. Therefore, one of the crucial require-
ments of independence is that themembers should be protected from pressure through
change in their terms of appointment.For this reason, the Commission recommends that
the dra� code should provide the conditions of appointment of members - duration, en-
titlements, system of removal and conflicts of interests (see Table 3.4).

3.3. Functioning of the board
The functioning of the board of regulators should primarily be le� to the rules and regula-
tions formedby the regulator. However, in the interestof accountability, certainprinciples
must be laid down to govern the actions of the board. The Commission is of the opinion
that best practices of conducting the functions of deliberative bodies should be incor-
porated in the functioning of the regulator. The recommendations with regard to what
should be contained in the dra� Code to govern boardmeetings is provided in Table 3.5.
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Table of Recommendations 3.4 Appointment conditions for board members

1. Duration of employment: All members of a board (including the chairperson) would have a fixed term of five
years, subject to a retirement age for executivemembers. The age of retirement for executivemembersmust
be equivalent to the age of retirement for the equivalent senior-most Government positions.

2. Protection of entitlements: The salaries and other entitlements of the members of the board should be fixed
by the Government. However, once they are set, they should not be varied to the detriment of the incumbent
members of the board, or require further approvals from the Government.

3. Terms of removal: The dra� Code provides for both, the reasons for which a member may be removed and
the process by which removal will take place. This may be done for:

I Regular Reasons: Completion of term, reaching the prescribed age limit, declaration of insolvency
and conviction by a criminal court which involves imprisonment.

I Special Reasons: Incapacity (physical andmental), behaviour unbecoming of the position held, con-
viction by a criminal court which does not involve imprisonment and dereliction of duty. For removal
under special reasons to take place the Government should establish a judicial committee (under the
supervision of the Supreme Court), which will investigate whether removal is necessary on the sug-
gested grounds and create a public report on the issue.

4. Re-appointment: Members of the board can be reappointed for another term of five years as members. This
provision will however not be available for the chairperson of the board who cannot be reappointed. There
will be no automatic re-appointments - the incumbent member will be considered by the selection commit-
teealongsideother prospective candidates. If the selection committee finds themember suitable, he/shewill
be short-listed and the Government thenmay choose to reappoint suchmembers. The Commission believes
that this will ensure that the tenure of members is not extended as matter of course.

Table of Recommendations 3.5 Law governing board meetings
The principles governing the following matters must be covered by the dra� Code:

1. Frequency of meetings;
2. Quorum;
3. Method of taking and recording decisions;
4. Decisions without meetings;
5. Legitimacy of decisions; and
6. Conflicts of interest.

The Commission is of the view that very high regard should be given to the need for
transparency in the board meetings of the regulator. While there may be some specific
decisions or deliberations of the regulator whichmay have commercial implications and
may not be released immediately, this should not be unduly used as a reason to devi-
ate from the general principle of transparency. The dra� Code will therefore require the
regulators to be transparent about meetings as far as possible and when any informa-
tion is kept confidential, reasons for doing so must be recorded. For instance, pending
investigations and queries about violations by a regulated entity should be kept outside
the purview of publication as they have an impact on the reputation on the institution
without a finding of violation of laws. However, the decisions of the regulator should be
published to provide information to the regulated entities on the standards of conduct
expected by the regulator.

There is also a need for a formal mechanism to evaluate the regulator’s compliance
systems. This will be achieved by setting up a review committee that will be comprised
only of non-executive members of the board (see Table 3.6).

3.4. Advisory councils of the regulator

The regulators will be responsible for regulating a large and rapidly developing financial
system in India consisting of a large number of stake-holders, including financial service
providers, intermediaries, consumers and other users of the financial system. It is not
possible to ensure that all these stake-holders are adequately represented at all times
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Table of Recommendations 3.6 Role of the review committee
The Commission recommends that the non-executivemembers of the board of a regulator forma special committee
called the review committee. This committee will discharge the following functions:

1. Oversight of compliance of the regulator with the governing laws;
2. Maintaining whistle-blower policies about violations of process within the o�ice of the regulator;
3. Ensuring that all boardmeetings are held in compliancewith the law and allmeetings areminuted and votes

are recorded by creating a report;
4. Creating a system tomonitor compliance of the o�ice of the regulatorwith the decisions of the board through

reporting systems; and
5. Reviewing all risk management policies of the board of the regulator.

The review committeewill make its observations in a report whichwill be annexed to the annual report of the regula-

tor. The objective of this procedure is to ensure greater transparency in the functioning of the board of the regulator.

at the level of the board of the regulator. In particular, it is extremely di�icult to identify
personswhocan represent the interests of the common Indianhousehold. Similarly, spe-
cial fields of financial servicemay require the regulator to gain expertise in specific areas,
such as, insurance, algorithmic trading, detailed analysis of data, etc. The Commission
proposes that these issues should be addressed by creating advisory councils to advise
the board of the regulator (see Table 3.7).

3.5. Resource allocation of the regulator

Financial sector regulation is a resource intensive function. The sophisticated character
of financial markets coupled with rapid innovations in products and processes make it
necessary for the regulator to have the capability and resources to keep pace with devel-
opments in the sector. The need for financial independence is one of the primary reasons
for creating an independent regulator – it allows the regulator to have the required flexi-
bility and human resources that are more di�icult to achieve within a traditional govern-
ment setup.

As the regulator is empowered to hold assets independently, it can create physical
infrastructure dedicated to the enforcement of financial regulations. These resources can
be scaledupandmodifiedquickly. Being independent of theGovernment also allows the
regulator to develop its own recruitment criteria and processes, which are necessary for
mobilising requiredhuman resources. TheCommissionnotes that theprovisions govern-
ing financial independence of the regulators are wide and have worked till now. There-
fore, the Commission is of the opinion that there is no need to substantiallymodify them.

The present financial laws allow regulators to charge fees from the regulated entities
to cover their costs of functioning. In certain cases the Government has also provided

Table of Recommendations 3.7 Advisory councils
The Commission recommends creation of advisory councils to advise the board of the regulator. The councils will
be created by the board of the regulator (unless specifically created by the law). The composition and functioning of
the advisory councils will be as follows:

1. Composition:

(a) Include experts in the field for which it has been created; and
(b) Include persons with relevant experience in the area of finance.

2. Functions:

(a) Inform the board about issues in the specific areas for which they have been constituted; and
(b) Create a report on all dra� regulations published by the regulator stating the council’s views.
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Table of Recommendations 3.8 Principles governing regulator’s resources

1. The regulator should be funded through fees levied on the financial firms.
2. The regulator should have the freedom to allocate the resources in themanner that it considersmost appro-

priate to meet its regulatory objectives.
3. The Government may loan money to the regulator to o�set initial setting up costs. However, apart from this

the involvement of the Government in the financial matters of the regulator should be minimal.

initial grants or loans to regulators as a corpus to start their operations. Table 3.8 covers
the recommendations of the Commission on the principles governing the finances of the
regulator. It includes the recommendation that the regulator should be funded primarily
through fees.

Allowing the regulator to fund itself from fees collected from regulated entities has
the following advantages:

1. It ensures that financial stake-holders, who are themain beneficiaries of regulatedmarkets, bear
the cost of regulation instead of the cost being spread across the entire budget of the Govern-
ment.

2. It creates operational e�iciency for the regulator. As the financial market grows, the number of
transactions and firms increase and that increases the resource flow into the regulator. In turn,
the regulator can increase its spending on enforcement, inspections and other functions which
help improve the confidence of users.

3. It helps achieve freedom from Government rules on pay and budgeting, and thus facilitates the
hiring of experts.

4. It helps address issues of conflict of interests in a context, where, in addition to other dimensions
ofpolitical economy, theGovernment is theownerofmany regulatedentities in the formofpublic
sector financial firms.

The Commission recognises that the power to impose fees on regulated entities
leads to cost on all consumers of financial services and therefore the dra� Code provides
certain guiding principles on the charging of fees instead of simply empowering the regu-
lator to make the collection (see Table 3.9). It is particularly important to ensure that the
imposition of fees should not impose an undue burden on regulated firms or transfer the
cost of regulating one class of firms or transactions to others. To pursue this policy, the
Commission recommends that regulators be empowered to charge three di�erent types
of fees.

1. Flat fees for registration: This fee should be as small as possible to ensure that it does not
prevent entry of new financial firms.

2. Fees dependant on the nature of the transaction: This type of fee will vary depending on the
nature of financial business being carried out. For example, if the cost of regulating an insurance
firm is higher than the cost of regulating a brokerage firm, the fees levied on the insurance firm
should be higher.

3. Fees dependent on thenumber or value of transactions: This type of feewill vary depending
on the frequency and size of transactions. For example, a brokerage firm may have to pay fees
depending upon the number of transactions it carries out. Similarly, an insurance firm would be
charged depending on the number of insured contracts it executes.

As noted earlier, regulatory independence requires that the Government’s right to
intervene in the financial matters of the regulator is kept at a minimal. The Commission
therefore recommends that theGovernmentmust only control the salary andperquisites
of themembers of the board of the regulator. The board should in turn be responsible for
maintaining adequate sta� and expertise tomeet its statutory objectives within its finan-
cial capacity. The board should therefore be charged with the responsibility of designing
a set of Human Resources (HR) practices that are conducive to the accomplishment of its
regulatory objectives.
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Table of Recommendations 3.9 Principles governing the charging of fees by the
regulator
The legal provisions empowering the regulator to charge fees will incorporate the following aspects:

1. The regulator should charge fees only to cover expenses and keep adequate reserves;
2. Fees should be charged only through regulations made a�er following the legislative processes specified in

the dra� Code;
3. The regulator should clearly explain the fees it is charging anddemonstrate that the fee is not disproportional

to the cost for the regulator;
4. Applying the principle of proportionality, the regulator should place higher financial burdens on firms that

have more transactions, and thereby increase its work load and functions; and
5. The regulator should break up the fees into di�erent categories.

Table of Recommendations 3.10 Performance measurement and reporting
The allocation of resources by the regulator is intrinsically tied to the performance of the regulator. Therefore the
Commission recommends the following principles for themeasurement of the regulator’s performance and financial
reporting:

1. The regulator should create two annual reports:

(a) Audited report which is comparable to traditional financial reporting; and
(b) Performance reportwhich incorporates global best practice systemsofmeasuring the e�iciency of the

regulatory system.

2. Theperformance report shouldusemodern systemsofmeasuring eachactivity of the regulator as objectively
as possible.

3. Performance systems must require the regulator to create and publish performance targets.
4. All performance measures must be published in the annual report.
5. Performancemeasurement systemshouldbe reviewedevery three years to incorporate global best practices.

3.6. Performance assessment and reporting
The Commission noted that the present system of financial accounting of the regulator
is focused primarily on the reporting of expenditures incurred by the regulator under var-
ious heads. This, according to the Commission, does not constitute a su�icient test of
the fulfilment of regulatory objectives or the assessment of the regulator’s performance.
Therefore, there is need to require regulators to adhere to amore comprehensive system
of measuring their performance.

Measurement systems for assessing the performance of regulators should include an
assessment of the regulator’s processes onmetrics such as, the time taken for granting an
approval, measurement of e�iciency of internal administration systems, costs imposed
on regulated entities and rates of successful prosecution for violation of laws. Adopting
such an approach would constitute a departure from the present system where most fi-
nancial regulators focus on measuring the activities of regulated entities and financial
markets as a standard for their own performance. The Commission noted that while
thesemeasurements are important,measurement of various activities undertakenby the
regulator will provide much greater transparency and accountability.

The measurement of activities of the regulator also needs to be tied with the finan-
cial resources spent by the regulator to carry out those activities. A system which merely
measures the expenses of the regulator was therefore considered to be inadequate and
the Commission recommends a move towards tying the measurement of regulatory ac-
tivities and the expenditure incurred for it as a crucial link for improving regulatory gover-
nance. Accordingly, theCommission recommends the followingmeasurementprocesses
for the regulator (Table 3.10):

1. Budgeting Process: This process will measure the allocation of resources by the regulator for
its di�erent objectives and try to assess the regulator’s performance in pursuing each objective in
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the most comprehensive manner possible. Emulating the performancemeasure based auditing
system used globally by financial regulators, this process will:

I relate the exercise of functions by the regulator with its expenses;

I require the regulator to create performancemetrics and targets which it will be required to
achieve;

I help in tracking the regulator’s performance across financial years.

2. Financial Accounting: This will be the traditional accounting of expenses for the purposes of
maintaining financial control and audit, which is currently being done by financial regulators.
The financial accounts will be audited by the CAG.
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CHAPTER 4

Functionsandpowersof the
regulator

The regulator acts like a mini-state in that it exercises legislative powers in the form of
dra�ing regulations that are binding on regulated entities; it acts as the executive in its
supervision and enforcement actions; and it performs a quasi-judicial function while as-
sessing compliance with the law by regulated entities and compliance of processes by
the regulator while imposing penalties on them.

While giving these wide ranging powers to the regulators, the dra� Code on regula-
tory governance needs to put in place appropriate checks and balances to ensure that
the powers are notmisused and proper regulatory governance processes are followed in
every action taken by the regulator.

The Commission has identified the following areas for which regulatory governance
processes need to be clearly detailed in the dra� Code:

1. Process for issuing regulations and guidelines;
2. Executive functions - granting permission to carry on financial activities, information gathering,
investigation, imposition of penalties and compounding of o�ences; and

3. Administrative law functions.

4.1. Issuing regulations and guidelines
The primary function of a financial sector regulator is to set down standards of behaviour
expected from regulated entities. This encompasses making regulations governing how
the regulated entities should interact with the regulator, consumers, financial markets
and other regulated entities. Regulations also guide the internal functions and actions of
regulated entities in the conduct of financial activities.

In a systemgovernedby the rule of law, no action should be judged against unknown
standards. Therefore, before the regulator can carry out any supervision or adjudication
functions it has the responsibility to lay down in clear and unambiguous terms, the be-
haviour that it expects from regulated entities. While doing so, the regulator needs to
follow a structured process that allows all stake-holders to be fully informed of and par-
ticipate in the regulation-making process.

Some existing regulators have already adopted the good practice of carrying out
public consultations in the course of making regulations. However, the Commission
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noted that since this is not mandated by legislation, the processes employed are not
adequately rooted in a thorough analysis of the public administration problems faced
in the regulation-making process. In addition, as with most other aspects of the legal
process in Indian financial regulatory governance, the practices followed by di�erent fi-
nancial regulators di�er in idiosyncratic ways.

TheCommissionhas therefore identifieddetailed requirements todefine theprocess
that the regulators should follow while making regulations and the mechanisms for the
judicial review of legislative powers exercised by regulators.

If laws do not define a fixed set of instruments that can be used by the regulator, the
same regulatory agencymight adoptmultiple regulatory instruments – circulars, notices,
letters, regulations, guidelines, master circulars, press notes – with similar outcomes but
di�ering regulation-making processes. To avoid this situation, the Commission recom-
mends that the dra� Code should clearly define the legislative powers of the regulator
and the instruments. The Commission recommends that the regulator should be em-
powered to issue only two types of instruments – regulations and guidelines.

4.1.1. Process for making regulations
The dra� Code must determine the process to be followed for the formulation of regula-
tions, startingwith themanner inwhich thedra�ing of regulations is to be initiated. Given
thewide impactof regulations, theCommission recommends that the regulation-making
process should be directly overseen by the board of the regulator. This will ensure that
the issues that require regulatory intervention are discussed and approved at the highest
level within the regulator’s organisation. Therefore, a�er the process of dra�ing regula-
tions has been initiated within the regulator, it will have to be approved by the board of
the regulator before being published to the public for comments.

TheCommissionbelieves that e�ectivepublic participation in the regulation-making
process is necessary to ensure that subsidiary legislations are responsive to the actual re-
quirements of the economy. It will also help check and improve the informationusedand
analysis done by the regulator. Therefore, the Commission recommends that the details
of the process to be followed for carrying out consultations and receiving public com-
ments should be laid down in the dra� Code. Doing so will allow for the standardisation
of best practices and hence lead to amore structured system formaking subordinate leg-
islations. The expected overall impact is that regulations will become more responsive
to the needs of the financial system.

4.1.2. Emergency regulations
The Commission recognises that the regulator may sometimes be faced with an emer-
gency situation that requires the rapid introduction of a new regulation. In such cases,
it may not be feasible for the regulator to follow the detailed regulation-making process
discussed above. Therefore, the dra� Code envisages a separate emergency regulation-
making process, as outlined in Table 4.3.

The Commission recommends that the dra� Code will require the regulator to carry
out the consultation process in two stages. The first stage will be the issuance of a set
of introductory documents to inform the public of the proposed regulations and provide
a system for giving comments (see Table 4.1). This will be followed by a requirement to
respond to the comments received by the regulator and the issuance of final regulations
(see Table 4.2).

4.1.3. Issuing guidelines
In a system of principles-based provisions that are to be interpreted and applied by the
regulator, there is a genuine need for clarifications and explanations. This would require
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Table of Recommendations 4.1 Issuance of documents for public consultation
The regulator will have to publish the following documents in the process of formulating new regulations:

1. The dra� regulations;
2. The jurisdiction clause to identify the legal provision under which the proposed regulations are being made,

and the manner in which the regulation is consistent with the principles in the concerned legislation(s). If
the parent legislation does not specifically refer to the subject matter of regulations, the regulator will have
to establish a logical connection between the subject matter and the empowering provision in the law. The
documentmust contain explanation on how the regulation stands vis-a-vis each of the relevant principles in
the part(s) of the dra� Code from which the powers are being drawn;

3. A statement of the problem or market failure that the regulator seeks to address through the proposed regu-
lations, which will be used to test the e�ectiveness with which the regulations address the stated problem.
The statement must contain:

I The principles governing the proposed regulations; and
I The outcome the regulator seeks to achieve through the regulation; and

4. An analysis of the costs and benefits of the proposed regulation. This is required because every regulatory
intervention imposes certain costs on regulated entities and the system as awhole. The Commission recom-
mends that regulations be dra�ed in a manner that minimises these compliance costs.
In some cases where a pure numerical value based cost-benefit analysis is not possible, the regulator should
provide the best possible analysis and reasoning for its choice of intervention.

A�er publishing the above documents, the regulator will specify a designated time for receiving comments from the
public on the regulations and the accompanying documents. The dra� Codewill ensure that the time period and the
mode of participation specified by the regulator is appropriate to allow for widespread public participation.

Table of Recommendations 4.2 Process a�er receiving public comments
A�er the time specified for making comments has lapsed, it will be the responsibility of the regulator to:

1. Publish all comments received;
2. Provide reasoned general response to the comments received, and specific response to some comments if

there is requirement stipulated in the dra� Code for such response;
3. Publish the review of the dra� regulations carried out by the regulator’s advisory council;
4. Have the final regulations approved by the board of the regulator. In the interests of transparency, the Com-

mission recommends that deliberations and voting by the boardmembers should be available publicly; and
5. Publish the final regulations.

Table of Recommendations 4.3 Emergency regulation making
In emergency situations the regulator would be empowered to pass regulations without following the consultation
process and without conducting a cost-benefit analysis, subject to the following conditions:

1. Regulations passed under this provision will lapse a�er a period of six months; and
2. The regulator must publish a reasoned order for using this power.

the regulator to have the power to issue guidelines explaining the interpretation of the
regulator of laws and regulations. The Commission believes that allowing the regulator
to issue guidelines of this naturewill constitute an important step in reducing uncertainty
about the approach that the regulator may take.

The mechanism of issuing guidelines should not be used to (in e�ect) make regu-
lations without complying with the procedural requirements laid down for regulation-
making. For this reason, the dra� Code clarifies that guidelines aremerely recommenda-
tory in nature and the violations of guidelines alone will not empower the regulator to
initiate enforcement action against regulated entities. Table 4.4 shows the recommen-
dations of the Commission in relation to issuance of guidelines.

4.1.4. Accountability to the Parliament
Since the power to issue regulations is a legislative power delegated by the Parliament to
the regulators, regulations formulated by the regulator should be placed before the Par-
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Table of Recommendations 4.4 Issuance of guidelines
The law governing the issuance of guidelines should:

1. Require the regulator to clearly explain the connection between the guidelines and the principles and provi-
sions in the Parliamentary law that the regulator seeks to enforce;

2. Ensure that the guidelines are not used as a mechanism to create substantially new regulations;
3. Allow guidelines to be issued without a cost-benefit analysis but subject to the consultation process under

which the dra� guidelines will be issued for comments and responses of persons a�ected by the guidelines;
4. Clearly state that violation of guidelines alone would not constitute the violation of regulations or law; and
5. If regulated entities ask for the interpretation or application of law for a specific transaction, the regulator

should provide it for a reasonable fee.

Table of Recommendations 4.5 Judicial review of regulations
The Commission recommends that any challenge to a regulation framed by the regulator should be reviewed by the
appellate tribunal on the following grounds:

1. The regulations should have beenmadewithin the bounds specified by the law. This would include ensuring
compliance with the specific provision of law under which the regulation is made and the general objectives
and principles of the regulator;

2. The regulations should have been made in compliance with the process laid down in the law; and
3. The documents published along with the regulations should not have any substantive material defects,

which may be proved through expert evidence or data.

liament. This allows the Parliament to reviewwhether the regulator, acting in its capacity
as an agent, has acted within its scope of authority while formulating the regulations.

The current systemof reviewby the Parliament involves sending subordinate legisla-
tion (regulationsmadeby the regulator in the present case) to a di�erent committee than
the one which reviews laws presented to the Parliament. The Commission recommends
that it may be appropriate for these to be considered by the same committee.

4.1.5. Judicial review of regulations
At present, judicial review is largely limited to executive actions. However, the Commis-
sion recognises that it is equally important to have a mechanism that allows regulated
entities and others to question the regulations made by the regulator in exercise of its
legislative powers, if regulations exceed themandate given to the regulator under the pri-
mary law or if the specified process for making regulations has not been duly followed.
The Commission therefore recommends that the process to challenge subsidiary legisla-
tion made by regulators should also be provided in the dra� Code.

The first point of challenge of regulations would be before the FSAT, a specialised
tribunal that will be created for the financial sector as a whole. In addition to this, the
power of the Constitutional courts to review legislation would of course continue.

The judicial reviewof the regulation-makingprocessby theappellate tribunal should
ideally provide amore detailed scrutiny than compliance with Constitutional provisions.
In the course of this process, the regulations should be checked for compliance on the
grounds mentioned in Table 4.5.

4.2. Executive functions
A major responsibility of any regulator involves the exercise of executive functions. This
includes inspections, investigations, enforcementofordersandprocessingof complaints.
The exercise of supervision and monitoring powers is fundamental to the e�ective en-
forcement of laws by the regulator. However, it is o�en seen that the manner of exercise
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Table of Recommendations 4.6 General executive functions of a regulator
The Commission recognises that regulator must carry out certain general executive functions on a routine basis.
These include:

1. Grant of approvals, including licensing or registration;
2. Inspections, which may be routine or special;
3. Proving violation of regulations to the judicial o�icers (by leading evidence);
4. In the case of successful prosecution before the administrative law department, suggesting enforcement ac-

tions; and
5. Compounding of o�ences with the involvement of the administrative law department.

of executive functionmayplace anundueburdenon regulatedentities and financialmar-
kets.

Long pending investigations create uncertainty for businesses. When news of on-
going investigations leaks, it may inflict damage to the reputation of any financial firm.
Similarly, injunctions placed on businesses under investigation have strong economic
implications and should be placed for the shortest possible period. These problems can
be checked by putting in place legal measures that require investigations to be finished
within specified time, and kept confidential from the public.

The Commission notes that the overall approach of the dra� Code should be to pro-
vide for strong executive powers, balancedwith greater transparency and accountability,
to prevent abuse. Executive functions of regulator do not have standardised statutory
checks under present legislations. Therefore, the Commission recommends that ade-
quate transparency requirements, checks and judicial oversight be placed on the exer-
cise of executive functions by regulator. This will also reduce allegations of possible bias
and arbitrariness to the minimum.

It is also important to ensure that there is no overlap in the legislative and executive
functions of the regulator. The executive should not be allowed to issue instructions of a
general nature to all regulated entities or a class of regulated entities. Such instructions
should only be possible a�er the full regulation-making process has been followed.

Table 4.6 sets out the areas in which the Commission has made specific recommen-
dations regarding the exercise of executive powers.

4.2.1. Permission and approvals

Granting permissions to start a business is the core function of any regulator. This is also
the first barrier to entry for new entrants to any business. Each new business permission
also increases the burden on the regulator as it increases the number of entities it has to
monitor. The dra� Codemust grant the regulator discretion to approve or reject applica-
tions. TheCommissionhasdecided that thepowermustbeexercised inamanner guided
by regulations. As far as possible the discretion of the regulator should be guided through
anunderlying duty to explain. The power of the regulator to reject applications should be
balancedwith the requirement for allowing legitimate parties getting approvals in a time
boundmanner for smoother functioning of the regulatory system. Table 4.7 summarises
the recommendations of the Commission for governing the procedure for disposing ap-
plications.

4.2.2. Information gathering

Regulator requires information about the activities of their regulated entities. It may also
require information from private sources and other government agencies. At present,
a diverse array of mechanisms are used by firms to submit information to regulatory
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Table of Recommendations 4.7 Giving permission to carry out a business
The system of giving permission to new entities must be strictly governed by regulations and finished within a time
boundmanner. The provisions must:

I Provide a system for persons to apply for authorisation to provide financial services;
I Ensure that all applications are accepted or rejected within a specified time;
I Ensure that whenever an application is rejected, reasons for the rejection are provided; and
I Provide that the regulator gives warning to the applicant before rejecting an application.

Table of Recommendations 4.8 Information gathering
The dra� Code contains the following provisions on information gathering:

1. The regulator should have the power to collect information from regulated entities;
2. The regulator should have power to collect information from other government agencies;
3. Information should be collected in electronic format as far as possible; and
4. The regulator should publish information it generates (orders, decision, list of regulated entities) in the public

domain (apart from confidential information).

agencies. Harmonisation into a single mechanism for electronic submission of informa-
tion will reduce the cost of compliance for firms and also reduce the cost of information
management for regulator. The Commission proposes to create a centralised database,
through which all the information is collected by regulator and other agencies. A more
detailed discussion on this centralised database can be found in the chapter on systemic
risk. Maintaining and analysing this information is an important indicator of violation of
provisions inmany situations. Even at present,most regulators have the power to require
regulated entities to producedocuments and information in normal course of regulation.
This power should be continued in the proposed legislation. Table 4.8 contains other de-
tails regarding information gathering powers.

The Commission also noted that the use of technology is crucial in the context of the
information gathering function. Using electronic systems will a�ect stake-holders in the
financial system in the following ways:

1. Regulator: Useof electronic datamanagementwill provide regulatorwith real-time information
about financial entities. It will also provide regulator with modern analytical systems to track
violations or risks. Toward this end, the Commission proposes to create a centralised database
that will use state-of-the-art data management systems to route regulatory data.

2. Regulated entities: Use of electronic reporting systems may reduce compliance costs for reg-
ulated entities. It will also allow regulated entities to provide information to the regulator in a
seamless manner.

3. Consumers: Access to records of the regulator about regulated entities in electronic format will
allow consumers to gain information quickly. It will also help consumers to access their own
records and check for financial frauds.

4.2.3. Investigations
It is important that the powers of investigation and enforcement are carried out in the
least arbitrary and themost e�ectivemanner. The Commission has noted that executive
functions in the financial market can have serious consequences. The information that
a firm is under investigation may cause undue panic in the market and even if the re-
sult of investigation is a positive outcome for the firm, the intervening period may cause
irreparable damage to the reputation and business of the firm. The system of investiga-
tions should therefore be such that it does not harm or unduly burden the entity under
investigation (see Table 4.9).

The Commission is of the opinion that the executive investigation process should be
carried out in:
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Table of Recommendations 4.9 Investigations
The Commission recommends that investigations should be:

I Carried out according to the written terms of investigation;
I Carried out by an appointed investigator;
I Finished within a time boundmanner, unless extended by an administrative law o�icer; and
I Carried out with least disruption to the function or reputation of a business.

The investigators empowered under the dra� Code should have the power to:

1. Require production of documents;
2. Require persons to answer questions;
3. Require co-operation of non-regulated entities in investigation; and
4. Require co-operation from other government agencies.

Table of Recommendations 4.10 Information-sharing between regulators

1. The dra� Code should require the regulator to create a framework for sharing of information.
2. The electronic information framework of each regulator should be compatible with that of other regulator(s)

and agencies with which it regularly shares information.
3. The legal framework should have adequate checks and records to prevent misuse of informations.

1. A confidential manner so as to prevent panic before any finding; and

2. A time boundmanner so as not to unduly burden the entity under investigation.

4.2.4. Sharing of information
Investigations are greatly assisted by a strong database providing details of the regulated
entities and the transactions they have undertaken. TheCommission recognises that this
information may not be available at a single source. Hence, the Commission suggests
the creation of a single database, through which all information collected by regulator
(and other agencies in the financial sector architecture), will be routed (see the chapter
on systemic risk for a detailed discussion on this issue). Where regulator needs to ob-
tain information from other regulator(s) or government agencies, the dra� Code creates
a framework for sharing information between the agencies. Table 4.10 provides the sys-
tem suggested by the Commission for sharing of information.

4.2.5. Consequence of violations
The Commission found that di�erent regulators have di�erent consequences for viola-
tions of laws and regulations enforced by them. This creates detriment to the rule of law
and increases uncertainty about violations.

The Commission recommends that:
1. The consequence of violations be standardised;

2. The way the consequence is determined be regulated by law;

3. Similar violations be treated with similar consequence; and

4. The consequence be proportional to the violation and the behaviour of the violator.

The Commission recommends that whenever a violation is detected the regulator
must determine which of the following conditions led to the violation:

1. The violation was a result of an informed intent to commit the violation;

2. The violation was a result of serious negligence of maintaining standards expected of a reason-
able person carrying out the activity; or

3. The violation was a result of a mistake or was of a technical nature.
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The Commission recommends that depending on the cause of the violation the reg-
ulator must apply the following consequences in increasing order:

1. Issuing a private warning;
2. Issue a public notice;
3. Require a corrective action applicable to the violation;
4. Impose a monetary penalty;
5. Suspend the permission to carry out certain transactions;
6. Permanently revoke the permission to carry out regulated activities; and/or
7. Institute criminal proceedings in appropriate courts.

4.2.6. Imposition of monetary penalties
The Commission noted that the present systemof specifying statutory limits on the amo-
unt of penalties that can be imposed for any violation has a critical flaw – it does not
ensure that a violator pays a fine higher than the gain made through the violation. This
is because it is impossible to predict the benefit a violator will gain by committing an
o�ence. The maximum limit on penalties is sometimes lower than the benefit gained by
the violator through violation. This leads to a situationwhere even if the violator is caught
and required to pay the fine, he or she may still emerge monetarily better o�.

The Commission notes that the level of penalties should be an e�ective deterrent to
future violations and signal all other regulated entities that the potential of gain from vi-
olation will be outweighed by the penalty which will be applied in the case of detection
of the violation. This principle also acknowledges that all violators of any law are never
detected. Therefore, to act as a deterrence, the penalty should be a multiple of the ille-
gitimate gain from the violation. The amount of penalty should also be dependent on
whether the action was deliberately done or due to reckless behaviour or due to negli-
gence of the person.

The system of imposing financial penalties should be guided by the following princi-
ples:

1. The penalty system should require the violator to pay a multiple of the illegitimate gain made
from the violation;

2. Out of the penalty collected, the regulator should try to compensate any directly identifiable vic-
tims of the violations;

3. Any surplus at this point should be deposited with the Consolidated Fund of India;
4. In the event that there are no direct victims, the regulator must transfer all the penalty (a�er de-

ducting administration costs) to the Consolidated Fund of India;
5. If there is no clearly identifiable illegal gain from the violation, the regulator must impose a
penalty that is a proportion of the income of the violator from financial activities; and

6. All systems ofmonetary penaltiesmust be regulated by regulations that consider themagnitude
of the violations and the previous violations of the violator.

The doctrine of unjust enrichment allows the regulator to recover all the profit the
violator made from the violation. Unjust enrichment should be recovered, in addition to
the fine applied for violation of regulations. This should be recovered and then, if possi-
ble, distributed amongst persons who were adversely a�ected on account of the viola-
tion. Punitive damages create a deterrence for future violators who will know that in the
event that they are successfully prosecuted the penalty theywill facewill surely outweigh
the profits that they make. It requires the regulator to expressly impose fines which are
higher than the benefit gained out of the violation. This is usually carried out by provid-
ing penalties as a multiple of the amount of gain by the violator. The Commission found
that this principle has already been provided in some Indian legislations and should be
extended to the financial sector as a whole.

Table 4.11 summarises the recommendations of the Commission for creating a legal
system governing penalties.

36 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



FUNCTIONS AND POWERS OF THE REGULATOR

Table of Recommendations 4.11 Requirement for proportional penalties
The regulator must ensure that the penalties deter potential violators in the future. It is impossible to ensure that all
violators are caught. However, violatorsmust pay fines proportional to thedamageand the illegal gain. The following
are the steps the regulator must follow:

I For each violation, the regulatormust carry out an investigation on the illegitimate gainmade by the violator;
I The regulator must make an e�ort to determine the amount of illegitimate gains made by the violator;
I The penalty will be a multiple of the illegitimate gain, but limited to a maximum of 3 times the illegitimate

gain;
I The regulator must compensate any direct victims of the violations if they can be ascertained; and
I The regulator must have regulations and processes for calculating and enforcing the fines.

Table of Recommendations 4.12 Compounding of o�ences
The system for compounding o�ences must:

I Be guided by a policy set out by the regulator;
I Have adequate checks and balances to prevent interference from external parties;
I Be transparent to prevent allegations of favouritism;
I Consider previous behaviour of the party; and
I Consider whether the party itself o�ered compounding before any investigation was started.

4.2.7. Compounding of o�ences
The Commission believes that the system of compounding o�ences is important for re-
ducing judicial burden and addressingminor violations, which are common in the finan-
cial sector. However, the systemof compounding o�ences requires a standardised struc-
ture across all regulators which is not present as of date. The recommendations of the
Commission are provided in Table 4.12.

4.3. Administrative law and role of tribunals
In exercise of their supervisory and enforcement powers, regulators need to assess whet-
her or not regulated entities have adequately complied with the provisions of financial
laws and in case of any detected breach, they have the power of impose appropriate
penalties. These wide ranging executive powers given to regulators necessarily need to
be balancedwith proper systems governing the application of administrative law. There-
fore, theCommission recommends that the exercise of quasi-judicial (administrative law)
functions by regulators needs to be carried out within the bounds of a sound legal frame-
work that ensures the separation of administrative law powers from other powers of the
regulator.

In addition, there also needs to be a mechanism to review the actions taken by reg-
ulators in exercise of their quasi-judicial functions. Given the specialised character of fi-
nancial markets and the complicated nature of issues involved, the Commission finds
that there is a strong case for having a dedicated appellate tribunal.

The Commission therefore makes specific recommendations in respect of the pro-
cesses governing these two areas:

1. Administrative law functions carried out by the regulator: How the regulator separates and carries
out regulatory function within its organisation.

2. Judicial review by appellate tribunals: How the decisions of the regulator are reviewed through a
dedicated financial sector appellate tribunal.

4.3.1. Administrative law functions of the regulator
At the level of the regulator’s board, at least one executivemember should be designated
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Table of Recommendations 4.13 Requirement of administrative law o�icers
The system of administrative law functions requires:

I The board of the regulator will appoint one of its member as administrative lawmember;
I The creation of a special class of o�icers called administrative law o�icers; and
I While serving as administrative law o�icers, these persons shall not carry out other functions. This is neces-

sary to maintain separation of their roles and responsibilities from the other sta� members of the regulator.

Table of Recommendations 4.14 Judicial review of executive actions
The Commission recommends the following principles for application of administrative law by the regulator:

1. All investigations and internal processes should strictly conform to procedures of fairness;
2. Even minor non-compliance to procedure should be required to be adequately explained by the regulator;
3. Administrative law o�icers should act as disinterested third parties in a dispute; and
4. Thedecisionsof administrative lawo�icerswill lead to thedevelopmentof abodyof cases similar to common

law jurisprudence.

Table of Recommendations 4.15 Procedure for administrative law functions

1. All decisions to impose penalty or decisions requiring any action against any regulated entity should be car-
ried out by administrative law o�icers;

2. Administrative law o�icers should place the proposed decision of the executive and the material on which
the decision was arrived at, before the regulated entity through a notice called awarning notice;

3. The regulated entity must be allowed to respond before a decision is taken;
4. The decision of the administrative o�ice must be a reasoned decision and should be provided to the regu-

lated entity or other concerned person through a notice called the decision notice; and
5. The regulated entitymay ask the administrative lawmember of the board to review the decision taken by the

administrative law o�icer.

as an administrative lawmember. Under themember, the regulator will maintain a class
of administrative law o�icers. The administrative law member will be responsible for
oversight of the functioning of the administrative law o�icers. Consequently, such mem-
ber will not take active part in executive functions of the regulator and not be involved in
any investigation, inspection or similar other functions.

Like the administrative lawmembers, the administrative law o�icers will also not be
involved in any investigation proceedings. This would, however, be achieved without
creating a wall of separation within the regulator – administrative law o�icers would be
drawn fromthegeneral poolof employeesof the regulatorbutas longas suchpersonsare
involved in judicial functions theywouldnot be involved in anyother regulatory functions
(see Table 4.13).

4.3.2. Procedure for administrative law functions

The administrative law functions of the regulator are at two levels. The first level adjudi-
cation will be done by administrative law o�icers who will work inside the agency of the
regulator but will not be involved in executive functions. While exercising their functions,
the administrative law o�icers will examine the data and evidence collected by the regu-
lator’s executive o�icers andwill assess the appropriateness of their executive orders (see
Table 4.14).

Appeals from theordersof theadministrative lawo�icerswill go to theadministrative
law members of the board. This process will act as a performance review of the admin-
istrative law o�icers and also reduce the number of appeals to the tribunal by weeding
out flawed orders. Table 4.15 summarises the administrative law related processes of the
regulator.
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Table of Recommendations 4.16 Approach to judicial review of regulatory actions

1. All functions including the quasi-judicial function of regulator should be subject to judicial review;
2. This review should be done through an appellate mechanism;
3. There should be a single dedicated appellate tribunal for the entire financial sector thatwill cover all financial

regulators;
4. The appellate tribunal will hear appeals against the decisions made by and the regulations framed by finan-

cial regulators;
5. The appellate tribunal will be funded by an appropriate fee from all regulated entities; and
6. The appellate tribunal’s structure is clearly detailed out in the dra� Code.

The Commission is of the opinion that while the entire Code for Civil Procedure, 1908
(CPC) need not be followed by the administrative law o�icers and members, the dra�
Code provides the basic rubric of the procedure of judicial determination and appeals.
Therefore, it will be the responsibility of the board of the regulator to create appropri-
ate subsidiary legislation to establish the procedures to be followed for the discharge of
administrative law functions by the regulator.

4.3.3. Judicial review and appellate tribunals
TheCommission recognises thatactions takenby regulators can impose significantpenal-
ties and burden on regulated entities. Therefore, the rule of law requires that a clear judi-
cial process be available to persons who seek to challenge regulatory actions. The needs
of amodern financial system require us tomove beyond a systemwhere appeals against
regulatory decisions can be made to an authority within the regulator or to the Govern-
ment to the creation of a specialised FSAT. The appellate framework envisaged by the
Commission is outlined in Table 4.16.

4.3.4. Structure of the appellate tribunal
As regards the structure and functioning of the FSAT, the Commission finds that there is
need for clearly demarcating and concentrating on two important functions:

1. Judicial functions of the tribunal, which require persons with qualification and experience in law
and finance; and

2. Administrative functionsof the tribunal, which include serviceof documents, collectingevidence,
accepting written submissions, managing dates for hearings and arguments.

The judicial functions of the tribunal requires expertise in various fields of law and fi-
nance. In order to satisfy the requirements of separation of powers envisaged in the Con-
stitution, the Commission recommends that the tribunal must remain under the control
of judicial o�icers. This is also consistent with the present structure of tribunals in India.
Table 4.17 summarises the recommendationsof theCommission in relation to the judicial
functions of the appellate tribunal.

4.3.5. Functioning of the tribunal’s registry
The present systems of management of courts and tribunals o�en involve mandating
the chief judicial o�icer of the court or the senior-most judge to be responsible for the
administration of the tribunal or court. This can interferewith the person’s core appellate
functions by causing him or her to divert attention to administrative matters. In some
cases, this challenge has been addressed by appointing a separate registrar for the court
or tribunal.

The Commission recommends that the appellate tribunal should be supported by
an e�icient registry which will be headed by a registrar having specialised management
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Table of Recommendations 4.17 Judicial structure of tribunal
For creating a clear judicial structure for the appellate tribunal, the Commission recommends the following provi-
sions:

1. The appellate tribunal will be headed by a presiding o�icer who is qualified to be a Judge of Supreme Court,
Chief Justice of a High Court, or has served for at least seven years as a Judge of a High Court;

2. The tribunalwill have at least twomembers; the specific number ofmembers of a tribunalwill be determined
by the case load;

3. Themembers of the tribunalmust have experience in the fields of finance, economics, accountancy and law;
4. The members may be formed into benches, in which case, each bench must have a person who is qualified

in law; and
5. There will be a statutory appeal available against the decisions of the appellate tribunal to the Supreme

Court.

Table of Recommendations 4.18 Rules of procedure for appellate tribunal
The appellate tribunal should devote attention to standardising the systems for:

1. Application of complaints and responses;
2. Implementation of temporary orders;
3. Introduction of evidence;
4. Hearing of arguments;
5. Determination of the case; and
6. Determination of the penalty.

skills whowill be responsible for all the infrastructure and administrative functions of the
appellate tribunal. To ensure that the separate registry does not undermine the indepen-
dence of the tribunal, the registrar should be under the supervision of the chief judicial
o�icer of the appellate tribunal.

The Commission recommends the following provisions relating to the registry of the
appellate tribunal to ensure its e�icient functioning:

1. Developing details of procedure: The dra� Code requires the appellate tribunal to formulate its
own regulations on procedure, and publish them so as to induce clarity amongst financial firms.
These regulations, on the areas mentioned in Table 4.18, should be formed by the appellate tri-
bunal itself.

2. Using information technology: The processes of the appellate tribunal should be geared towards
using information technology to integrate its entire judicial functions into an electronic form.
The objective of the use of technology would be to reduce the cost of approaching the tribunal,
greater e�iciency in the functioning of the tribunal and greater transparency in the performance
of the tribunal. Information technology should be used to reduce requirements for physical
travel, keeping paper records, and following up on compliance with orders.

3. Resources and reporting: The e�iciency of the tribunal’s procedures need to be continuously
monitored and measured. The dra� Code will help achieve this by specifying that the tribunal
must comply with accountability requirements through the production of detailed performance
statistics, annual reports and audit reports similar to that of regulators.

4.4. Conclusion

The functioningof regulatory agencies is a critical componentof financial law. Regulatory
agencies are remarkable in featuring a combination of regulation-making power that is
delegated by Parliament, executive functions, and quasi-judicial functions. In addition,
there are sound reasons for favouring significant political and operational independence
in regulatory agencies. In order to obtain sound outcomes, the Commission has applied
meticulous care in clearly establishing unconflicted objectives, processes governing leg-
islative and executive functions, bringing in an element of separation of powers for per-
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forming quasi-judicial functions, and establishing an e�ective specialisedmechanism for
substantive judicial review of regulations and orders.

The basic public administration challenge of establishing a regulatory agency does
not vary from one agency to the next. Hence, the Commission proposes a single and
consistent framework that is applied to all regulatory agencies.
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CHAPTER 5

Consumerprotection

5.1. Strategic picture

Awell functioning financial system should allow individuals, households and enterprises
to e�iciently allocate andmanage their resources and protect themselves from risk, thro-
ugh the use of financial products and services. This involves complex interactions be-
tween consumers and financial service providers. At a first level, these interactions re-
quire the support of law to define and protect property rights and facilitate the enforce-
ment of contracts.

However, the complexity of financial markets and the existence ofmarket failures in
the formof information asymmetries, market externalities and di�erences in the bargain-
ing powers of consumers and service providers, create the need for a higher standard of
protection for financial consumers. The need for financial consumers to be treated fairly
makes it appropriate to adopt a more intrusive approach to financial regulation, when
compared with most other fields.

Currently, the strategy in Indian finance is focused on the doctrine of caveat emptor:
let the buyer beware. Beyond protection from fraud and provisions to ensure full dis-
closure, consumers are generally le� to their own devices. A�er extensive analysis and
debate on these questions, the Commission believes that to the extent that consumers
of financial services aremore vulnerable than consumers of ordinary goods and services,
higher standards of protection ensured by special e�orts of the State are justified.

The vulnerability of consumers reflects a major gap in Indian financial regulation,
which needs to be addressed. As such, the Commission recommends the adoption of a
consolidated, non-sector-specific, consumer protection framework for the entire finan-
cial system that will empower and require regulators to pursue consumer protection for
the financial activities regulated by them. In this context, the dra� Code approaches the
problems of consumer protection on two fronts: prevention and cure.

Prevention requires regulation-making and enforcement across the entire financial
system from the viewpoint of consumer interests. For example, looking at questions of
remuneration and conflicts of interest, when a sales agent sells a financial product to a
household, and gets paid a fee by the producer of this financial product, is there a prob-
lemwith conflicts of interest? Howdoweevolve a structurewhere the provider acts in the
best interest of the consumer? Regulators should be obliged to grapple with questions
such as these.
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The consumer protection part of the dra� Code has three components: an enumer-
ated set of rights and protections for consumers, an enumerated set of powers in the
hands of the regulator, and principles that guide what power should be used under what
circumstances. The details of consumer protection would, of course, lie in the subordi-
nated legislation to be dra�ed by financial regulators. Whether or not, for example, loads
and other conflicted remuneration structures should be banned is a question that would
need to be addressed by the regulator. The regulator will use its authority to develop
subordinate legislation which will adapt over the years to reflect financial innovation,
technological change, and the evolving nature of the Indian economy. Alongside this
regulation-making mandate, the regulator would also have supervisory roles to ensure
compliance with the law.

In India, so far, the financial regulatory structure has been defined by sector, with
multiple laws and o�enmultiple agencies covering various sectors. This has led to incon-
sistent treatment, and regulatory arbitrage. Regulators have sometimes been lax in de-
veloping required protections out of notions of facilitating growth in the industry. These
problems would be reduced by having a single principles-based law which would cover
the entire financial system. The Commission believes that an overarching principles-
based body of law would allow regulatory flexibility, consistent treatment of consumers
across all aspects of their engagement with the financial system, fairness and ultimately
a more stable financial system.

Turning from prevention to cure, the Commission proposes the creation of a uni-
fied financial redress agency. The redress agency is expected to have front-ends in ev-
ery district of India, where consumers of all financial products will be able to submit
complaints. Modern technology will be used to connect these front-ends into a cen-
tralised light-weight adjudication process. A well structured work-flow process will sup-
port speedy and fair handling of cases. Consumers will deal only with the redress agency
when they have grievances in any financial activity: they will not have to deal with multi-
ple agencies.

The complaints brought before the redress agencywill shed light onwhere the prob-
lems of consumer protection are being found, and thus suggest areas for improvement in
subordinated legislation. As such, a key feature of the redress agency will be the creation
of a feedback loop throughwhich the computerised case database of the redress agency
will be utilised by the regulator to make better regulations on a systematic basis.

India needs a capable financial system, with sophisticated private financial firms.
However, the emergence of this financial system should not become a carte blanche for
clever financial firms who achieve undue influence with their regulators, to take unfair

Table of Recommendations 5.1 Framework on consumer protection
The dra� Code contains a consolidated non-sector-specific financial consumer protection framework. It identifies
consumer protection as a key regulatory objective and contains the following preventive and curative components:

1. Preventive tools
I Certain protections are provided to all financial consumers.
I An additional set of protections are provided to unsophisticated or retail consumers.
I The regulator is given a list of enumerated powers which it can use in order to implement these pro-

tections.
I The regulator will be guided by a list of principles that should inform the exercise of its powers.
I The regulator has been given the power to supervise financial service providers and initiate enforce-

ment and disciplinary actions.

2. Curative tools
I Creation of an independent financial redress agency to redress complaints of retail consumers against

all financial service providers.
I A research program, applied to the data emanating from the redress agency, will feed back to the

regulator and thus enable improvements in its work.
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Table of Recommendations 5.2Meaning of “consumer” and “retail consumer”
The terms “consumer”’ and “retail consumer” are defined in the dra� Code to mean:

1. Consumer: A person who has availed, avails, or intends to avail a financial service or has a right or interest in
a financial product.

2. Retail consumer: A consumer that is an individual or an eligible enterprise, if the value of the financial product
or service does not exceed the limit specified by the regulator in relation to that product or service. The
regulator may specify di�erent limits for di�erent categories of financial products and services.

3. Eligible enterprise: An enterprise that has less than a specified level of net asset value or has less than a spec-
ified level of turnover. Each of these caps will be specified by the regulator.

advantage of customers. The present financial laws in India are vulnerable to such a
prospect. As such, the Commission believes that it is essential to place the function of
consumer protection at the heart of financial regulation (see Table 5.1).

5.2. Scope of the law
In some jurisdictions, the protections under financial laws are available only to con-
sumers who are individuals or households, and o�en only when they use financial ser-
vices for personal or household purposes. This helps in limiting the coverage of the law to
only themost vulnerable categories of users and avoiding regulatory intervention inmar-
kets involving sophisticated users. The Commission considered this position but found
that in the present state of development of the Indian financial sector and the sophistica-
tion levels of consumers, adopting a limiting definition could lead to undue exclusions. It
therefore opted for a wider definition of consumer, which includes any person who avails
a financial product or service, without regard to the person’s legal status or the purpose
of use.

The dra� Code empowers the regulator to classify consumers into di�erent cate-
gories, based on their levels of sophistication, and issue subordinated legislations suited
to the needs of particular categories. In addition to giving this discretion to the regula-
tor, the Commission agreed that the law itself should contain additional safeguards for
consumers who are identified as being most vulnerable and susceptible to abuse. This
category of persons, referred to as retail consumers, will include individuals and small and
medium enterprises, which are identified as eligible enterprises.

However, in order to exclude very high net worth individuals and enterprises under-
taking large value transactions from its ambit, the category of retail consumers will be
limited to personswho acquire financial services for a consideration that is below a spec-
ified limit (see Table 5.2).

5.3. Objectives and principles
The objectives of consumer protection are to guard consumer interests and to promote
public awareness (see Table 5.3). While pursuing these objectives, the regulator will be
empowered to make regulations to determine the manner and extent to which the pro-
tections under the lawwill apply to the users of di�erent financial products and services.

Table of Recommendations 5.3 Objectives
The consumer protection part of the dra� Code will direct the regulator to pursue the twin objectives of:

1. Protecting and furthering the interests of consumers of financial products and services; and
2. Promoting public awareness in financial matters.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 45



CONSUMER PROTECTION

Table of Recommendations 5.4 Principles to guide the regulators
The regulator must consider the following principles while carrying out any functions or exercising any powers relat-
ing to consumer protection:

1. The level of protection given to a consumer and the level of responsibility on the financial service provider
should vary depending on:

I the level of sophistication of the consumer;
I the nature and degree of risk embodied in a financial product or service; and
I the extent of dependence of the consumer on the financial service provider.

2. Consumers should take reasonable responsibility for their decisions.
3. Any obligation imposed on a financial service provider should be consistent with the benefits expected from

such obligation.
4. Barriers to competition owing to adverse e�ects of regulatory actions should beminimised and there should

be competitive neutrality in the treatment of financial service providers.
5. The need to promote, and not hamper, innovation and access to financial products and services.

Table of Recommendations 5.5 Protections available to consumers
I Basic protections for all consumers:

1. Financial service providers must act with professional diligence;
2. Protection against unfair contract terms;
3. Protection against unfair conduct;
4. Protection of personal information;
5. Requirement of fair disclosure; and
6. Redress of complaints by the financial service provider.

I Additional protections for retail consumers:

7 Right to receive suitable advice;
8 Protection from conflict of interest of advisors; and
9 Access to the redress agency for redress of grievances.

The regulator will also be able to impose a range of requirements on financial service
providers, spanning from disclosure, suitability and advice requirements, regulation of
incentive structures, andmore intrusive powers such as recommendingmodifications in
the design of financial products and services.

The Commission believes that regulatory powers should be used where they are
most required and in a least-distortionary manner. As such, guiding principles to inform
the choice and application of powers should accompany the grant of any broad range of
powers. These principles will require the regulator to pay special attention to diversity
in consumer profiles and di�erences in the kind of risks that di�erent financial products
pose to consumers. Further, the principle of proportionality suggests that the intensity
of any obligation imposed on a financial service provider should be consistent with the
benefits that are expected to arise from imposing the obligation.

Currently, rapid expansion of financial access is a major policy goal of the Govern-
ment. This requires significant leaps in innovations in financial products and processes,
and business models. These innovations will be fostered by two elements: higher levels
of competition and an appropriate regulatory climate that supports and enables innova-
tion. Table 5.4 summarises the principles that are being stated in the dra� Code to guide
the regulators on the subject of consumer protection.

5.4. Protections for all consumers

To be able to confidently participate in the financial markets, all consumers should be
providedwith certain basic protections. In addition, a wider set of protections need to be
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Table of Recommendations 5.6 Unfair contract terms

(a) An unfair term found in a financial contract that has not been negotiated between the parties will be void.

(b) Non-negotiated contracts include contracts inwhich the consumer has very little or no bargaining power com-
pared to the financial service provider and standard form contracts.

(c) A term is unfair if it causes a significant imbalance in the rights and obligations of the parties, to the detriment
of the consumer. However, this will not include a term that:

I is reasonably required to protect the legitimate interests of the service provider;

I sets the basic terms of the financial contract, such as the price; or

I is required under any law or regulations.

(d) The court or redress agency may strike down a term for being unfair, while allowing the rest of the financial
contract to continue.

Table of Recommendations 5.7 Protection of personal information
Personal information means any information that relates to a person or permits the inference of a persons identity.
This includes demographic information such as the person’s name and contact information; biometric information;
and transactional information about holdings and dealings in financial products and services. The dra� Code pro-
vides for the following protections for personal information:

(a) Aprohibitiononcollectionofpersonal informationbeyondwhat is required forproviding the relevant financial
service.

(b) A requirement tomaintain confidentiality of personal information, unless the consumer has consented to the
disclosure or it is otherwise permitted by law.

(c) An obligation to maintain accurate, up-to-date and complete personal information, and to allow consumers
reasonable access to their personal information.

(d) Powers given to the regulator to specify additional requirements, exempt some financial service providers
from application of this protection and establish mechanisms to ensure that consumers can access their per-
sonal information.

available only to retail consumers. The Commission suggests six types of protections for
all consumers and three additional protections for retail consumers (see Table 5.5).

1. Right to professional diligence
Consumers shouldbeassured that any interaction that theyhavewitha financial serviceprovider
will be carried out in good faith and in line with honest market practices. The level of diligence
expected from a provider will vary depending on the honest practices followed in that line of
business, the consumer’s knowledge and expertise level and the nature of risk involved in the
financial service.

2. Protection against unfair contract terms
Due todi�erences in thebargainingpowerof consumers and financial intermediaries, consumers
are o�en forced to accept unreasonable contractual terms that are not in their best interests.
To prevent this, the dra� Code declares unfair terms in financial contracts that have not been
explicitly negotiated between the parties to be void (see Table 5.6).

3. Protection against unfair conduct
A consumer’s decision onwhether or not to enter into a financial contract or themanner inwhich
to exercise any rights under a contract should be taken in a fully informed environment, free of
any undue influence. The dra� Code therefore protects the consumer from any unfair conduct
that is geared towards unfairly influencing the consumer’s transactional decisions. This includes
situations where a consumer’s transactional decision is a�ected by:

(a) Misleading conduct: Knowingly providing consumerswith false informationor information
that is correct but is provided in a deceptive manner. Any failure to correct an evident and
important misapprehension on the part of the consumer will also be covered under the
law.

(b) Abusive conduct: Use of coercion or undue influence to influence a consumer’s transac-
tional decisions.

4. Protection of personal information
Any information relating toan identifiable personbelongs to that personand shouldbeprotected
from unauthorised use. Financial service providers will therefore be restrained from collecting,
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using or disclosing any personal information belonging to consumers, except to the extent re-
quired for thepurposesof carryingout their businessor expressly permittedunder thedra�Code.
The dra� Code also provides safeguards for consumers to be able to access their personal infor-
mation held by service providers and ensure that the information is accurate and complete (see
Table 5.7).

5. Requirement of fair disclosure

Information asymmetry between consumers and financial firms a�ects the quality of financial
decisions made by consumers. This asymmetry needs to be addressed by imposing a positive
obligation on financial service providers to provide consumers with all the information that is
relevant for them to make informed decisions. This includes disclosures required to be made
prior to entering a financial contract and continuing disclosures regarding material changes to
previously provided information or the status or performance of a financial product.

Given the wide array of financial services being covered under the dra� Code, the regulator may
find it useful to specify di�erent disclosure requirements for various financial products and ser-
vices. With this objective, the dra� Code empowers the regulator to make di�ering provisions
regarding the types of information required to be disclosed, the manner in which disclosures
must be made and the appropriate time-periods for making required disclosures.

6. Redress of complaints

The Commission envisages a two-tier approach for the redress of consumer complaints: first at
the level of the financial service provider and subsequently at the level of the redress agency (for
retail consumers).

If a consumer is dissatisfied with a financial product or service, the consumer should first take up
the issue with the relevant financial service provider. For this purpose, the dra� Code requires all
financial service providers to have in place an e�ective mechanism to redress complaints from
consumers. They will also be obliged to inform consumers about their right to seek redress and
the process to be followed for it. The regulator may supplement these requirements by laying
down specific details of the process to be followed by financial service providers to receive and
redress complaints.

In certain cases the regulator may also envisage an additional layer of grievance assessment to
takeplacea�er, or insteadof, the serviceprovider’s owngrievance redressmechanismandbefore
the complaint goes to the redress agency. The stock exchange arbitration process would be an
example of such an arrangement.

5.5. Additional protections for retail consumers

TheCommission believes that the following rights andprotections should be available to
retail consumers over andabove theprotections available to consumers generally. These
protections are needed due to the generally low levels of knowledge and experience of
retail consumers.

1. Assessment of suitability

Retail consumers may o�en be in a situation where they are not able to fully appreciate the fea-
tures or implications of a financial product, evenwith full disclosure of information to them. This
makes a strong case for a thorough suitability assessment of the products being sold to them.
The dra� Code provides this protection by requiring that any person who advises a retail con-
sumer in relation to the purchase of a financial product or service must obtain relevant informa-
tion about the needs and circumstances of the consumer before making a recommendation to
the consumer (see Table 5.8).

2. Dealing with conflict of interests

One of the best ways to ensure good consumer protection is to align the incentives of financial
service providers with those of consumers and ensure that in case of a conflict, the interests of
consumers take precedence. The dra� Code incorporates this principle of prioritising the inter-
ests of retail consumers over those of the provider. It also requires advisors to inform retail con-
sumers about any conflicted remuneration they stand to receive, whichmay influence the advice
being given to the retail consumer. The regulator may, in addition, specify the nature, type and
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Table of Recommendations 5.8 Suitability assessment process

1. A personmaking a recommendation to a retail consumer about the purchase of a financial product or service
must make e�orts to obtain correct and complete relevant information about the consumer’s personal cir-
cumstances. Advice given to the retail consumermustbebasedondueconsiderationof the relevantpersonal
circumstances.

2. If the advisor finds that the information is inaccurate or incomplete, the retail consumer must be warned
about the consequences of using such information.

3. If a retail consumer plans to avail a financial product or service that the advisor does not deem suitable, it is
the obligation of the advisor to clearly communicate the consequences to the retail consumer.

4. The regulator must specify the financial products or services that may be provided to retail consumers or a
class of retail consumers only a�er proper advice has been given to them. Suitability assessment should be
mandatory for those categories of products and services.

5. The regulator must take into account the following factors while making advice mandatory for any financial
product or service:

I the potential negative consequences to financial access due to the cost that will be imposed on finan-
cial service providers on account of suitability requirements; and

I the extent to which fair disclosures required under the law may su�ice to enable retail consumers to
assess the suitability of the financial product or service for their purposes.

structure of benefits permitted to be received by an advisor for a particular financial product or
service.

5.6. Functions and powers of the regulator

The Commission recommends the creation of a single consumer protection framework
which will apply to all parts of the financial system. The consumer protection framework
may be implemented by one or more regulators, depending on the views of lawmakers
about financial regulatory architecture. While the financial regulatory architecture may
change, it is expected that the consumer protection framework would not.

The general functions of a regulator include: making regulations to carry out the pur-
poses of the law; issuing guidance to financial service providers; supervising the conduct
of financial service providers to ensure compliance with the law; and taking appropriate
enforcement actions to deal with any violations.

The regulator will also be responsible for the existence of financial awareness pro-
grammes in order to meet the objective of promoting public awareness in financial mat-
ters. This will involve spreading awareness about the benefits of financial planning, pro-
tections available to consumers, and features and functionsof financial products and ser-
vices. If required, the regulator may also choose to establish a separate financial aware-
ness body to pursue this function.

In exercise of its supervisory functions, the regulator will need to put in place ap-
propriate arrangements for seeking relevant information from financial service providers,
imposing record-keeping requirements, conducting investigations, inspecting premises
and holding meetings with the o�icers of financial service providers. If the regulator has
reasonable grounds to suspect a violation of the law, it may initiate appropriate enforce-
ment actions.

In addition to the general functions of rule-making, supervision and enforcement,
the dra� Code will contain the following specific provisions:

1. Registration of individuals

Proper training and qualification of front line sta� can be an e�ective tool for ensuring that the
protections envisaged by the law translate into actual practice. To achieve this, the dra� Code
will require registration of all individuals who deal with consumers in connection with provision
of a financial product or service. This would include individuals who deal with consumers in
their capacity as financial serviceprovidersor as employeesor representativesof financial service
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providers. The regulator will specify the requirements and process for the registration of such
individuals as well as any code of conduct applicable to them.

2. Information on new products

The Commission believes that consumer protection regulation, as in other areas of law, should
be guided by the principle of allow-and-respond, instead of following the banned-until-permitted
approach. Accordingly, the dra� Code does not require every financial product to be approved
by the regulator.

Financial service providers will be able to provide any financial product to consumers subject
to following a file and use process. This will require the regulator to make regulations to specify
the kind of information required by it on any new product that is proposed to be launched in
the market. A financial service provider will be required to file the specified information with
the regulator two months before the planned launch, so that the regulator may assess its risks
and merits and if required, make appropriate regulations. The regulator may seek additional
information about the product during the twomonth period but will not have the power to block
it from being launched a�er the expiry of that period.

3. Power to specify modifications

The regulator should be able to intervene in situations where certain features or aspects of a fi-
nancial product or service are found to be harmful for consumers a�er it has been introduced in
the market. The dra� Code therefore allows the regulator to specify modifications in the terms
and conditions of particular financial contracts or the process of delivering particular financial
services. The Commission however recognises that this is a very strong power and its frequent
use can cause undue hardships to financial service providers. Any such regulatory interventions
must therefore be accompanied by a statement explaining the other interventions that were
considered by the regulator to address the problem and the reasons why such interventions
were found to be inadequate. This statement is in addition to the regular requirements of the
regulation-making process.

5.7. Advisory council on consumer protection

In order to monitor and contribute towards the regulator’s consumer protection objec-
tives, theCommission recommends the creationof anadvisory council on consumerpro-
tection (see Table 5.9). The advisory council will be responsible for:

1. Making representations, in the formof advice, commentsor recommendations, on the regulator’s
policies and practices;

2. Reviewing,monitoring, and reporting to the regulatoron thee�ectivenessof its policies andprac-
tices; and

3. Creating reports stating its views on all dra� regulations published by the regulator.

The regulator must take into account any representations or reports received by it
from the advisory council and provide a written response in cases where the regulator
disagrees with the views or proposals made by the council.

5.8. Financial redress agency

TheCommission recommends thecreationof anewstatutorybody to redress complaints
of retail consumers throughaprocess ofmediation andadjudication. The redress agency
will function as a unified grievance redress system for all financial services. To ensure
complete fairness and avoid any conflicts of interest, the redress agency will function in-
dependently from the regulators.

The financial redressmechanismproposed by the Commissionwill replace the exist-
ing financial sector-specific ombudsman systems such as the banking ombudsman and
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Table of Recommendations 5.9Composition of the advisory council on consumer pro-
tection

1. The advisory council will consist of persons who are consumers or persons representing the interests of con-
sumers.

2. The appointment of members of the council should also:

(a) give a fair degree of representation to experts in the fields of personal finance and consumer rights;
and

(b) take into account the need to ensure proper geographical representation from across the country.

Table of Recommendations 5.10 Composition of the redress agency’s board
The general superintendence, direction andmanagement of the a�airs of the redress agency will vest in its board of
directors, which will be comprised of:

1. A chairperson to be appointed by the regulators through a selection process, in consultationwith the Central
Government.

2. One o�icial to be nominated by each of the regulators.
3. Four other members to be appointed by the regulators through a selection process.

the insurance ombudsman although retail consumers will continue to have the option
to approach other available forums, such as the consumer courts established under the
Consumer Protection Act, 1986 and regular courts. In the future, if the Government is of
the view that the redress agency has acquired su�icient scale and expertise to be able to
e�iciently address all complaints from retail consumers, it will have the power to exclude
the applicability of the Consumer Protection Act, 1986 to retail consumers covered by the
redress agency.

In any case, once a retail consumer opts for a remedy before the redress agency, it
will not be permitted to institute fresh proceedings before another forum, either simul-
taneously or a�er a final order has been issued by the redress agency. Similarly, action
initiated before any other forum will bar any action before the redress agency.

The redress agency will be managed by a board of directors (see Table 5.10 for the
composition of the board). The agency will be funded through a combination of al-
locations from the Central Government, standard fees payable by all financial service
providers and a complaint-based fee that will be collected as and when a complaint is
brought against a financial service provider.

An e�ective dispute resolution body needs to be designed in a manner that en-
sures access, convenience, e�iciency and speedy remedies. It needs to address two
kinds of di�iculties: a scenario where a genuine consumer is not able to obtain redress,
and one where multiple cases are filed against a financial firm as a strategy of harass-
ment. The Commission envisages the redress agency to function as a technologically
modern organisation that will carry out video hearings, digital handling of documents,
telephonic/online registration of complaints, maintenance of a high quality electronic
database and online tracking of compensation payments. To ensure that the processes
designed by the redress agency are in line with these requirements, the dra� Code ex-
pressly requires the redress agency to put in place adequate systems, processes, tech-
nology and infrastructure to enable it to e�iciently discharge its functions. The dra� Code
also empowers the regulators to impose service level requirements on the redress agency
with measurable targets on matters such as the total cost to parties for proceedings be-
fore it, compliance cost for financial firms and time-periods for each step of the redress
process. The redress agencywill be accountable formeeting these targets with a require-
ment to explain any failure to do so. These measures will compel the redress agency to
strive towards maximum e�iciency in its processes and functioning.

The dra� Code allows the redress agency the discretion to open o�ices anywhere in
the country. TheCommission intends that the redress agencywill use this power to set up
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Table of Recommendations 5.11 Outline of the redress agency’s proceedings
The redress agency will follow the following steps while assessing complaints made to it by retail consumers:

1. Receipt of complaint: Complaints against financial service providers may either be submitted directly to the
redress agency (at any of its o�ices) or be submitted to the regulator, which will then forward it to the redress
agency.

2. Screening of complaints: The redress agencywill screen all received complaints andmay dismiss a complaint
during the screening process if the consumer has not made a complaint to the financial service provider
before approaching the redress agency; the complaint is prima facie frivolous, malicious or vexatious; or if
the matter is pending before, or has been adjudicated upon by, another competent authority.

3. Mediation: A complaint that is not dismissed during screening will be referred to a mediator who will assist
the parties to arrive at a voluntary settlement. If the mediation process fails, the complaint will proceed to
the adjudication stage, unless it is withdrawn by the retail consumer.

4. Adjudication: The redress agency will appoint independent skilled and qualified adjudicators, whowill be re-
sponsible for investigating, considering and determining complaints. Unless an appeal ismade, the decision
of the adjudicator will be final and binding on the parties.

5. Appeals: Appeals from a decision of the redress agency’s adjudicators will go to the FSAT and appeals from
the appellate tribunal will go to the Supreme Court.

front-end o�ices throughout the country where retail consumers of all financial products
and services will be able to submit their complaints. Modern technology would then be
used to connect these front-ends into a centralised mediation and adjudication system
(see Table 5.11).

The redress agency will endeavour to arrive at an amicable settlement in a major-
ity of the complaints through its mediation process. In cases where a settlement is not
achieved, the consumermay choose towithdraw the complaint from the redress agency,
failing which, it will be referred for adjudication. The adjudicator will hear the parties, ex-
amine the claim and pass a final order on the complaint a�er taking into account:

I the provisions of the dra� Code on consumer protection and regulations made under it;

I the terms of the financial contract between the parties;

I any code of conduct applicable to the financial service provider; and

I prior determinations made by the redress agency on similar matters.

An order made by the adjudicator may provide for an award of compensation to the
retail consumer, subject to limits thatwill be specifiedby the regulators, or issueanyother
directions that the adjudicator considers just and appropriate. A party that is dissatisfied
with the adjudicator’s orders will have the right to bring an appeal before the FSAT and
appeals from FSATwill lie before the Supreme Court.

The Commission sees strong complementarities in the roles of the redress agency
(curing grievances) and the regulators (preventing grievances). The complaints received
by the redress agency will shed light on areas where the problems of consumer protec-
tion aremost prominent, and thus suggest areas for improvement in subordinated legis-
lations. Hence, the dra� Code seeks to ensure a feedback loop throughwhich the redress
agency will use the FDMC to share information on complaints with the regulators on an
ongoing basis and the regulators will analyse the information received from the redress
agency and utilise it for improved regulation-making and systemic improvement.

Specifically, the information technology systemswithin the redress agencymust cre-
ate a high quality database about all aspects of all complaints that are filed with it. This
databasemust be analysed in order to shed light on the areas where there are di�iculties
and thus feed back into better regulation and supervision. The research program which
studies this database should be a joint e�ort between the redress agency, regulators and
academic scholars, with release of datasets and research into the public domain. Over
the years, there should be a visible feedback loop where the hot spots of grievance that
are identified lead to modifications of regulation and supervision.

52 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



CONSUMER PROTECTION

Several provisions of the dra� Code, specifically those relating to the creation and
operation of the redress agency, require co-ordination and co-operation between mul-
tiple regulators. In the event that the regulators are unable to arrive at a consensus on
suchmatters, within a reasonable period, thematter will be addressed through the FSDC.

5.9. Competition law and policy
TheCommission recognises themajor role of healthy competition in financialmarkets for
ensuring the best interests of consumers. While perfect competition alone will not pro-
tect the interests of consumers, greater competition, in tandem with a sound and well-
functioning consumer protection framework, is undoubtedly a powerful tool to enhance
consumer welfare. The CCI is the leading, non-sectoral authority responsible for compe-
tition policy issues in India. The CCI has overlapping jurisdiction with many independent
regulators as it is chargedwith the duty of fostering greater competition in all areas of the
economy.

TheCommission recommendsastructuredmechanism for interactionandco-opera-
tion between the CCI and financial regulators in the following ways:

1. Consultation for dra� regulations

The CCI should review dra� regulations issued by the regulator for public comments and pro-
vide its inputs on the potential competition implications, if any. The regulator must consider the
representation made by CCI before finalising the regulations. If the regulator disagrees with CCI’s
views, it must provide written reasons.

2. Review of regulatory provisions

CCI must be empowered to monitor the e�ects on competition of any regulatory actions and
practices on an ongoing basis. If it determines that a regulatory action is unduly detrimental to
competition in a financial market, the CCImust submit a report on the issue to the regulator. The
regulator will be obliged to consider and respond to the report.

If the regulator and theCCIdisagreeon thecourseof action tobe taken, theCCIwill have thepower
to direct the regulator to take specified actions to address the negative e�ects on competition
identified by the CCI.

3. Reference by CCI

The CCImustmake a reference to the regulator if it initiates any proceedings involving a financial
service provider, and the regulator must respond with its views on the referred issue, within an
agreedperiod. In such cases, if the regulator believes that anaction takenby theCCImay interfere
with the regulator’s objectives, the regulator may choose to nominate one non-voting member
on to the CCI’s board to participate in proceedings relating to that matter.

4. Reference by the regulator

The regulatormust report to theCCIabout any conduct of financial serviceproviders that appears
to it to be in violation theCompetitionAct, 2002 so that appropriate proceedingsmaybe initiated
under that law.

5. Memorandum of understanding

The dra� Code requires the CCI and the regulator to enter into amemorandum of understanding
to establish the procedures for co-operation between them, which may be modified by them
from time to time.

There is also a need for organised interaction between the CCI and the resolution
corporation in the context of non-voluntary mergers and acquisitions. The mechanisms
to address the likely e�ects of the resolution corporation’s actions on competition in the
relevant market is addressed in the dra� Code under the part on resolution of financial
service providers.
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CHAPTER 6

Micro-prudential regulation

Micro-prudential regulation refers to the regulation that governs safety and soundness of
certain financial service providers. The rationale, scope and extent of micro-prudential
regulation are primarily motivated by consumer protection concerns. Additionally, the
possibility of large numbers of financial service providers failing at the same time, or a
systemically important financial institution failing, can raise concerns about the stabil-
ity and resilience of the financial system as a whole. Sound micro-prudential regulation
then, plays a role in mitigating systemic risk as well.

6.1. Rationale for micro-prudential regulation
Financial service providers have a vested interest in their health. However, their financial
health is not simply a matter of private concern, for a variety of reasons:

1. Governance failures within firms: Managers of a firm may not work in the best interests of share-
holders - pursuant to the compensation structures of many organisations, managers may stand
to make huge profits if the firm does well and walk away if the firm collapses. In particular, high-
powered incentives created by share ownership, stock options, or profit-linkedbonuses are likely
topromoteexcessive risk-taking. Micro-prudential regulation is thenawayof addressing thepub-
lic good concerns raised by compensation structures and governance failures within a firm.

2. Moral hazard: Government rescue of failing financial service providers is inequitable because ex-
cessive risks taken by managers impose costs on tax payers at large. The possibility of such res-
cues induces ’moral hazard’: managers have an incentive to increase risk knowing that tax payers
will bear the burden of any significant losses that arise. As such, micro-prudential regulation is
justified to constrain excessive risk-taking by financial service providers.

Market discipline, understood here as the process by which informed consumers
identify and avoid dealing with unacceptably risky financial service providers, can work
to prevent some financial firms frommanaging their risks badly, but even such discipline
is somewhat constrained by the following:

I Information asymmetry: It is o�en di�icult for consumers to evaluate, before or a�er entering a
contract, how well a financial service provider is performing. There is noise in the information
available to consumers, and there are significant limitations to the ability of most consumers to
process and react to market information. While markets generate signals of financial soundness
in the prices of stocks and bonds, many consumers are not in a position to access and act on
such information. This is particularly the casewithunsophisticated consumers. Most households
will not be involved in transactions of a size that would warrant large financial investments in
monitoring.
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Table of Recommendations 6.1 Objectives
The objectives of micro-prudential regulation are:

1. To promote the safety and soundness of regulated persons; and
2. To thereby contribute to the stability and resilience of the Indian financial system.

This problem is most prominent in institutions that make balance sheet-based obligations to
consumers, and have opaque balance sheets, since the cost of information processing is highest.
With banks, due to information asymmetries, depositors may not know a bank is failing until it is
too late. Conversely, depositors may react to false alarms and trigger bank runs.
Weaknesses of market discipline exacerbate the governance problems of financial service provi-
ders. Managers are, then,more able tomake decisions that yield short-term gainswhile reducing
the health of the financial service provider in the long run.

I Co-ordination problems: Consumers with low-volume transactions could ostensibly join forces
and develop mechanisms for monitoring while sharing costs. In practice, the likelihood of such
mechanisms emerging is low to the extent that those monitoring financial service providers
incur costs that all market participants benefit from. These public good problems create co-
ordination problems for consumers which, in turn, lead to inadequate monitoring of financial
service providers.

I Market power: Financial service providers usually enjoy significant market power compared to
their consumers, and the latter’s ability to enforce corrective actions on the former is limited.

Market discipline does play an important role in ensuring safety and soundness of
many financial service providers, but it is o�en not enough. This inadequacy of self-
regulation and market discipline becomes particularly problematic for financial service
providersmaking certain kinds of obligations, and financial service providers of systemic
importance.

The Commission notes that certain obligations are inherently more di�icult to ful-
fil than other obligations. Debt repayment obligations - obligations that make specified
payments at specified times - are inherentlymore di�icult to fulfil than obligations linked
to equity prices or firmprofitability. Insuranceobligations -whichare contingent uponex-
ternal events andwhich require payment, regardless of the financial health of thepromis-
ing institution - also pose problems of fulfilment.

TheCommissionalsonotes that for certain kindsof financial serviceproviders, if obli-
gations are not fulfilled, there are adverse consequences for specific consumers. If bank
deposits are lost due to a bank failure, the consequences for consumers, whose savings
are deposited with the bank, will be quite adverse. If a large financial service provider
fails, the entire financial system, and the larger economy, may be adversely a�ected.

This combination of harsh consequences of failure, problems limiting self-regulation
and the ability ofmarkets to ensure safety and soundness, and inherent di�iculty of fulfill-
ing certain obligations, creates a case for regulation organised around securing the safety
and soundness of certain financial service providers.

Fragile financial service providers, whether those taking bank deposits, issuing insur-
ance contracts or otherwise, limit participation of households in the financial system in
line with the possibility of non-performance. This, in turn, diminishes the participation of
households in the financial system.

These challenges motivate micro-prudential regulation. The State needs to estab-
lish regulatory and supervisorymechanisms that intervene in the behaviour of firms, and
improve their safety and soundness. These mechanisms, if designed and implemented
properly, would act on behalf of consumers and society to reduce, though not eliminate,
the probability of firm failure. The objectives of micro-prudential regulation, as enunci-
ated in the dra� Code, are enumerated in Table 6.1.

Thephrase safetyandsoundnessneeds tobe interpreted in termsof the consequences
of failure rather than failure itself. If it is e�icient to let the regulated persons fail or be-
come insolvent, while the obligations to consumers’ are protected, the regulator should

56 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



MICRO-PRUDENTIAL REGULATION

let that happen. For example, if consumers’ funds are kept in a bankruptcy remote ve-
hicle, it should be possible to let the regulated person fail, without significantly a�ecting
the interests of consumers. In the stockmarket, the success of clearing arrangements has
made possible a regulatory stance where many securities firms have failed with no ad-
verse consequences to consumers. The construction of the resolution corporation thus
greatly changes how regulators would view failure.

For systemically important financial institutions, safety and soundness should be
taken tomean reducing the probability of firm failure, and for all othermicro-prudentially
regulated persons, it should mean reducing the probability of the event of regulated per-
son failing to meet the obligations made to consumers. The Commission recognises that
the acceptable probability of failure for regulated persons is not zero. However, if regu-
lators are conferred with the objective of trying to minimise the probability of failure of
regulated persons, they may adopt an excessively restrictive approach that could result
in an adverse e�ect on competition or innovation in financial markets. This is not good,
particularly given the resolution mechanism being enshrined in the dra� Code. There-
fore, the Commission recommends that the regulators should work with the objective of
reducing the probability of failure of regulated persons andmaintaining it at below an ac-
ceptable level. This acceptable level should be determined based on due consideration
of the principles enunciated in the dra� Code.

Micro-prudential regulation must be distinguished from ‘systemic risk regulation’,
also calledmacro-prudential regulation (see Chapter 9). Soundmicro-prudential regula-
tion is, of course, an essential ingredient of reducing systemic risk. Yet micro-prudential
regulation focuses on one firmat a time, while systemic risk regulation involves the finan-
cial system as awhole. Micro-prudential regulation sees the proverbial trees to the forest
surveyed by systemic risk regulation.

6.2. A non-sector-specific micro-prudential framework
Micro-prudential regulation has o�en been a sector-wise concern. Some countries have
sector-specific laws, focusing on issues and instruments in the respective sectors. For ex-
ample, micro-prudential regulation in India is conducted by various financial regulators,
operating in di�erent sectors, through an array of relevant laws. In this context, the Com-
mission recommends non-sector-specific micro-prudential provisions in the dra� Code,
for the following reasons:

1. There is underlying similarity in financial contracts- they are all built from a small number of con-
tingent claims or obligations. There are common principles that underpin the micro-prudential
regulation framework in di�erent sectors, though specific risk-types to be addressed and theway
instruments are to be used may di�er. For example, there is significant convergence between
the Basel II framework for banks and the European Union’s Solvency II framework for insurance
companies. Unification of the lawwill yieldmore consistent treatment across apparently diverse
activities, which are actually constructed from a small set of core ideas.

2. As the financial system develops further, it will become increasingly di�icult to draw sector-
specific lines on financial products and services being o�ered. A common set of principles guid-
ing the regulation of the entire financial system will help minimise the potential for regulatory
gaps.

3. Once problems of competition policy are addressed, and competition in the financial system
heats up, easy sources of profit will be competed away. This will give firms a strong incentive
to pursue regulatory arbitrage. The use of a single set of principles, consistently applied across
di�erent kinds of activities, will reduce the extent to which regulatory arbitrage might arise.

4. Sector-specific regulators administering di�erent sets of provisions create thepossibility of a race
to the bottom, where a sector regulator favours lax regulation in the interest of increasing the
growth of the sector. The presence of non-sector-specific provisions will help curtail such de-
structive regulatory competition.
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Table of Recommendations 6.2 Scope of micro-prudential regulation
Micro-prudential regulation will apply to financial service providers that carry out specified activities or have been
determined tobe systemically important. Those financial service providers that are deemed tobemicro-prudentially
regulated are called regulatedpersons in thedra�Code. Thedra�Code lays down the following tests for the regulator
to determine which activities should be subject to micro-prudential regulation, and to what extent:

1. The nature of the relationship between the regulated person and its consumers, including:

(a) the detriment caused to consumers if obligations are not fulfilled by the regulated person,
(b) the ability of consumers to access and process information relating to the regulated person’s safety

and soundness, and
(c) the ability of consumers to co-ordinate among themselves to monitor the regulated person’s safety

and soundness.

2. Inherent di�iculties in fulfilling the obligations owed by a regulated person to its consumers.

5. Conversely, multiple regulators interpreting a single set of non-sector-specific provisions, can
generate healthy public debates. Such comparative discussions, across sectors, would not occur
in a climate conditioned by separate regulatory ecosystems. If there were separate laws, then
this comparative law discourse would not arise.

Aunified setof non-sector-specificmicro-prudential regulationprovisions in thedra�
Code will help create a consistent framework across the financial system. This would, in
turn, help in e�icient allocation of capital owing to the substantial mitigation of regula-
tory gaps or arbitrage.

6.3. Scope of micro-prudential regulation
Since micro-prudential regulation is an expensive and intrusive form of regulation, the
Commission considers it important to ensure that micro-prudential regulation applies
only where it is required, and with intrusiveness that is proportional to the problem that
is sought to be addressed. All persons providing financial services, termed as financial
service providers, will require permission from the regulator to carry on the relevant fi-
nancial activity. From this set of financial service providers, only a subset will be sub-
jected to some or all micro-prudential provisions of the dra� Code. This subset of micro-
prudentially regulated financial service providers, referred to as regulated persons, will
be determined by the regulator based on the tests given in the dra� Code. The tests
provided in the dra� Code will also guide the regulator in deciding the extent to which
micro-prudential regulation should apply to di�erent regulated persons (see Table 6.2).

TheCommission recommends that financial service providers deemed tobe system-
ically important should be subject to micro-prudential regulation. Though identification
of systemically important financial institutions will be made by the systemic risk regu-
lator (FSDC), micro-prudential regulation of designated institutions will reside with their
respective regulators.

Usually the obligations intermediated and backed by the provider’s balance sheet,
where the provider carries market risk, would be micro-prudentially regulated with high
intensity, though not always. For example, for a provider with only a small number of
consumers, balance sheet-based obligations may o�en not attract high intensity regula-
tion, to the extent that the ability of individual clients to assess the credit-worthiness of
that provider may be high. Providers making market-linked obligations, where the con-
sumers are expected to hold the market risk, should typically not be micro-prudentially
regulated with high intensity, because the inherent di�iculty of fulfilling the obligations
is low and the ability to assess credit-worthiness is high. Here also, retirement financing
funds o�ering defined contribution schemes, may be an exception on the basis of the
high level of adversity caused if the expectations are not met, and information asymme-
tries for investors at the time of purchase. Regulators will have to take positions on the
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Table of Recommendations 6.3 Instruments of regulation
The powers of micro-prudential regulation are classified into the following functional categories:

1. Regulation of entry;
2. Regulation of risk-taking;
3. Regulation of loss absorption;
4. Regulation of governance, management and internal controls; and
5. Monitoring and supervision.

basis of comprehensive analysis of obligations made, relative levels of accountability to
markets and institutional health.

Certain financial service providers are not likely to come undermicro-prudential reg-
ulation:

I Investment funds with a small number of typically large value investors, such as hedge funds,
venture capital funds, private equity funds, may not be subject to micro-prudential regulation,
unless they are systemically important. Though the adversity caused by failure of some of these
fundsmay be significant, information asymmetries and co-ordination failures are likely to be low
given the small number of investors, who are likely to be sophisticated.

I Small, semi-formal arrangements at local level, such as mutual savings arrangements, may not
bemicro-prudentially regulated. Here, the local nature of the institutions should reduce informa-
tion asymmetry and co-ordination failure, andmake enforcement relatively easy for consumers,
even though the adversity caused in case of failure to meet the obligation may be quite high,
since many of these may be accepting members’ deposits.

6.4. Powers of micro-prudential regulation

Micro-prudential regulation has evolved significantly in recent decades. Internationally
accepted frameworks have undergone significant change over this period, and continue
to evolve. The Commission recommends a set of principles-based provisions to allow
regulation to adapt to changing circumstances and evolving scholarly and policy con-
sensus on optimal structures of regulation.

The Commission has reviewed the range of micro-prudential powers used in India,
along with prominent international comparators, and suggests a functional categorisa-
tion as suggested below (see Table 6.3). The Commission recommends that the precise
mix of powers used, and that the manner of usage, evolve over time.

The regulator would only allow entry to those financial service providers that are
likely to be prudently managed. The regulator would also work to ensure that regulated
persons continue to be prudently governed and managed. Regulated persons would be
regulated in terms of their risk-taking and risk avoiding practices, as well as the loss ab-
sorbingbu�ers theyput inplace. The regulator couldalso impose requirements toensure
business continuity and failuremanagement in these persons. Regulated persons would
bemonitored and supervised to ensure compliance, and to respond to issues specific to
any regulatedperson. Taken together, these components create thebasis and framework
of the Commission’s approach to micro-prudential regulation.

6.4.1. Regulation of entry

The creationofmicro-prudentially regulatedpersons shouldproceedon thebasis of con-
ditions consistent with the micro-prudential framework (see Table 6.4), so that on day
one itself, an institution has low probability of failure. But there is a risk of excessive re-
strictions on entry that may impede competition and innovation.
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Table of Recommendations 6.4 Regulation of entry
The regulator will have the following powers in connection with restricting entry:

1. Notifying pre-conditions for authorisation to carry on regulated activities;
2. Authorising to carry on regulated activities, which may include a process of automatic authorisation; and
3. Approving changes in the controlling interest of regulated persons.

If new firms can be created, existing firms can launch new products or services, and
entirely new business models can come about, the environment will be competitive and
dynamic. The pursuit of these objectives presents two puzzles: the legal framework
should allow only reliable and competent persons to deal with financial consumers, and
lack of existing regulations on a particular area should not hold back the emergence of
new business models.

The Commission, therefore, recommends a balanced approach, which is enshrined
in the dra� Code.

1. Requirement for authorisation: Any person who seeks to carry out a financial ser-
vice for the first time will need to be authorised by the regulator. This will not ap-
ply to a new product or service launched by existing financial service providers, if
the person is already authorised for that line of business. All new products can be
launched a�er following the file and use process.

2. Exemption: Representatives of authorised financial service providers need not seek
authorisation for the services for their principal has been given authorisation, as
long as the representative is only carrying out the activity with regards to those ser-
vices on behalf of the principal. Through regulations, the regulator will have the
power to exempt, from the authorisation process, certain agencies of the govern-
ment. The intent here is to exempt only those agencies that have a unique charac-
ter, such as EPFO. This power should only be used as an exception, and does not
mean that other regulations will not apply to an agency exempt from the authori-
sation process.

3. Authorisation process: The manner and process of obtaining authorisation for fi-
nancial services will vary depending on the type of activity that is proposed to be
carriedout. A comprehensive authorisationprocesswill apply topersonswhowant
to carry out regulated activities which are to be micro-prudentially regulated with
high intensity.
Theneed topromote innovation in the Indian financial systemhasbeenembedded
thus: where apersonproposes to carry out a financial service that is not a regulated
activity, a simplified authorisation process will be applicable. Here, the regulator
has the flexibility to specify that the authorisation requirement may be satisfied
through an automatic process.
In either case, whether an activity is regulated or non-regulated, the authorisation
process will not allow the regulator to refuse authorisationmerely on grounds that
the regulator does not have in place appropriate regulations to govern the pro-
posed activity.

6.4.2. Regulation of risk-taking
This category of powers will empower the regulator to prescribe ways in which the reg-
ulated persons can avoid or reduce the risks they take (see Table 6.5). Regulator may
impose restrictions on how the regulated persons invests the funds - their own funds and
those of the consumers. In some cases, theymay also impose restrictions on claims that
may be placed from the regulated person’s over business on consumers’ funds. Regu-
lator may also require adherence to certain business processes that reduce risks to the
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Table of Recommendations 6.5 Regulation of risk-taking
The regulator will have the following powers in connection with reducing risks:

1. Regulating investments of own funds and consumers’ funds;
2. Regulating claims on consumers’ funds;
3. Regulating to foster business processes that reduce risks;
4. Regulating the valuation standards for assets and liabilities of regulated persons;
5. Regulating transactions with related persons; and
6. Regulating liquidity management.

Table of Recommendations 6.6 Regulation of loss absorption
The regulator will have the following powers in connection with absorbing losses:

1. Defining categories of capital resources, based loss absorbing capacities;
2. Prescribing the amount of di�erent types of capital resources required to be held, and the solvency require-

ments;
3. Defining criteria for assessing compliance with capital resource requirements;
4. Defining how regulated persons should manage the capital resources, including the requirement to notify

the regulator while issuing certain capital instruments;
5. Regulating how the changes in values of assets and liabilities will be recognised; and
6. Mandating purchase of insurance from Resolution Corporation.

regulated persons. The dra� Code also empowers the regulator to impose liquidity re-
quirements on the regulated persons.

6.4.3. Regulation of loss absorption
These powers allow the regulator to require the regulated persons to keep capital re-
sourcesand/orpurchase insurance fromresolutioncorporation forabsorbing losses. Cap-
ital resources act as bu�ers that are typically used for covering unexpected losses arising
from under-performing investments or under-valuation of liabilities.

In conventional thinking, equity capital is thought to play this role. Loss absorption
functions can be provided by a variety of instruments not limited to equity capital. Di�er-
ent instruments have di�erent loss absorption capacities, and these capacities may also
vary with time. Contingent capital has debt-like features, but can become equity-like loss
absorber depending on certain conditions. If there are instruments that require deep and
liquid markets, during times of crisis, this loss absorption capacity may be constrained.
The regulator will need to think about loss absorption capacities across di�erent times,
and ensure that there are adequate bu�ers in place for normal times as well as for times
of crisis (see Table 6.6).

A mechanism of loss absorption being built in this framework recommended by the
Commission is the resolution mechanism, which presently does not exist in India. For
certain financial service providers, the regulator should mandate purchase of insurance
from resolution corporation, as a pre-condition for undertaking the activities they pro-
pose to undertake. For example, for banking service providers, the regulatormay impose
a condition of getting their deposits insured upto a limit determined by the resolution
corporation.

6.4.4. Regulation of governance, management and internal controls
These instruments empower the regulator to prescribe standards for good governance.
Since the regulator shares the responsibility for achieving micro-prudential objectives
with the board and management of the regulated person, it is important that these per-
sons are prudently governed andmanaged (see Table 6.7).
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Table of Recommendations 6.7 Regulation of governance, management and internal
controls
The regulator will have the following powers in connection with improving governance andmanagement:

1. Regulating norms of corporate governance;
2. Regulating the structure of management incentives;
3. Regulating risk management systems;
4. Regulating internal controls and internal audit;
5. Regulating appointment of qualified auditors and actuaries; and
6. Regulating outsourcing and appointment of agents.

Table of Recommendations 6.8Monitoring and supervision
The regulator will have the following powers in connection with monitoring and supervision:

1. Mandating disclosures to consumers and the market;
2. Mandating reporting to the regulator;
3. Conducting on-site supervision;
4. Investigating powers; and
5. Developing the capability to conduct analytics on the information received from regulated persons andother

resources.

6.4.5. Monitoring and supervision of regulated persons

These instruments can be used to improve monitoring and supervision by regulators, as
well as, by market participants. The role of monitoring by market participants is com-
plex. Sincemonitoring has a public good nature, the Commission proposes an approach
that not only allows regulators to facilitate monitoring by market participants, but also
empowers regulators to fulfil monitoring and supervisory functions on their own.

Monitoring and supervision can take many forms. Monitoring can involve disclosure
of annual statements andother reporting. Regulatedpersonsmayalsobe required toob-
tain, maintain and disclose a current credit rating from an approved credit rating agency
(see Table 6.8).

For regulatedpersons that areunder the regulatorypurviewofmore thanone regula-
tor, there should be a requirement for the regulators to co-operate to ensure optimal su-
pervision. This may entail conglomerate supervision or supervision of a single regulated
person undertaking multiple activities. The Commission does not prescribe any spe-
cific mode of co-operation, and the regulators will be expected to develop co-operation
through mutual understanding and agreement.

6.5. Principles to guide the use of powers

Micro-prudential regulation, like all forms of regulation, imposes costs on the economy.
Regulation is optimal when it achieves a desired objective while imposing the smallest
possible distortion. As such, the dra� Code enunciates principles that guide the use of
powers instead of being a simple grant of powers. (see Table 6.9).

Distortions can take various forms. For example, regulations that focusexcessivelyon
products rather thanunderlying functions could encourage regulatory arbitragebetween
various products. Two di�erent products that achieve similar payo�s between risks and
rewards should be regulated in similar ways.

PRINCIPLE 1. Any obligation imposed on regulated persons should be proportionate to-
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Table of Recommendations 6.9 Principles of micro-prudential regulation
The regulator must consider the following principles in discharging its functions and exercising its powers:

1. Any obligation imposed on regulated persons should be proportionate to-

I the nature, scale and complexity of the risks in the regulated activity being carried out; and
I the manner in which the regulated activity ranks on the factors stated in Table 6.2

2. Regulatory approach needs to take into account the feasibility of implementation by regulated persons and
supervision by the Regulator;

3. The need tominimise inconsistencies in the regulatory approach towards regulated activities that are similar
in nature or pose similar risks to the fulfilment of the Regulator’s objectives under this Act;

4. Any obligation imposed on regulated persons should be consistent with the benefits, considered in general
terms, which are expected to result from the imposition of that obligation;

5. The desirability of facilitating competition in the markets for financial products and financial services and
minimising the adverse e�ects of regulatory actions on competition in the financial sector;

6. The desirability of facilitating access to financial products and financial services;
7. The desirability of facilitating innovation in financial products and financial services;
8. The need to ensure that regulatory actions are carried out in a manner that is least detrimental to competi-

tiveness of India’s financial system;
9. The need to take into account the long-term implications of regulatory actions, which will include a period

of at least five years following a regulatory action;
10. The need to minimise the pro-cyclical e�ects of regulatory actions; and
11. The requirement that persons who control and manage the a�airs of regulated persons must share the re-

sponsibility of ensuring the safety and soundness of the regulated persons.

I the nature, scale and complexity of the risks in the regulated activity being carried
out; and

I the manner in which the regulated activity ranks on the factors stated in Table 6.2

This principle requires that regulatory instruments are used in a manner that is risk
sensitive; the intensity of regulation should be proportional to risk held by the regulated
person. For example, compare two banks with the same balance sheet size. One of them
is investing only in low risk assets, while the other is investing in high risk assets. A reg-
ulatory approach that is sensitive to the risks will impose di�erent micro-prudential re-
quirements on these two regulated persons, because they have di�erent levels of risks to
their safety and soundness. Similarly, the factors listed in Table 6.2 translate the market
failures providing the rationale for micro-prudential regulation into tangible tests. These
tests can be used not just to determine wheremicro-prudential regulation will apply, but
also to decide the extent to which such regulation are to be applied. Regulation ought to
be proportional to the risks andmarket failures.

PRINCIPLE 2. Regulatory approach needs to take into account the feasibility of implemen-
tation by regulated persons and supervision by the Regulator.

The Commission notes that the regulatory approach should bemodulated in light of
questions of feasibility for regulated entities and the capacity of regulators to supervise.

For example, consider bu�ers to absorb losses. Risk-weighted capital based on in-
ternal models is potentially the most sensitive to risk though also the most opaque from
the perspective of regulatory supervision. Simple leverage ratios are likely to be the least
risk sensitive though easiest for regulators to monitor and enforce. While laws should
not be constructed for regulatory convenience, the possibility of frustration of regulatory
objectives should be kept in mind.

Alternatively, consider institutional capability, including questions of regulated per-
sons manipulating regulatory frameworks to their advantage. A regulated person using
the right internal models, and having access to su�icient data, could achieve fairly risk
sensitive capital bu�ers. Conversely, a regulatedpersonusing poormodels or insu�icient
data could fail to do so. Opacity raises the possibility of manipulation though regulation
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cannot be designed with extreme examples in mind. Regulations framed from the per-
spective ofmalign institutions could lead to over-regulation just as the same framedwith
only the most benign institutions in mind could lead to under-regulation.

Regulators will also need to take into account the possibility of developing robust
models, given data su�iciency constraints. Faulty modelling is a possible consequence
of poor data, drawn from illiquid or opaque markets. As such, the dra� Code authorises
the regulator to consider alternative pathways and/or impose overall or risk-weighted
capital requirements.

The micro-prudential provisions in the dra� Code will ask regulators to confront the
tradeo�s, andmakewise decisions about the optimal regulation that is reasonably feasi-
ble for regulated persons to implement, and for the Regulator to monitor and supervise.
Over the years, accumulationof datasets andacademic researchwill give feedbackabout
how certain initiatives haveworked. Over the years, the financial system itself will evolve.
The combination of these factors will give a healthy evolution of the appropriate trade-
o�s.

PRINCIPLE 3. The need to minimise inconsistencies in the regulatory approach towards
regulated activities that are similar in nature or pose similar risks to the fulfilment of the
Regulator’s objectives under this Act.

In the financial system, there are many ways of achieving the same objective. Prod-
ucts looking very di�erent can be constructed that essentially fulfil the same function.
Theonly di�erencewouldbe theway theseproducts look, and the specific contracts they
comprise of. As an example, consider the number of ways of taking a levered position in
shares of companies in the index, all of which fulfil the same function:

1. Buy each stock individually on margin in the cash stock market.

2. Invest in an index fund and borrow from a bank to finance it.

3. Go long a future contracts on the index futures.

4. Go long an over-the-counter forward contract on the index.

5. Enter into a swap contract to receive the total return on the index and pay a fixed interest rate.

6. Go long exchange-traded calls and short puts on the index.

7. Go long Over The Counter (OTC) calls and short puts.

8. Purchase an equity-linked note that pays based on returns on the index, and finance it by a repo.

9. Purchase, from a bank, a certificate of deposit with its payments linked to returns on the index.

10. Borrow to buy a variable-rate annuity contract that has its return linked to the index.

Since these are functionally equivalent, each of these mechanisms would add the
same risk to the regulated person. Regulators need not treat this diverse array of possibil-
ities with a sense of alarm, neither should they be blind to these possibilities. The choice
of a certain mechanism for fulfilling a function may depend on various factors, such as
di�erences in financial systems, constraints imposed by institutional form, technologi-
cal constraints, various types of transaction costs, and so on. An institution should be
able to choose the best possible mechanism, given all the factors it chooses to consider.
However, with a healthy financial regulatory structure, di�erences in micro-prudential
regulation should not favour any one of these mechanisms over another.

If the regulators take a functional perspective towards risk, treating similar risks in
a similar manner, it would help reduce regulatory inconsistencies across products and
markets. This principle is likely to lead to e�icient regulation, because it allows innova-
tion and encourage competitive neutrality. It is also necessary because as systemevolves
and opportunities to earn supernormal returns become di�icult to find, regulatory arbi-
trage could be used to destabilise the system. Capital will flow towards sectors with less
expensive regulations and this can o�en involve inappropriate risk-taking.
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PRINCIPLE 4. Any obligation imposed on regulated persons should be consistent with the
benefits, considered in general terms, which are expected to result from the imposition of
that obligation.

The incentives of regulators are usually asymmetric in favour of excessive caution;
regulators may not get much credit for maintaining the safety and soundness, but are
likely to be subjected tomuch criticism if the number of failures cross an acceptable level.
Consequently, regulators may tend to be too cautious and impose excessive costs on
regulated persons and the economy.

PRINCIPLE 5. The desirability of promoting competition, access and innovation, andmin-
imising the adverse e�ects of regulatory actions on competition, access and innovation.

Competition in financial markets is likely to have a significant positive impact on
growth. Competition and innovation o�en go hand in hand, since competition creates
the incentive for innovation. The strength of competition is likely to influence the e�i-
ciency of financial intermediation and the quality of financial products.

Certain instruments of micro-prudential regulation, such as licensing, may have a
direct impact on competition, innovation and access in the system. As an example, it is
possible to use rules for entry in ways that close down entry altogether for years on end.
Going beyond entry barriers, instruments such as capital requirements, if not properly
used, could impede innovation and access.

The Commission believes that competition and high quality micro-prudential regu-
lationcangohand inhand. Indeed, theCommission’s readingof researchof international
contexts suggest that high quality supervision in banking enhances stability and compe-
tition. The Commission emphasises the pursuit of both goals: of high competition and
high quality micro-prudential regulation. A sound approach to regulation and supervi-
sion is an integral part of a pro-competitive stance, through which there is no adverse
impact on competition.

The Commission also asserts that safety and soundness can be pursued in amanner
that minimises impact on access, innovation and competition. For example, hypotheti-
cal situations could be imagined where simple leverage limits and risk-based systems of
capital adequacy achieve similar regulatory results though having a di�erential impact
on innovation and competition. The Commission recommends that concerns of stability
and impact on access, innovation and competition be considered in tandem.

PRINCIPLE 6. The need to ensure that regulatory actions are carried out in amanner that
is least detrimental to competitiveness of India’s financial system.

The Commission does not take a position on financial globalisation as such. The
financial system provides the pathways through which foreign capital gets infused in the
economy. The Commission simply notes that if policymakers continue to look to foreign
capital for assistance in meeting the development and financing needs of the economy,
micro-prudential regulation should be assessed in part by how such regulation a�ects
the ability of the country to attract such capital.

Regulations enhancing safety and soundness of institutions should help the country
attract financial capital, because investors are averse to losing capital due to instability
in the financial system. But if micro-prudential regulation over-reaches, then this can
negatively a�ect the return on capital. There is some evidence that global banks transfer
resources away frommarkets with highly restrictive financial regulation.

The Commission also notes that the viability of an onshore financial system is an
important measure of international competitiveness. Di�iculties in regulation can lead
to financial intermediation involving India to move o�shore. The Commission recom-
mends balancing two competing concerns. On the one hand, rules preventing the use
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of o�shore trading venues deny users of markets the lowest cost products and services.
Conversely, a regulatory race to the bottom where economic stability is sacrificed to in-
crease competitiveness is equally problematic.

PRINCIPLE 7. The need to take into account the long term implications of regulatory ac-
tions, which will include a period of at least five years following a regulatory action.

Numerous examples illustrate how micro-prudential regulation can be used in a
manner that reduces failure over a short period of time, though with much worse conse-
quences over a longer period of time. For example, regulations that allow conversion of
a pool of illiquid, poorly rated assets into liquid tranches of di�erentially rated securities
(some of them highly rated), may reduce the total capital obligations for the institutions
originating these assets, while also seeming to maintain safety and soundness. Such
regulation, if not conducted properly with sound alignment of incentives, requirement
of bu�ers at di�erent levels, and other checks and balances, may encourage creation of
risks thatmay have consequences years later, perhaps going beyond the regulatory cycle
in which the regulation was notified.

PRINCIPLE 8. The need to minimise the pro-cyclical e�ects of regulatory actions.

Micro-prudential regulation can o�en be pro-cyclical, that is, it can amplify business
cycle fluctuations, and possibly cause or exacerbate financial instability. In a contraction,
regulatory constraints may bite well before the bankruptcy law does, as financial institu-
tions regard violating minimum capital requirements as extremely costly. Depending on
how the instruments ofmicro-prudential regulation are used, the extent of pro-cyclicality
may vary.

In the frameworkproposedby theCommission, theprimary functionofmicro-prude-
ntial regulation is to think about one financial firm at a time. The task of thinking about
overall systemic risk has been placed separately from micro-prudential regulation, pre-
cisely because micro-prudential regulation requires a di�erent perspective. This princi-
ple requiresmicro-prudential regulators to be aware of the extent to which their rules are
pro-cyclical and to seek alternative mechanisms which minimise this phenomenon.

PRINCIPLE 9. The requirement that persons who control and manage the a�airs of reg-
ulated persons must share the responsibility of ensuring the safety and soundness of the
regulated persons.

Though the main objective of micro-prudential regulation is to maintain safety and
soundness for regulated persons, the regulator is not the one ultimately responsible for
the safety and soundness of the regulated persons. That responsibility should stay with
the board andmanagement of the regulated person. Once a financial service provider is
identified for micro-prudential regulation, consumers, investors and other stake-holders
should not perceive themselves to be absolved from responsibility for the safety and
soundnessof that institution. Regulation is only anadditional set ofmeasures that donot
replace the e�orts of the board andmanagement of the regulated person. The regulator
should lay out frameworks, which the board andmanagement would be responsible for
implementing.

In addition to these principles enshrined in the dra� Code, the Commission also rec-
ommends that micro-prudential regulation be conducted in such amanner that there is
balance between a structured and a responsive regulatory approach. A very structured,
rules-based approach may bring clarity and certainty for regulated institutions, but may
limit the ability of the regulator to see risks arising from areas theymay not have thought
about su�iciently in time. Also, if an institution is able to find away to game the rules, the
regulatormaynotbeable to see theproblemsat all. Regulators couldmiss thebigpicture
while being overly dependent on minutiae of the framework they have put in place. On
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the other hand, a principles-based, more discretionary approach may reduce certainty
for the regulated institutions but give the regulator greater flexibility to pursue themicro-
prudential objective. A balance needs to be struck between these two possibilities.

While there is merit in having primarily a structured approach to regulation, the na-
ture of micro-prudential regulation is such that the regulator should not get overly de-
pendent on a structured framework and specific rules, and should have capabilities to
scope andmonitor the risks being built, and through due process, respond to these risks
pro-actively. This requires a mix of rules and judgement.
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CHAPTER 7

Resolution

7.1. The problem

The failure of large private financial firms can be highly disruptive for households that
were customers of the failing firm, and for the economy as awhole. Thismight have been
less important 20 years agowhen the Indian financial systemwasdominatedbyPSUs that
rely on implicit financial support from the tax payer. As India has increasingly opened
up entry into finance, and several large private financial firms have arisen, it becomes
important to create mechanisms to deal with failing firms.

Sound micro-prudential regulation will reduce the probability of firm failure. How-
ever, eliminating all failure is neither feasible nor desirable. Failure of financial firms is an
integral part of the regenerative processes of the market economies: weak firms should
fail and thus free up labour and capital that would then be utilised by better firms. How-
ever, it is important to ensure smooth functioning of the economy, and avoid disruptive
firm failure.

This requires a specialised ‘resolution mechanism’. A ‘resolution corporation’ would
watch all financial firms that have made intense promises to households, and intervene
when thenetworthof the firm isnear zero (butnot yetnegative). Itwould force theclosure
or sale of the financial firm, and protect small consumers either by transferring them to
a solvent firm or by paying them. As an example, in India, customers of a failed bank are
guaranteed the first Rs.1 lakh of their deposits as ‘deposit insurance’.

At present, India has a deposit insurance corporation, the DICGC. However, the DICGC
is not a resolution corporation; it deals only with banks; and is otherwise unable to play
a role in the late days of a financial firm. This is a serious gap in the Indian financial sys-
tem. For all practical purposes, at present, an unceremonious failure by a large private
financial firm is not politically feasible. Lacking a formal resolution corporation, in India,
the problems of failing private financial firms will be placed upon customers, tax payers,
and the shareholders of public sector financial firms. This is an unfair arrangement.

Establishing a sophisticated resolution corporation is thus essential to strong re-
sponses to thepossible failureof a large financial firmand its consequences for the Indian
economy. Drawing on international best practices, the Commission recommends a uni-
fied resolution corporation that will deal with an array of financial firms such as banks
and insurance companies; it will not just be a bank deposit insurance corporation. The
corporation will concern itself with all financial firms that make highly intense promises
to consumers, such as banks, insurance companies, defined benefit pension funds, and
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payment systems. The corporationwill also take responsibility for the graceful resolution
of systemically important financial firms, even if they have no direct link to consumers.

The defining feature of the resolution corporation will be its speed of action. It must
stop a financial firm while the firm is not yet insolvent. International experience has
shown that delays in resolution almost always lead to a situation where the net worth
becomes negative; a situation where costs are likely to be placed on the tax payer. The
choice that we face is between a swi� resolution corporation, which will stop financial
firmswhen they are weak but solvent, and a slow resolution corporationwhichwill make
claims on the tax payer. Hence, a sophisticated legal apparatus has been designed by the
Commission, for a resolution corporation that will act swi�ly to stop weak financial firms
while they are still solvent. The resolution corporation will choose between many tools
through which the interests of consumers are protected, such as sales, assisted sales,
mergers and other arrangements.

It is important to make a clear distinction between micro-prudential regulation and
resolution. Micro-prudential regulation and supervision is a continuous a�air. Occasion-
ally, when a firm approaches failure, the capabilities of the resolution corporation are re-
quired, and would proceed in a di�erent manner than micro-prudential regulation. The
resolution corporation is analogous to a specialiseddisastermanagement agency, which
is not involved in everydaymatters of governance, but assumes primacy in a special situ-
ation. The resolution corporationwill have close co-ordinationwith themicro-prudential
regulators. For strong firms, the resolution corporation will lie in the background. As the
firm approaches failure, the resolution corporation will assume primacy. The provisions
for both micro-prudential regulation and resolution have been dra�ed in an internally
consistent fashion that design for this lockstep.

The first three pillars of the work of the Commission – consumer protection, micro-
prudential regulation and resolution – are tightly interconnected. Consumer protection
deals with the behaviour of financial firms towards their customers in periods of good
health. Micro-prudential regulation aims to reduce, but not eliminate, the probability
of the failure of financial firms. Resolution comes into the picture when, despite these
e�orts, financial firms fail.

7.2. An e�ective resolution framework
The analysis of the Commission in designing an e�ective resolution framework reflected
a combination of:

1. India’s experiences in managing a failing financial firm;
2. The emerging global consensus on the need to have an e�ective andwider resolution framework
that is not limited to banks; and

3. Theanalysis of the tools of resolution thatwouldprotect the interests of the consumer andwould
incur least cost to the tax payer.

Table 7.1 enunciates the organisational structure of the resolution corporation. In
thinking about the design and composition of the board of the resolution corporation,
the Commission believes that a formal framework of information-sharing and timely co-
ordination between the resolution corporation and the micro-prudential regulators can
help achieve orderly and least disruptive resolution.

An e�ective resolution framework also requires appropriate arrangements for cross-
border resolution. Since many SIFIs operate on a global level, an unco-ordinated ap-
proach by the home and host countries’ authorities would create di�iculties in the way
of resolution of such institutions in a manner that would protect interests of consumers
andprevent the risk of a contagion. Deliberations areunderwayat international policy fo-
rums to devise an optimal approach to cross-border resolution. Indiamust participate in
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Table of Recommendations 7.1 Organisation structure of the resolution corporation
The dra� Code on resolution establishes a resolution corporation as a statutory body to carry out the resolution of
covered service providers. Covered service provider includes:

1. each financial service provider that makes “covered obligations” as discussed in Table 7.2; and
2. each financial service provider designated by the Council as a SIFI.

The resolution corporation must have representation from across the financial regulatory architecture, including
the central bank, financial regulators, and the Central Government, and must be headed by a chief executive. The
resolution corporationmust have representation of independent experts. The resolution corporationmust also have
an administrative law member on its board. The establishment of the resolution corporation will be carried out in
alignment with the principles of legal process identified by the Commission.

Accordingly, the board of the resolution corporation will consist of executive, non-executive and nomineemembers,
to be appointed by the Central Government:

1. the total number of members must not be more than nine (9);
2. the total number of non-executive members must be greater than the total number of executive members;

and
3. three (3) members will be nominee members.

The executive members will include –

1. the Chairperson of the corporation; and
2. an administrative lawmember.

The nominee members will consist of –

1. one nominee of the Reserve Bank;
2. one nominee of the Unified Financial Authority; and
3. one nominee of the Central Government.

The board will appoint a senior o�icer of the corporation to act as secretary to the board.

Table of Recommendations 7.2 Objectives
Resolution of covered service providers that are approaching failure should be carried out with the objectives of:

1. Protecting the stability and resilience of the financial system;
2. Enhancing financial market e�iciency through e�icient pricing and allocation of risk;
3. Protecting consumers of covered obligations up to a reasonable limit; and
4. Protecting public funds.

emerging global arrangements on cross-border resolution. Developments in this regard
may well require amendments to the law in the future, such as to require the resolution
corporation to co-ordinate with its counterparts in other jurisdictions. In this regard, the
Commission recommends that, in five years from now, a committee be set up to review
the emerging consensus in this field and suggest amendments in the legal framework on
resolution accordingly.

7.3. Objectives of the resolution corporation
Designing an e�ective resolution mechanism requires clarity of objectives in performing
resolution. Table 7.2 outlines the objectives of the resolution corporation thatmust guide
its functioning.

The increasing size of deposit-taking institutions and the emergence of financial con-
glomerates have increased the risk to financial stability from firm failure. To address this
concern, regulatory regimes have tried to redefine the scope of resolution. Internation-
ally, regulators are now moving to broaden the mandate of resolution authorities to in-
cludeany SIFI includingbanks, holding companies, non-bank financial corporations, and
financial market infrastructure such as payment, settlement and clearing systems. The
Code dra�ed by the Commission envisages a resolution corporation of similar scope.
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Commensurately, the corporationmust have su�icient resources (financial, organisation
and technical), and must have the legal powers for the rapid and orderly liquidation of a
wide variety of covered firms – and SIFIs – to avert risk to financial stability.

The resolution corporation regimemust enhance financial market e�iciency. It must
not restrict market participants from innovation or taking calculated risks. Instead, it
should facilitate the e�icient pricing and allocation of risk, and the internalisation of the
costs of firm failure. Market e�iciency will be supported and enhanced in the following
ways:

1. All covered service providers would pay fees that are proportional to the prospective costs that
they may impose upon resolution, which reflects a combination of the probability of failure and
the costs borne by the resolution corporation upon firm failure.

2. Allocation of losses to firm owners and unsecured and uninsured creditors will be in a manner
that respects hierarchy of claims.

An important aspect of the resolution framework centres around the protection of
consumers in proportion to the nature, scale and complexity of obligations owed by the
regulated entity; and to prioritise claims according to the hierarchy determined by such
obligations.

In determining the nature, scale and complexity of obligations the regulator, in con-
sultation with the resolution corporation, must take into consideration the following fac-
tors:

1. the nature and extent of detriment that may be caused to consumers in case of
non-fulfillment of obligations owed to them by the covered service provider;

2. the lack of ability of consumers to access and process information relating to the
safety and soundness of the covered service provider; and

3. the inherent di�iculties that may arise for financial service providers in fulfilling
those obligations.

The obligations that score high on the above factors must always be protected by
the resolution corporation. Such obligations will be referred to as “covered obligations”.
The objective of the resolution corporation will be to protect consumers of covered obli-
gations up to a reasonable limit.

If there is no resolution framework, the Government will be pressured to capitalise
distressed firms, leading to high fiscal costs, and losses to tax payers. This is especially
true in the case of a SIFI, whose failure could threaten financial stability and the health of
the real economy. The other alternative to taxpayer-funded bailout could be bankruptcy.
However, asglobal experience in thea�ermathof the financial crisis shows, regularbankr-
uptcy proceedings may not be adequate to prevent financial market instability. Thus, a
specialised resolution regime must o�er a viable alternative to the financial instability
resulting from bankruptcy proceedings, or the fiscal and political consequences of tax
payer-funded bailouts.

Theglobal experiencewith financial firms that approach failure is that rapidandearly
action works smoothly, while delayed action places substantial costs upon the exche-
quer. Hence, theobjective of protectingpublic funds is synonymouswithbuilding a capa-
bility that monitors covered financial firms, makes an early assessment about a firm that
is approaching failure, and undertakes interventions early. This requires a sophisticated
risk assessment system, one that works in partnership with micro-prudential regulation
but ultimately reaches an independent decision.

7.4. Interaction between agencies
Micro-prudential regulation is closely linkedwith the resolution framework. They share a
common objective, that is, to minimise costs to customers, the financial system at large,
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and the tax payer arising from the risk of failure of a financial institution. However, there
are important di�erences between the perspective of micro-prudential and resolution
authorities in terms of timing and intensity of intervention. As long as a firm is healthy,
the resolution authority does not intervene; and instead, relies on information from the
micro-prudential regulator. At best, it conducts periodic reviews.

As the probability of failure increases, the degree of supervision by the resolution
corporation will increase. At each stage of greater di�iculty, there will be regular inter-
action between the micro-prudential regulators and the resolution corporation. Micro-
prudential regulators and the resolution corporation have a well defined protocol, em-
bedded in the dra� Code, for joint work covering:

1. Risk assessment of covered service providers;

2. Actions to be taken with respect to a covered service provider at di�erent stages of risk to the
covered service provider; and

3. Identification of emerging regulatory risks, their assessment, quantification and impact on the
financial sector.

The task of resolving a failing covered service provider also involves interaction with
the competition regulator, CCI. One commonly used tool of resolution involves selling
the firm to a healthy firm. In the routine business of selling or merging a firm, the e�ects
on competition must be considered. The resolution corporation must consult the CCI on
the likely e�ects of its actions on the state of competition in the market. In addition, the
resolution corporationmust prepare a report detailing the e�ect that its proposed action
is likely to have on competition in the relevant market. The interaction should involve
sharingof any relevant informationanddataat thedisposal of the resolutioncorporation.

However, in times of crisis, concerns of financial stability may outweigh competi-
tion concerns. An analysis of global experience shows that post-crisis, national competi-
tion authorities recognise that failing firm investigations are too lengthy, as firms in dis-
tress may deteriorate rapidly, and cause ine�icient liquidations. Procedures need to be
amended to facilitate speedy mergers of failing firms. In such an event, the obligation to
consult the CCI and examine the implications on competition must be exempted.

The resolution corporation must approach the FSDC in two circumstances. Firstly,
if there is a di�erence of opinion between the resolution corporation and the micro-
prudential regulator, either entity may approach the FSDC, which must resolve their dis-
pute. Secondly, if the resolution corporation believes that it may be required to take ac-
tion against a SIFI, it must necessarily inform the FSDC of themeasures that it proposes to
take thus, and seek permission for taking any such measures. The Commission is of the
view that actions by the resolution corporation against a SIFI are likely to have systemic
implications. The one entity in the new financial architecture designed by the Commis-
sion with a view of the entire system is the FSDC. Therefore, any actions against a SIFI
must necessarily be with the knowledge and permission of the FSDC, to preempt any un-
foreseen systemic consequences from occurring.

Table 7.3 establishes the framework of co-ordinated action with other agencies.

7.5. Powers of the resolution corporation

The Commission believes that the resolution corporation needs to be equipped with
wide powers to carry out its functions. To carry out its supervisory reviews, the resolution
corporation needs to have a specialised sta� of examiners. These examiners will con-
duct regular examinationof covered serviceproviders. When the covered serviceprovider
shows unfavourable trends in its risk profile, the resolution corporation can call for spe-
cial examinations as a measure of enhanced supervision.
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Table of Recommendations 7.3 Interaction with other agencies
The dra� Code on resolution obliges the resolution corporation, the micro-prudential regulators, the competition
regulator and the FSDC to consult and co-ordinate regularly and frequently, achieve regulatory harmonisation, and
share information. Accordingly, the dra� Code provides for:

1. An appropriatemechanism to address disputes in the event of disagreement between the regulators and the
resolution corporation;

2. Where actions are likely to involve a SIFI, the resolution corporation must necessarily obtain the permission
of the FSDC;

3. An obligation to consult CCI on the likely e�ects of the resolution corporation’s proposed actions on compe-
tition in the relevant market; and

4. Exemption from consultation with the CCI in certain circumstances, if the resolution corporation determines
that those actions need to be taken immediately to prevent the probable failure of a covered service provider.

Proactive and timely intervention by the micro-prudential regulator and the resolu-
tion corporation is the key toensureorderly resolutionof covered serviceproviders and to
prevent losses to the insurance fund. To operationalise this, the Commission envisages a
framework of “prompt corrective action” incorporating a series of interventionmeasures
to be undertaken by themicro-prudential regulator and the resolution corporation to re-
store the financial health of the covered service provider. As a first step, the framework
requires determination of certain measures of risk and identification of certain stages of
the financial condition of covered service providers, based on the direction and magni-
tude of these risk measures. Once the stages are identified, the micro-prudential regu-
lator and the resolution corporation will seek to address the concerns of firms through
their supervisory and regulatory tools.

The Commission believes that the benefits of such a framework would be two-fold:
1. Enhanced regulatory intervention on deteriorating covered service providers wouldmitigate the
risk-taking incentives by imposing more market discipline; and

2. Reduced regulatory forbearance such as “too big to fail”, by linking regulatory response to a cov-
ered service provider’s financial condition.

Table 7.4 outlines the Commission’s recommendations.

7.5.1. Powers of the resolution corporation as receiver
The framework of “prompt corrective action” is designed to identify the risks to a covered
service provider’s viability at an early stage so that corrective actions can be taken by the
covered service provider. However, if the covered service provider fails to implement the
corrective actionsprescribedby themicro-prudential regulator and the resolution corpo-
ration, and its financial condition continues to deteriorate, the covered service provider
falls within the receivership domain of the resolution corporation.

Table 7.5 defines the powers of the resolution corporation as the receiver. In thinking
about the corporation’s role as a receiver, the Commission recommends that the corpo-
ration be given wide range of powers and accorded significant legal immunity.

7.6. Resolution tools

The choice and sequencing of the use of a resolution tool must be guided by the ob-
jective of minimising direct and financial costs to the system, proportional protection to
cover small and less-sophisticated depositors and customers, andminimising contagion
risk. The objectives should be prioritised as the resolution corporation determines to be
appropriate in each case.

Global experience shows that the tools of resolution can broadly be categorised as:
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Table of Recommendations 7.4 Examination and prompt corrective action
The resolution process requires the resolution corporation to undertake a series of activities including the regular
monitoring, supervision and evaluation of covered service providers; prompt corrective action; and transferring and
disposing assets of failing or failed covered service providers. To carry out these functions, the dra� Code enables
the resolution corporation to:

1. Conduct regular evaluations at periodic intervals;
2. Conduct “special” evaluations of covered service providers that show unfavourable changes in their risk pro-

file; and
3. Impose monetary penalty if a covered service provider fails to disclose relevant information or co-operate

with the corporation.

The resolution corporation and the micro-prudential regulators must together establish a framework for prompt
corrective action to identify risks to covered service providers at an early stage, and to ensure their timely resolution.
Therefore, the lawmust provide for the determination of:

1. Indicators or measures of risk assessment by the micro-prudential regulator; and
2. Stages identifying the risk to the viability of covered service providers based on these indicators ormeasures.

Five such stages – low, moderate, material, imminent and critical risk to viability – must be identified. Each covered
service provider, depending on its state of health, will be classified accordingly. In each of the stages, the resolution
corporation will implement a series of measures as described below:

1. Low risk to viability: In this stage, the activity of the resolution corporation will be restricted to monitoring
the covered service provider based on regulatory data, reports from examinations and inspections, and any
other data that may be available to the corporation.

2. Moderate risk to viability: In this stage the resolution corporation will conduct a special examination of the
a�airs of the covered service provider to assess its health, and communicate its concerns to the covered
service provider andmay levy a premium surcharge.

3. Material risk to viability: In this stage, in addition to the actionsmentioned above, the resolution corporation
will require the covered service provider to prepare a resolution plan. The resolution plan will help the reso-
lution corporation in devising optimal resolution strategies for the covered service provider. It will intensify
engagementwith the covered service provider on the resolution plan, including obtaining all the information
related to the plan.

4. Imminent risk to viability: If the covered service provider has imminent risk to viability, within 90 days of such
a determination, the corporation will apply for receivership of the covered service provider. The regulator
must appoint the corporation as the receiver for such a covered service provider.

5. Critical risk to viability: If a coveredserviceprovider reaches this stage, thecorporationwill cancelor terminate
all policies of insurance and apply for liquidation.

In each of these stages the regulator will apply its regulatory tools and will intensify engagement with the covered
service provider, till it is placed in the receivership domain of the resolution corporation.

1. Sale to another institution: Themostmarket-oriented tool of resolution involves selling all or part
of the business of a covered service provider to a viable commercial purchaser. This tool is useful
because it ensures continuity of services, and incurs minimal resolution cost. In the exercise of
this tool, the resolution corporation must ensure that thorough diligence is followed in inviting
bids, giving accurate information, maximising the number of potential purchasers and exploring
multiple transaction structures.

2. Bridge institution: In some cases, it may not be possible to find a willing buyer for a failing cov-
ered service provider. In such cases, the resolution corporation can establish a wholly-owned-
subsidiary to bridge the time lag between the failure of such an institution and the satisfactory
transfer to a third party. The management of the bridge institution will try to restore asset qual-
ity and arrange for finding a suitable buyer for the covered service provider. This is an interim
solution which will culminate in either sale or liquidation or a combination of the two.

3. Temporary public ownership: If the other two tools fail to work, temporary public ownership is
the last resort. The law will provide for specific conditions for its application.

Table 7.6 defines the three resolution tools and the conditions for their use.
TheCommission recommends that theprocessof resolvingacoveredserviceprovider,

including the choice of a resolution tool, should not depend on the ownership structure
of the service provider. This will result in ‘ownership neutrality’ in the approach of the
corporation. In this framework, the treatment of public and private firm; and domestic
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Table of Recommendations 7.5 Powers of the resolution corporation as receiver
If a covered service provider fails to implement the instructions of the micro-prudential regulator and the resolution
corporation under the prompt corrective action framework, and reaches a stage of “imminent risk to viability,” the
regulator will appoint the resolution corporation as receiver of that covered service provider. As a consequence of
being appointed as receiver of a covered service provider, the resolution corporation will have the following powers:

1. To act as successor to all rights, titles, powers, and privileges of the covered service provider;
2. To take over the management of the covered service provider;
3. To exercise any of the threemajor tools to resolve a covered service provider: sale to another financial service

provider, the incorporation of a bridge institution, or temporary public ownership (nationalisation);
4. Tomanage andoperate the covered service provider including selling o� its assets, arranging for the assump-

tion of its liabilities, and conducting the business of the covered service provider; and
5. The resolution corporation as receiver shall terminate all rights and claims that the shareholders and credi-

tors of the covered service provider may have against the assets of the company, except for the right to pay-
ment, resolution, or other satisfaction of their claims.

The resolution process must be allowed to proceed smoothly, with appropriate immunity from legal proceedings
pending the completion of resolution. In law, this requires mandating the following:

1. The decision to resolve a covered service provider, as determined by the resolution corporation, is final, con-
clusive andmay not be appealed;

2. A courtwill not have jurisdictionover any claimor any action seeking adeterminationof rightswith respect to
the assets of the covered service provider, including any assets which the resolution corporationmay acquire
as receiver; and

3. Throughout the exercise of its functions, the resolution corporationmust be bound by a clearly defined legal
process. If it strays from this process, it may be open to challenge before the tribunal.

Table of Recommendations 7.6 Tools of resolution
The dra� Code on resolution enables the resolution corporation to exercise at least three types of resolution tools:

1. Resolution by purchase

I The resolution corporation canmerge a failing covered service provider with another financial service
provider(s), or transfer some of its assets and liabilities to another financial service provider; and

I The resolution corporation must ensure that there is thorough due diligence, and there is minimal
disruption caused to the consumers of the service providers concerned.

2. Resolution by bridge service provider

I The resolution corporation can create a wholly-owned bridge institution to which all or some of the
assets and liabilities of a failing covered service provider may be transferred;

I This tool may be exercised if, given the size and complexity of the covered service provider, it is infea-
sible to sell it to another institution directly; and

I This tool may also be exercised if the resolution corporation determines that the continued operation
of the covered service provider is essential to provide financial services in the market.

3. Resolution by temporary public ownership

I Asa last resort, the resolutioncorporationmay require temporarypublic ownershipof a failing covered
service provider in order to maintain financial stability;

I This tool should be used only when all other options have been exhausted;
I Temporary public ownership should typically be used for a SIFI, including banking service providers,

where the risk of firm failure is a threat to the financial system;
I The resolution corporation must consult and obtain the permission of the FSDC in the exercise of this

tool; and
I Since the tool has large fiscal implications, the dra� Codemust limit the conditions when the tool can

be exercised.

and a wholly owned subsidiary of a foreign firm will be identical from the viewpoint of
resolvability.

In the existing legislative landscape, there are certain Acts such as the State Bank of
India Act, 1955 and the Life Insurance Corporation Act, 1956, that were enacted to create
specific financial institutions. These laws contain provisions that vary or exclude the ap-
plicability of general corporate and financial laws to the institutions created under them.
For instance, the State Bank of India Act, 1955 exempts the State Bank of India from the
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applicability of laws governing winding-up of companies and provides for its liquidation
only by an order of the Government. These provisions create unfair competition as it
creates a perception of safety in the minds of consumers and an expectation that they
will be insulated from the failure of such firms. The Commission recommends that such
provisions be amended immediately so that the resolution corporation can engage in or-
derly and least disruptive resolution of all covered service providers in accordance with
its objectives envisaged in Table 7.2.

In an attempt towards enhancing the e�ectiveness of the resolution framework, the
Commission also focussed on the regulatory framework of co-operative societies that
carry out banking activities. In the current arrangement, such “co-operative banks” are
governed by state legislations and are subject to a dual regulatory framework by the RBI
and the Registrars of Co-operative Societies of the States in which the banks are located.
This has created di�iculties in the regulation of co-operative banks. These di�iculties
have been attempted to be addressed throughmemorandumsof understanding entered
into between the RBI and State Governments. Some States and Union Territories which
have amended the local Co-operative Societies Act empowering the RBI to order the Reg-
istrar of Co-operative Societies of the State or Union Territory to wind up a co-operative
bank or to supersede its committee of management and requiring the Registrar not to
take any action regarding winding up, amalgamation or reconstruction of a co-operative
bank without prior sanction in writing from the RBI are covered under the Deposit Insur-
ance Scheme. These co-operative banks are designated as “eligible co-operative banks”
for the purpose of deposit insurance under the DICGC Act, 1961. This has resulted in an
uneven frameworkwhere some co-operative banks are eligible to avail the deposit insur-
ance scheme by the DICGCwhile some others are not part of this arrangement.

The Commission is of the view that when co-operative societies engage in the busi-
ness of providing financial services, theyneed tobe regulatedand supervisedby financial
regulators in a manner that is commensurate with the nature of their business and the
risks undertaken by them and must be resolved in an orderly manner to cause least dis-
ruption to the consumers and the financial system. Since co-operatives o�en cater to the
needs of small households, the Commission is of the view that in the event of a deteri-
oration in their risk profile, they should be subject to the prompt resolution framework
envisaged by the Commission.

This can be achieved under Article 252 of the Constitution which allows two or more
State Legislatures to pass a resolution accepting the authority of the Parliament tomake
laws for the State on anymatter onwhich it otherwise does not have the capacity to legis-
late. Using this provision, State Governments could pass resolutions to extend the power
to make laws on the regulation, supervision and resolution of co-operative societies car-
rying on financial services to the Parliament.

The Commission therefore makes the following recommendations with respect to
co-operative societies:

1. In consonance with the recommendations on competitive neutrality, co-operative societies car-
rying on financial services should be subject to similar regulatory and supervisory framework of
resolution as other entities carrying on similar activities;

2. Using Article 252 of the Constitution of India, State Governments should accept the authority of
the Parliament to legislate on matters relating to the failure resolution of co-operative societies
carrying on financial services; and

3. The regulator may impose restrictions on the carrying on of financial services by co-operative
societies from States whose Governments have not accepted the authority of the Parliament to
legislate on the regulation of co-operatives. These restrictions would entail that co-operative
societies in such states would not be covered under the resolution framework envisaged by the
Commission.
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Table of Recommendations 7.7 Funding of resolution and insurance coverage
Funding the costs of resolution and consequent payouts are incorporated in the dra� Code. The resolution corpora-
tion must create a resolution fund. The dra� Code enables the resolution corporation to:

1. Expand the coverage of traditional deposit insurance to include payment of compensation to specified con-
sumers of covered service providers;

2. Collect premia from covered service providers to cover the likely costs of resolution; and
3. Terminate insurance in specific circumstances.

For the purpose of calculating premia, the dra� Code provides for:

1. the manner of classification of covered service providers into di�erent categories;
2. the manner and methodology of assessment of premia payable by di�erent categories of covered service

providers;
3. the process of collection of premia from covered service providers; and
4. the manner andmode of payment of premia by covered service providers to the Corporation.

The resolution corporationmust be able to revise insurance limits, in accordancewith theprinciple of proportionality
to the risk to viability of covered service providers.

The dra� Code on resolution allows for persons or institutions who have been reimbursed from the resolution fund
to claim for compensation over and above what they have received. Alternately, persons or institutions who are
legitimate claimants, but whose claims have not been recognised by the resolution corporation, should also be able
to seek such compensation.

In exceptional circumstances, theremay be an access to a line of credit from the Central Government for a temporary
period.

7.7. Fund for compensation and resolution

Since the scopeof resolution runsbeyondbanks, theCodedra�edby theCommissionen-
visages the creation of a resolution fund, to which various premia received from covered
service providers will be credited. The premia to be collected from the covered service
providers would be proportional to their financial position as envisaged in the prompt
corrective action framework.

In certain specified circumstances, the resolution corporation can terminate the pol-
icy of insurance issued by the resolution corporation. For example, the resolution cor-
poration will be empowered to terminate the policy if the covered service provider fails
to pay the premia for a specified period, or if the covered service provider is engaged in
unsafe or unsound practices in conducting their business.

In the context of resolution, the Commission recommends the use of proceeds of the
resolution fund for resolution related expenses including administrative expenses aswell
as for the payment of compensation to specified consumers. This reduces the burden on
covered service providers to make separate contributions for di�erent purposes.

The Commission recognises the fact that the resolution corporation may require
monetary assistance if it is unable to meet its obligations in times of extreme financial
distress in the markets. In such exceptional circumstances, the resolution corporation
would be allowed to avail a line of credit from the Central Government for a specified
period. The Central Government will determine and review the terms of the line of credit.
Any extension, renewal or increase of credit under the line of credit sought by the res-
olution corporation must be accompanied by a detailed report stating the reasons for
additional borrowing and its intended uses.

Table 7.7 summarises the recommendations of the Commission on insurance cover-
age and the scheme of funding resolution that must be embedded in the dra� Code on
resolution.
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Table of Recommendations 7.8Winding-up proceedings
If a covered service provider has failed and needs to be liquidated or wound up, the dra� Code on resolution must
allow for:

1. The process of liquidation to be carried out in accordancewith the lawof incorporation of the covered service
provider;

2. The resolution corporation to be appointed as the o�icial liquidator by the court concerned; and
3. The resolution corporation to be the creditor of the first priority if the resolution corporation has utilised

proceeds from the fund towards meeting the expenses of liquidation.

7.8. Consequences of resolution
A resolution action by the resolution corporation may include the following:

1. Transfer of shares, property, rights and obligations in contracts;

2. Change in the management of the firm, even resulting in removal of certain workforce;

3. Compensation; and

4. Liquidation of the covered service provider.

To provide for compensation, the resolution corporation must be empowered to
carry out proceedings where persons or institutions to be compensated are identified
and awardedmonetary compensation.

Compensation proceedings would cover the following process:
1. Identification of the persons or institutions a�ected by the actions of the corporation who are to
be compensated;

2. Evaluation of the amount of compensation to be carried out to each person or institution identi-
fied for compensation; and

3. Payment of the award.

As a last recourse, the law would allow dissenting claimants to file appeal to the ap-
pellate tribunal, beyond which the compensation proceedings would be final and con-
clusive. Appeals would be restricted to establishingwhether due process was followed in
the award of compensation.

An e�icient resolution mechanism is one that ensures that those covered service
providers that have become unviable are wound up. This ensures that deterioration of
the financial health of a covered service provider does not a�ect other covered service
providers in the financial system.

Since the resolution corporation closely monitors the viability of a covered service
provider and works towards bringing the institution to a less riskier financial state, it is
best suited to determine when a covered service provider should be liquidated. As such,
if the resolution corporation determines that a covered service provider has failed, the
covered service provider would proceed to liquidation.

The Commission has decided that liquidation of a covered service provider would
only happen in accordance with the law under which the institution was incorporated.
However, this law must stipulate that the resolution corporation would be appointed as
the o�icial liquidator of the firm. Asmentioned earlier, there are certain special laws gov-
erning public sector financial institutions that contain provisionswhichwould restrict the
power of the resolution corporation to act as the o�icial liquidator of those institutions.
The Commission recommends that such provisions of existing laws be amended imme-
diately to give e�ect to this power of the resolution corporation.

Table 7.8 states the position of the Commission regarding liquidation proceedings.
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Capital controls

Capital controls are restrictions on the movement of capital across borders. The design
of controls vary from country to country. Typically, capital controls include a range of
measures from reserve requirements to quantitative limits, licensing requirements and
outright bans. Controls may be imposed economy-wide or may apply only to specific
sectors. In addition, restrictions may apply to all kinds of flows or may di�erentiate by
type or duration of flows.

India’s current account is fully liberalised. The Commission has no view on either
the timing or the sequencing of capital account liberalisation. These are decisions which
should bemadeby policymakers in the future. The focus of the Commission has been on
establishing a sound framework of law and public administration through which capital
controls will work.

8.1. Objectives of capital controls
While some nations have used capital controls as part of their policy response to sud-
den inflows, the International Monetary Fund (IMF) recommends that capital controls be
implemented only on a temporary basis, when other macroeconomic policy responses
have been exhausted. The Commission notes that empirical studies present mixed evi-
dence on the e�ectiveness of capital controls in addressingmacroeconomic imbalances
and systemic risk. The Commission also acknowledges that, in the current Indian con-
text, a distinction must be made between strategic and tactical capital controls. While
the former involves defining a ‘credible framework of rules of the game which can be
used by foreign investors to decide their investment strategy’, the latter would be ‘situ-
ation specific - to be imposed when particular circumstances arise and withdrawn when
they abate.’ Consequently, the Commission recommends that capital controls be avail-
able for policy purposes as a temporary measure during macroeconomic crises.

Even in countries which have achieved full capital account convertibility, the legal
framework provides for the imposition of controls for preventing foreign ownership of
certain national assets for reasons of national security. The Commission recommends
that in the Indian context too, the law should restrict foreign ownership of national as-
sets. Accordingly, the dra� Code provides for the pursuit of this objective with clarity on
instruments and objectives.

Theapplicationof capital controls shouldbe consistentwith theprinciple of compet-
itive neutrality. Controls should only be imposed at the entry level. Once all entry level
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requirements are fulfilled, there should be full national treatment of foreign entities, i.e.
full symmetry when compared with resident entities. For instance, net worth, capital ad-
equacy norms or investment restrictions should not be di�erent for a foreign entity when
compared to a resident entity performing similar functions or investments in India.

8.2. Current framework

The Foreign Exchange Management Act, 1999, codifies the existing approach to capi-
tal controls. It di�erentiates between current account transactions and capital account
transactions. The Central Government makes rules in consultation with RBI for current
account transactions, and the RBI in consultation with the Central Government makes
regulations in relation to capital account transactions. This approach has led to a com-
plexweb of rules and regulations on capital controls spread across laws. It has also led to
the absence of a clear and consistent framework of policy and translation of policy into
law. In studying the current framework, the Commission notes that the deficiencies can
be broadly be classified into two categories:

1. Di�iculties of multiplicity: These arise due to multiple laws, multiple regulators and multiple ar-
tificial investment vehicles created by the regulations; and

2. Di�iculties of absence: These arise due to absence of legal process and judicial review, and ab-
sence of clear and consistent dra�ing.

8.2.1. Di�iculties of multiplicity
The di�iculties of multiplicity involve the following elements:

1. Multiple laws: The current framework of controls involves amyriad and complex web of regula-
tions issued bymultiple regulators regulatingmultiple market participants. Regulations are also
organised by asset classes such as equity, quasi-equity instruments (such as convertible deben-
tures) and debt instruments, issued by both listed and unlisted entities.

2. Multiple regulators: The institutional bodies regulating capital flows include the RBI, SEBI, FMC,
IRDA, and the interim PFRDA. Within the Central Government, the Ministry of Finance houses the
Department of Revenue, the Department of Economic A�airs, and the Department of Financial
Services. The Department of Economic A�airs hosts the Foreign Investment Promotion Board
which approves ForeignDirect Investment (FDI) into the country, on a case by case basis for those
investments which require prior approval under the regulatory framework. The Ministry of Com-
merceand Industryhosts theDepartmentof Industrial PolicyandPromotionwhich is responsible
for promulgating policy on FDI into the country.

3. Multiple investment vehicles and unequal treatment: Various artificial investment vehicles
have been created in India to regulate capital inflows. These investment vehicles include the For-
eign Institutional Investors (FIIs), the Foreign Venture Capital Investors (FVCIs) and the Qualified
Foreign Investors (QFIs). Varied levels of controls are exercised on these vehicles, in accordance
with policy considerations. In addition to the artificial vehicles, non-resident Indians andpersons
of Indian origin are treated di�erently fromother foreign investors, e�ectively creating a separate
‘investment vehicle’.

Additionally, there is also a problem of unequal treatment, as foreign investors are not treated at
par with Indian investors.

8.2.2. Di�iculties of absence
The di�iculties of absence in the field of capital controls comprise the following:

1. Absenceof legal process: The rulemakingprocess in relation to capital controls is devoidof any
public consultation. In addition, policypronouncements and regulationsare rarely accompanied
by statements of policy and purpose, making it di�icult for stake-holders to deduce a regulator’s
intention.
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2. Absence of judicial review: Currently, for violations of any regulations, direction or contraven-
tions of ‘conditions subject to which any authorisation’ is issued by the RBI, administrative hear-
ings are conducted by first, ‘adjudication o�icers’ and second, by ‘Special Directors (Appeals)’.
Adjudication o�icers can begin inquiry only upon receipt of a complaint from an ‘authorised per-
son’. While contravention of conditions of approval of RBI can be a cause of action, ‘failure to
grant an approval’ by the RBI or the Foreign Investment Promotion Board is conspicuous by its
absence. Typically, the RBI regulation of capital flows has been seen purely as an act of mone-
tary policy under the discretion of the central bank and not a regulatory action worthy of legal
appeals. Appeals fromdecisions of Special Director (Appeals) lie to a tribunal created by the Cen-
tral Government. A person aggrieved by a decision or order of the appellate tribunal created by
the Central Government must file an appeal to the appropriate High Court.

3. Absence of clear and consistent dra�ing: Capital controls regulations, as currently articu-
lated, are ambiguous and inconsistent which increases the transaction costs for investors. At any
given level of convertibility, an ad hoc administrative arrangement of sometimes overlapping,
sometimes contradictory and sometimes non-existent rules for di�erent categories of players
has created problems of regulatory arbitrage and lack of transparency. These transactions costs
increase the cost of capital faced by Indian recipients of foreign equity capital.

8.3. Proposed framework
Indianowhasanopencurrent account. Under thedra�Code, there is a liberalised regime
where foreign exchange for the purposes of current account transactions can be freely
brought into the country or taken out of the country. This will be subject only to tax and
money laundering considerations, as currently applicable.

The capital controls framework in India must address the di�iculties in the present
framework and seek to rationalise and unify rulemaking. The design of the dra� Code on
capital controls focuses on accountability and legal process, and leaves the questions of
sequencing and timing of capital account liberalisation to policy makers in the future.

The Commission deliberated at length on the proposed framework on capital con-
trols. One view was that the imposition of controls on capital flows are essentially based
on political considerations. Hence the rule-making on capital controls must vest with
the Central Government. Empowering the regulator to frame regulations on capital con-
trols createsdi�iculties inarticulating theobjectives that shouldguide the regulatorwhile
framing regulations on capital controls. Another viewwas to give the regulator enhanced
regulation making powers as it directly interact with market participants. The Commis-
sion, however recommends amixed formulation. The rules governing capital controls on
inward flows and consequent outflows i.e. repayment of the principal amount, should be
framed by the Central Government, in consultation with the RBI. The regulations govern-
ing capital controls on outward flows should be framed by the RBI, in consultation with
the Central Government.

Table 8.1 enunciates the design of the proposed framework on capital controls.

8.3.1. Rules and regulations on capital controls
The rules on inward flows will bemade by the Central Government and the RBIwill make
regulations on outward flows. The rule making and regulation making will be a con-
sultative process between the Central Government and the RBI. The consultations will
be documented and may also be guided by national security considerations. Table 8.2
details the rule and the regulation making process recommended by the Commission.
As is the case today, the oversight of reporting and supervisory powers over intermedi-
aries in capital controls, the authorised dealers, will be placed with the RBI, till such time
capital account convertibility is not achieved. As is the case currently, the Financial In-
telligence Unit would have a role in monitoring these flows for purposes of addressing
money-laundering and related matters.
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Table of Recommendations 8.1 Objectives
The dra� Code addresses fundamental concerns in the framework of capital controls, and provides for the following:

1. The rulesoncapital account transactions for all inbound flows includingoutflows that arise as a consequence
of these inflows, will be made by the Central Government in consultation with the RBI. The regulations on
capital account transactions for all outbound flows will be made by the RBI in consultation with the Central
Government.

2. A single investment vehicle for investment in India i.e., qualified foreign investors (those foreign investorswho
meet the customer due diligence criteria prescribed by the Central Government);

3. A sound legal process while making rules for capital account transactions and while granting approvals;
4. A framework for imposition of controls in emergency situations (such as war, natural calamity and balance

of payment crises);
5. Review or restrictions on capital account transactions on national security considerations, by the Central

Government or the RBI for inbound and outbound flows, respectively;
6. Review of decisions of the Central Government and the RBI; and
7. The principle that once controls are imposed at the entry level there must be equal treatment for Indian
investors and foreign investors.

8.3.2. Single investment vehicle

The Commission believes that there must be an unified QFI framework to address un-
equal treatment of foreign investors. This recommendation is not new; the UK Sinha Re-
port also recommended the removal of artificial andmultiple classification of foreign in-
vestors. In adopting those recommendations, regulators created an additional investor
classofQFIwithout subsumingexisting investor classes. This hasunnecessarily increased
complexity in regulation. The Commission therefore recommends combining regulation
of all investment vehicles and individuals into a single, unified framework, theQFI regime.
Any non-resident should be eligible to become a QFI provided it meets the customer due
diligence norms prescribed by the Central Government. Creating a single investor class
for foreign investments would o�er a clear investment regime, and would considerably
reduce uncertainty, compliance costs and the time taken to make investments without
in any way altering the domestic investment framework. At the same time, this would
ensure that India complies with the treaty obligations associated with the FATF.

8.3.3. Legal process

Legal process broadly refers to the processes, procedural rights and institutions through
which law is made and applied. Legal process includes principles of transparency and
accountability, fairness in application, equality before the law and participation in deci-
sion making. The Commission proposes the deepening of legal process guarantees in
the country’s framework on capital controls. Legal process principles will be applicable
at the levels of policy formulation, rule making, regulation making and implementation.

With rule/regulation making, the responsibilities are split between the Central Gov-
ernment andRBI. For regulations issuedbyRBI (for outbound flows), the usual regulation-
making process detailed in the dra� Code should be applied. For rules issued by the Cen-
tral Government, the conventional regulation-making process cannot be applied as the
Central Government is not a regulatory agency. The Commission recommends that a
process that is similar in most respects should be utilised.

The grant of approvals presents unique problems. At the implementation level, de-
nials of approvals and registrations must be done with transparency and must provide
explicit reasoning. For instance, registrations must not be denied to meet broad policy
objectives and policy decisionsmust not be implemented in an ad hocmanner or be tar-
geted at individual participants. The Central Government and the RBI will be obliged to
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Table of Recommendations 8.2 Rule and regulation making process
Whilemaking rules on inbound flows, the Central Governmentmust first consult the RBI and then publish dra� rules.
The dra� rules must be released for public consultation along with an analysis of the costs and benefits of the pro-
posed rule. All other provisions of regulatory governance which apply to regulators while making dra� regulations
will apply to the Central Government as well.

For outbound flows, the RBImust first consult the Central Government and then utilise the usual regulation-making
process.

In emergency circumstances, theCentral Government or theRBI, as the casemaybe, neednot follow thedetailed rule
making process. However, consultation between the Central Government and the RBImust precede the rulemaking.
Additional controls on capital account transactions may be imposed in emergency circumstances.

The emergency rules and regulations will remain valid for only three months, and are required to be notified and
placed before both the Houses of the Parliament.

The emergency rules and regulations will remain valid for only three months, and are required to be notified and
placed before both the Houses of the Parliament.

Emergency situations include:

1. Outbreak of a natural calamity;
2. Grave and sudden changes in domestic and foreign economic conditions;
3. Serious di�iculties or expectation of serious di�iculties in international payments and international finance;
4. Proclamation of national emergency under Article 352 of the Constitution of India; or
5. Proclamation of financial emergency under Article 360 of the Constitution of India.

Table of Recommendations 8.3 Grant of approval
TheCentral Government, in relation to inbound flows, and theRBI, in relation tooutbound flows, will have theauthor-
ity to grant approvals or dispose o� applications by following a time-bound due process. Reasoned decision in this
regardmust be provided. If approval is granted, it must clearly specify the scope, e�ective period and any conditions
subject to which it is granted.

While deciding on an application, the principles of proportionality between the costs imposed and the benefits ex-
pected to be achieved must be considered, and similarly situated persons must be treated in a similar manner i.e.
full national treatment must be followed.

However, the Central Government and the RBI may impose conditions or reject applications on national security
considerations such as:

1. Ownership of critical infrastructure by foreign investors;
2. Ownership of critical technologies by foreign investors;
3. Control or ownership of assets in India by foreign governments;
4. Involvement of a non-resident or foreign governmentwhich presents a threat to peaceful coexistence of India

with other nations;
5. Involvement of a non-resident or foreign governmentwhich presents a threat or amajor disruption to foreign

relations of India; or
6. Any other matter prescribed by the Central Government or specified by the RBI.

provide decisions within specific and reasonable time limits. However, the Central Gov-
ernment and RBImay deny approvals or impose conditions where there are national se-
curity considerations.

Table8.3establishes theCommission’s recommended framework regarding thegrant-
ing of approvals that is embedded in the dra� Code.

8.3.4. Review

The decisions of the Central Government and the RBIwill be subject to a two-tier review.
A senior o�icer in the Central Government will hear the matters relating to denial of ap-
provals or imposition of unnecessary conditions by the Central Government. Appeals
from orders of such senior o�icers would lie to the appellate tribunal. The administrative
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Table of Recommendations 8.4 Review
The decision of the Central Government on granting or rejection of approvals on inbound flows will be subject to a
review by a senior o�icer in the Central Government. The decision of the RBI on granting or rejection of approvals on
outbound flowswill be subject to a review by the administrative lawmember of the RBI. Matters relating to violations

of the capital controls rules, regulations or conditions of any approval by any person will be subject to review of the
administrative law o�icer in the RBI. The administrative law o�icer may initiate inquiry upon receipt of report by
investigation o�icers. The administrative law o�icer must follow principles of natural justice, conduct an inquiry in
a fair, transparent and time-bound manner and provide reasoned orders in writing. Appeals from the orders of the
administrative law o�icer will lie to the administrative law member of the RBI. Appeals from the orders of the senior

o�icer and the administrative lawmember will lie to the appellate tribunal.

Table of Recommendations 8.5 Reporting and Supervision

1. Supervision would be conducted by the RBI through its oversight of authorised dealers.
2. The authorised dealers will conduct continuous monitoring of qualified foreign investors.
3. The persons undertaking transactions and the authorised dealers will file reports with the RBI through FDMC.
4. The Central Government will have access to the reports filed with the FDMC.

lawmember of the RBIwill hear the matters relating to denial of approvals or imposition
of unnecessary conditions by RBI. Appeals from orders of such administrative law mem-
ber will lie to the appellate tribunal.

Cases of violations of the provisions on capital controls under the dra� Code, any
rules or regulations on capital controls, or conditions subject to which approvals are
granted, would be subject to review by an administrative law o�icer in the RBI. Appeals
from the orders of the administrative law o�icer will lie to the administrative law mem-
ber of the RBI. Appeals from the orders of such administrative law member will lie to the
appellate tribunal.

Thus, this process would include first and second levels of administrative appeals,
as well as the provision for awarding remedies. The Central Government, the RBI, and
the appellate tribunal would be obliged to provide reasoned decisions involving inter-
pretations of law. Such decisions would also be published. Appeals from the appellate
tribunal would go directly to the Supreme Court, bypassing the High Courts, though writ
jurisdiction of the High Courts would not be precluded.

Table 8.4 outlines the recommendations of the Commission that are embedded in
the dra� Code.

8.3.5. Reporting, supervision and enforcement
Ensuring compliance of provisions on capital controls in the dra� Code, rules and regula-
tions in relation to the capital controls is placedwith the RBI in the dra� Code. This would
include oversight of reporting of foreign exchange transactions with the FDMC and ensur-
ing compliance of the law, rules and regulations. Under conditions of full capital account
convertibility, these functions will be placed with the Central Government.

The RBI will supervise authorised dealers (such as banking service providers) for the
purpose of ensuring compliance with the law, rules and regulations. Certain supervisory
activities would be delegated to these authorised dealers who will use their discretion
on the basis of certain guiding principles (see Table 8.5 generally). All reports made to
authorised dealers will be shared with RBI through the FDMC. FDMC will be able to share
this information with the Central Government, as required.

8.3.6. Guidance and compounding
The transparent and easily accessible framework for guidance and compounding pro-
vided in the dra� Code extends to the capital controls framework as well. The RBI will

86 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



CAPITAL CONTROLS

Table of Recommendations 8.6 Compounding and guidance

1. Compounding of o�ences will be carried out by the RBI.
2. General and specific guidance will also be provided by the RBI.

provide guidance and compound matters in relation to capital controls under the dra�
Code.

Table 8.6 outlines the recommendations of the Commission on guidance and com-
pounding.
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CHAPTER 9

Systemic risk

9.1. The problem of systemic risk

The field of financial regulation has traditionally focused on consumer protection,micro-
prudential regulation and resolution. However, the 2008 financial crisis highlighted sys-
temic risk as another important dimension of financial regulatory governance. Subse-
quently, governments and lawmakers worldwide have pursued regulatory strategies to
avoid such systemic crises and reduce the costs to the exchequer, and ultimately society,
of resolving the crises that do occur.

Systemic risk is the risk of a collapse in the functioning of the financial system, largely
due to its interconnectedness to other parts of the economy, leading to an adverse im-
pact on the real economy. Thinking about systemic risk oversight requires an integrated
and comprehensive view of the entire financial system. In comparison, conventional fi-
nancial regulation leans towards analysing consumers, financial products, financial firms
or financial markets, one at a time.

The Commission recommends the IMF-FSB-BIS definition of systemic risk:
[a] risk of disruption to financial services that is caused by an impairment of all
or parts of the financial system and has the potential to have serious negative
consequences for the real economy.

Theprimary regulatorymandate of regulators andagencies defines their perspective
and information access, so an individual sectoral regulator is likely to focus its gaze or
have a viewpoint on the operations of that sector alone, and not on the overall financial
system of the country. For example, a resolution corporation tends to look at firms from
the narrow perspective of how an individual firmwould be resolved when in distress and
this perspective informs its approach to the financial system. Systemic risk analysis, in
contrast, requires a comprehensive system-wide perspective on the impact of the failure
of an individual firm or sector.

The analysis of the Commission regarding systemic risk reflects a combination of:
1. India’s experiences with several systemic crises from 1992 onwards;

2. The emerging global consensus onmethods for avoiding systemic crises that have come into focus a�er the
2008 financial crisis; and

3. The analysis of scenarios involving potential systemic crises in coming decades in India.

To some extent, systemic crises are the manifestation of failures in the core tasks of
financial regulation – consumer protection, micro-prudential regulation and resolution.
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Table of Recommendations 9.1 Objectives
The Commission notes that even if individual institutions appear sound and are well-monitored, system-wide risks
may build up in the aggregate. Such risks need to be monitored, identified and addressed - with a system-wide
perspective and not a sectoral perspective. Hence there is a need for an agency to:

1. Foster the stability and resilience of the financial system by identifying, monitoring and mitigating systemic
risk; and

2. Improve co-ordination between multiple regulatory agencies (such as the micro-prudential regulators, the
resolution corporation and other agencies within the financial system) by bringing diverse perspectives into
the discussion, engaging with the regulatory stake-holders, identifying and reducing regulatory uncertainty
(including regulatory arbitrage), and addressing unregulated areas.When a systemic crisis materialises, the
agency must assist the Ministry of Finance and regulatory agencies in their e�orts relating to resolving the
crisis.

Many of the crises of the past, and hypothetical crisis scenarios of the future, are indict-
ments of the limits of such regulation, standing alone. Increasing institutional capacity to
address the problems of consumer protection, micro-prudential regulation and resolu-
tionwill certainlywork todiminish systemic risk, however, such riskwill notbeeliminated.

The Commission notes that despite well-intentioned implementation, flaws in in-
stitutional design, and errors of operation in existing institutional arrangements are in-
evitable. Additionally, even if extant consumer protection, micro-prudential regulation
and resolution regimes work perfectly, some systemic crises may not be prevented, and
measures to contain such crises will need to be developed. These dimensions of concern
call for urgent and thorough work in the field of systemic risk oversight, as a fourth pillar
of financial regulation.

9.2. Objectives and principles
While there is a clear case for establishing institutional capacity in these areas, it is also
important to be specific in the enunciation of its implementation. Unless systemic risk
regulation is envisioned as a precise set of functions, demarcated by clear and concrete
rules as specified by the dra� Code, systemic risk law could easily devolve into a set of
vaguely specified sweeping powers, and there could be a danger of sacrificing the goals
of development and e�iciency in favour of avoiding potential systemic risk. Therefore,
the Commission has taken care to precisely articulate the strategy for systemic risk over-
sight, seeking to avoid any draconian control of regulatory powers and emphasising on
inter-regulatory agency co-ordination. The Commission’s recommendations also em-
phasise broad principles of regulatory governance so as to ensure that the operations
of an agency chargedwith such functions are guided by an appropriate set of checks and
balances.

Table 9.1 enunciates the objectives of systemic risk oversight.
Table 9.2 lists the principles that should guide the functioning of the agency desig-

nated to monitor and address systemic risk concerns.

9.3. Institutional arrangement
The monitoring of systemic risk across the world, in varying capacities, has resulted in
countries adopting di�ering structural frameworks for this purpose. For example, the UK
has envisaged a Financial Policy Committee, located within the Bank of England, that
functions in a manner analogous to its Monetary Policy Committee. The US has estab-
lished a statutory body called the Financial Stability Oversight Council which comprises
the heads of various regulatory agencies and government representatives. Similarly, the
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Table of Recommendations 9.2 Principles
The agency must be subject to regulatory governance norms, including the obligation to report on its activities at
frequent intervals. The agency’s decisions can significantly impact financial market participants, including by way
of increasing costs of micro-prudential regulation. Such decisions can also have unintended consequences, causing
regulatory arbitrage and otherwise generally a�ecting the competitive nature of financial markets. Therefore, the
dra� Code requires that the agency:

1. Performs actions proportionate to the benefits expected from those actions;
2. Ensures that its actions seek to reduce the potential for regulatory inconsistency;
3. Does not cause a significant adverse e�ect on the competitiveness or growth of the financial sector;
4. Acts in a transparent manner; and
5. Be subject to the “Duty to explain” principle: Whenever there is a conflict between principles, the agency

must explain the rationale for acting in contravention of a principle, subject to the caveat that the agency’s
actions must always further its overall objective under the dra� Code.

European Union has established a European Systemic Risk Board consisting of central
bank representatives from member-states, as well as European Union financial regula-
tors.

The regulatory architecture envisaged by the Commission consists of a resolution
corporation tasked with managing the resolution of regulated entities, while regulators
will pursue consumer protection and micro-prudential regulation within certain sectors
of the financial system. None of these agencies will be able to monitor the financial sys-
tem as a whole, on a constant basis. Hence, the Commission believes that monitoring
andaddressingof systemic risk concerns is best executedbya ‘council of regulatory agen-
cies’, which allow it to combine the expertise of the multiple agencies involved in regu-
lation, consumer protection and resolution. The board of the council will include the
Minister of Finance, Central Government as the chairperson and would be served by an
executive committee comprising the heads of the regulators andagencies of the financial
sector. The Commission also envisages a secretariat to assist the executive committee
with administrative matters. Except in circumstances of dispute resolution and imple-
mentation of system-wide measures, the managerial and administrative responsibilities
of the council would vest in the executive committee, Where the executive committee is
unable to reach consensus on a proposeddecision or action of the council, the boardwill
step in to resolve the issue, thus facilitating e�icient functioning of the agency.

In the consultative processes of the Commission, the RBI expressed the view that it
should be charged with the overall systemic risk oversight function. This view was de-
bated extensively within the meetings of the Commission, however, there were several
constraints in pursuing this institutional arrangement. In the architecture proposed by
the Commission, the RBIwould perform consumer protection andmicro-prudential reg-
ulation only for the banking and payments sector. This implied that the RBI would be
able to generate knowledge in these sectors alone – from the viewpoint of the safety and
soundness of such financial firms and the protection of the consumer in relation to these
firms. This is distinct from the nature of information and access that would be required
from the entire financial system for the purpose of addressing systemic risk.

TheCommission notes that its recommendation is in keepingwith that of the Raghu-
ramRajan report (2008), which led to the establishment of the Financial Stability and De-
velopment Council (FSDC) by the Ministry of Finance. The proposals of the Commission
aim to place the FSDC on a sound legal footing by sharply defining its powers and tasking
it with achieving objectives in relation to monitoring and addressing systemic risk con-
cerns.

Another key decision of the Commission involved the question of whether to struc-
ture the FSDC as a statutory body or as a unit within the Ministry of Finance. The analysis
of the Commission emphasises the former for two reasons. First, the FSDCwould require
operational and financial autonomy in order to build a technically sophisticated sta� to
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Table of Recommendations 9.3 Establishment of the Agency
The following characteristics will apply to the FSDC:

1. It will be a statutory body;
2. It will have operational and financial autonomy, and endeavour to build up a technically sophisticated sta�;
3. The chairperson of its board will be the Minister of Finance, Central Government;
4. Other members of the board will be the head of the regulator for banking and payments, the head of the

regulator for other financial sectors, the chief executive of the resolution corporation, the chief executive of
the FSDC and an administrative lawmember to fulfill the requirements of regulatory governance; and

5. It will be served by an executive committee chaired by the regulator for banking and payments. Managerial
and administrative control will vest in the executive committee, which will refer decisions to the board when
it is unable to reach consensus. There will also be a secretariat which will assist the board and the executive
committee.

Table of Recommendations 9.4 The systemic risk regulation process
Systemic risk regulation is envisioned as a five-element process. The first four would be performed by the FSDC ex-
clusively and the fi�h would be carried out under the supervision of the Ministry of Finance, Central Government.

1. Data, research and analysis;
2. Identification and designation of SIFIs, including conglomerates;
3. Formulation and implementation of system-wide measures for mitigation of systemic risk;
4. Inter-regulatory agency co-ordination; and
5. Crisis management.

undertake vigorous oversight. Second, where the FSDC’s actions might adversely a�ect
financial firms, enshrining the FSDC as a statutory body with adequate mechanisms for
accountability will fulfill the requirements of regulatory governance.

The FSDC will have a compact membership of five persons, thus facilitating e�icient
discussions and decision making. The FSDCwill be headed by a Chief Executive who will
lead a high quality, full-time professional sta�.

The Commission’s recommendations are listed in Table 9.3.

9.4. The five elements of the systemic risk regulation process
Systemic risk regulation is a five-element process, as shown in Table 9.4. The first ele-
ment is a data collection and research function. It involves constructing a measurement
system through which the FSDC can study the entire financial system. The analysis of
system-wide data collected by the FSDC on an ongoing basis will generate areas for dis-
cussion by the FSDC. The consensus of the FSDC executive committee and boardwill then
be implemented by the respective agencies where areas of systemic risk concern have
been identified. The FSDC will also be empowered to collect, warehouse and dissemi-
nate all financial sector data through a system-wide database.

The second element is that of utilising this system-wide database to identify SIFIs,
including conglomerates. These will then be placed under enhanced supervision by the
respective regulators and the resolution corporation. The FSDC will also be a forum for
discussion about what this enhanced supervision will constitute, so as to ensure coher-
ence in perspectives across the financial system.

The third element is that of taking the decision to impose system-widemeasures on
the financial system. The implementation of the system-wide measure chosen by the
FSDCwill be done by the regulatory agencies, in accordance with their primary legislative
mandate. These measures can include capital bu�ers that work to diminish systemic
risk, for example, by building up capital – across the financial system – in good times and
drawing on that capital when the system is under stress. As with everything else in the
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field of systemic risk, it is essential that system-wide measures are implemented on the
scale of the financial system or a large part of the financial system. For example, raising
capital requirements for the banking sector alone may lead to an increase in systemic
risk relating to bank substitutes, or the non-banking sector, which may defeat the pur-
pose of imposing the system-wide measure. For a system-wide measure such as capital
requirements to matter on the scale of the entire financial system, the formulation and
operation of such measures would have to take place in a co-ordinated fashion.

The fourth element requires promotion of inter-regulatory co-ordination amongst
the member of the FSDC. E�ective co-ordination across a wide range of policy areas
is a key element of designing an appropriate institutional framework to monitor sys-
temic risk. Since co-ordination is an inherent part of the FSDC’s work, the performance
of this function may not be visible as a stand alone process with separate tangible goals.
Nonetheless, the FSDCwould focus on facilitating co-ordination which will aim to reduce
regulatory uncertainty, thus promoting the overall coherence of the financial system.

Finally, the fi�h element involves assisting the Central Government with crisis man-
agement. In the event that any systemic crises occur, the dra� Code emphasises a more
formal and cohesive approach to crisis management. The Ministry of Finance, Central
Governmentwill lead the crisismanagement function, with assistance from the FSDC. The
FSDCwill also provide assistance tomembers andother agencies in their e�orts to resolve
the crisis.

9.5. Constructing and analysing a system-wide database

The process of systemic risk oversight begins with the gathering of information from all
sectors of the financial system, collating the same and analysing it from the viewpoint
of identifying system-wide trends which may be areas of concern. This requires inter-
regulatory agency co-ordination, throughwhich the data gathering, as well as discussion
leads to informed decisionmaking. The Commission envisages the construction of a uni-
fied database, located at the FSDC which will hold all data relating to the entire financial
system.

The FSDCwill be a forum for the construction of a sophisticated database leading to
theassimilationand transmissionof system-wide financial data (Table9.5). Thisdatabase
will serve to assist the FSDC in conducting research on systemic risk and system-wide
trends, and facilitate a discussion about policy alternatives between the members of the
FSDC. It will not have any power to give directions to financial regulatory agencies, which
would be governed only by their respective legislation. The reporting requirements will
be stipulated by the respective regulatory agency in relation to its respective financial
entities. The latter will be required to route the data only through the FSDC’s database.
All regulatory agencies will have instantaneous and continuous access to the data of fi-
nancial entities which they regulate.

Once this database is in place, and maintained regularly, the FSDC would conduct
research, in co-operation with all regulatory institutions andwith several academic insti-
tutions in order to analyse this data and identify potential systemic risks. These areas
of concern would be brought up for discussion at the FSDC. Based on the consensus
achieved at the FSDC, actions would be undertaken by all regulatory agencies in a co-
ordinated fashion.

Towards this end, the FSDCwill operate a data centre called the Financial Data Man-
agement Centre (FDMC) that will obtain data from regulated entities and other financial
firms. All supervisory information supplied by a regulated entity to any regulator will be
routed through and held by this database; there will be no other physical or electronic
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filings by financial firms. It must be noted however that regulators and agencies will con-
tinue to collect any data that they require until the FDMC is fully functional. The FDMCwill
also contain public domain data from the economy at large, as appropriate.

Once the FDMC is operationalised each regulated entitywill only submit all regulatory
data through thedatabase. Further, each regulatory agencywill onlybeallowed toaccess
the data it is authorised to collect from the entities that it regulates, to ensure that there is
no widespread access by all regulatory agencies to a regulated entity’s data. This access
will be governed by memoranda of understanding that the members will enter into with
the FSDC and the FDMC.

Table of Recommendations 9.5 The Financial Data Management Centre
I The FDMC will work within the FSDC as the sole electronic system for the collection of data from financial

entities for regulatory reporting and supervision;
I All decisions on the nature of information to be collected will be entirely within the domain of individual

regulatory agencies;
I The FDMC sta� will merely aggregate the data and provide access to the regulators. All vetting and review of

such data, and requests for additional information will continue to be done by the individual regulators; and
I The FSDCwould be empowered to enter intomemoranda of understanding with other regulators such as the

CCI or other statutory agencies associated with the financial system for increasing the ambit of a centralised
data collection, transmission and warehousing function.

To preserve data confidentiality, the FSDC’s use of the data in the FDMC will be gov-
erned by the dra� Code. It is envisaged that where the FSDC is required to obtain infor-
mation from unregulated financial entities, it will be able to do so; however requests for
data by the FSDC must necessarily be in consonance with it’s objectives. There will be
legal procedures, grounded in principles of due process and regulatory governance that
will guide the request for such data by the FSDC.

It is envisaged that anonymised data from the FDMC (whichwill not contravene confi-
dentiality or privacy concerns or other law)may bemade available for access to research
bodies and members of the public to foster greater analysis and research relating to the
financial system.

The FDMC would represent the first accretion of information on a financial system
scale in India. With this data in hand, the FSDC would conduct a research programme
on the problems of monitoring and mitigating systemic risk, through the identification
of system-wide trends. In addition, the FDMC would also reduce the burden of multi-
ple filings by financial firms, and promote a more e�icient system of regulatory informa-
tion gathering. Many benefits accrue from creating an FDMC, including de-duplication of
regulatory filings, lower costs of compliance for firms, and standardisation of regulatory
data standards. Members of the public and research bodies will also be able to access
anonymised data to foster greater analysis and research of the financial system.

The operations of the FDMC are defined in Table 9.5.
It is evident that therewill be considerable challenges that the FSDCwould facewhile

trying to conduct this researchprogramme. Thepatternsof systemic risk in Indiaare likely
to di�er considerablywhen comparedwith the experiences ofmore developed countries,
which limits the portability of knowledge and ideas from those settings. Additionally, pol-
icy and scholarly understanding of systemic risk is relatively underdeveloped to the ex-
tent that actions to develop these databases have begun as recently as 2010 in countries
such as the US. The FSDCwould have to undertake special e�orts in ensuring that the re-
search programme has adequate capabilities and meets the desired end. The research
programmemust:

1. Identify the interconnectedness of, and systemic risk concerns in, the financial sys-
tem;
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Table of Recommendations 9.6 Data, research and analysis
I E�ective and informed analysis of systemic risk requires access to a high-quality, system-wide financial

database containing data from all regulated and some unregulated entities;
I The dra� Code will provide for a central agency or other mechanism that collects, warehouses and provides

access to financial data. Such mechanism must be guided by certain basic principles – to standardise data
collection; to reduce duplication of data; and to protect the confidentiality and privacy of data;

I There will be technological safeguards, as well as legal process to balance the gains from requests for data,
and possession of information;

I The agency will also conduct analysis and research to develop indicators and instruments to monitor and
mitigate risk, respectively. Each policy initiative in the field of systemic risk should be associated with data-
capture and post-mortem analysis. This researchmust achieve state of the art capability by world standards.
It must recognise the unique features of the Indian financial system (and not mechanically transplant ideas
from elsewhere) while featuring rigorous research methodologies that are respected worldwide; and

I Regular progress reports on the database, and results of the research programme, should be disseminated
to the public. Anonymised data may also be released to foster better analysis and research.

2. Provide rapid response analysis when there is a significant financial event;
3. Develop systemic risk indicators;
4. Advise the FSDC on the formal functions of the FSDC (listed ahead) in the field of
systemic risk;

5. Analyse the optimal uses of system-wide measures for influencing systemic risk
that are embedded in the present law, and envision measures that merit consid-
eration in future amendments to law;

6. Study the impact of regulatory policy on overall financial stability; and
7. Communicate the results of research to market participants and the public on a
regular basis.

A summary of the research and analysis function as envisaged by the Commission is
provided in Table 9.6.

9.6. Identification of systemically important firms
The dra� Code in relation to micro-prudential regulation envisaged by the Commission
imposes prudential requirements upon financial firms in accordance with the objectives
and principles of the regulator. Some financial firms may present exceptional risks to
the system by virtue of their sheer size, interconnectedness or infeasibility of resolution.
Some financial firms can generate systemic risk concerns when seen as a conglomerate,
though not taken individually. Some financial firms or conglomerates could be systemi-
cally important even if theymake no promises to consumers, and are thus outsidemicro-
prudential regulation.

The FSDCwill analyse the data from the FDMC to obtain information in relation to the
overall financial system, and name the firms and conglomerates that are systemically im-
portant. The process used to identify SIFIs here will benefit from international standards,
but will be rooted in Indian realities. Themethodology that will be used for this designa-
tion will be released into the public domain, go through a notice-and-comment process,
and finally be approved by the FSDC.

This methodology will then be applied to the database within the FSDC to generate a
checklist of systemically important firms and conglomerates, which will be released into
the public domain. These firms will be brought under heightened supervision through
micro-prudential supervision and the resolution corporation. The strategies for height-
ened supervision, that will be applied inmicro-prudential supervision and by the resolu-
tion corporation, will be discussed at the FSDC so as to induce consistency in treatment
across the financial system. This informationwill alsobe released into thepublic domain.
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Table of Recommendations 9.7 Designation as Systemically Important Financial
Institutions

I The FSDC will agree on the methodology for identifying SIFIs, which will embrace global standards to the
extent possible for the Indian financial system. All the recommendations for the regulation-making process
put forth by the Commission will be enforced on the construction of the methodology;

I Using thismethodology, the FSDCwill identify SIFIs. The list of such institutionswill be released into thepublic
domain annually;

I SIFIs will have the choice of appealing their designation at the appellate tribunal;
I This designation will be used by micro-prudential regulators, and by the resolution corporation, to exercise

a higher standard of regulation and supervision; and
I The FSDCwill monitor the higher standard of regulation and supervision by the regulatory agencies.

Financial firms can be adversely a�ected by being designated systemically impor-
tant and being called upon to face higher regulatory standards and supervisory focus.
The Commission therefore believes that financial firms must have an opportunity to ap-
peal this designation to ensure that the FSDC’s decisions comport with basic principles of
regulatory governance.

The process followed in this field must, hence, follow a carefully structured set of
steps, as detailed in Table 9.7.

9.7. System-wide measures

Financial regulators worldwide are gradually evolvingmeasures for regulation which ap-
ply at a system scale. For example, measures that seek to resolve the problems caused
by systemic cyclicality include the increase of capital requirements – across the financial
system – in good times, and vice versa. This area also requires co-ordinated movement
by all financial regulatory agencies. If, for example, capital requirements are raised in the
banking sector alone, but not in other parts of the financial system, business will simply
move away from banks, leading to regulatory arbitrage.

Therefore, there is considerable interest worldwide in identifying appropriate mea-
sures for counter-cyclical capital variation that are applicable to the entire financial sys-
tem, or large parts of the financial system. At the same time, systemic risk as a body of
professional, scholarly and policy knowledge is relatively underdeveloped. Therefore the
Commissionproposes laying the legal foundations for onemeasure - the counter-cyclical
capital bu�er.

The FSDCmust conduct researchand formulateamechanism for the implementation
of a counter-cyclical capital bu�er such that it is applicable to the entire financial system,
or large parts of the financial system - thus preventing concerns of regulatory arbitrage.
Once such a measure has been formulated, the members of the FSDC will will move in
unison to increase or decrease capital requirements in counter-cyclical fashion. It must
be noted that the counter-cyclical capital bu�er is in addition to each regulator’s power
to specify capital requirements under its micro-prudential mandate.

Various types of system-wide measures which seek to resolve problems that are not
solely cyclical in nature are also being debated internationally, such as sectoral capi-
tal requirements and leverage ratio requirements. In the coming decades, as the global
consensus on such measures, as well as the experiences of countries in the use of such
measures will increase, the FSDCmay need to develop and authorise other system-wide
measures.

When such a scenario arises, the systemic risk law should be amended to provide the
legal foundations of additional measures. The Commission recommends that the FSDC
should research the applicability of other system-wide measures to the Indian financial
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Table of Recommendations 9.8 Counter-cyclical capital measures
I The FSDCmust conduct research and formulate a mechanism for the implementation of a counter-cyclical

capital bu�er such that it is applicable to the entire financial system, or large parts of the financial system;
I The counter-cyclical capital bu�er will be applied at the level of the entire financial system, or to large parts

of the financial system, as appropriate;
I The FSDC will make the decision to increase capital requirements when systemic risk is building up, and de-

crease such requirements, and free capital when the system is under stress;
I Decisions of the FSDC will translate into action through co-ordinated regulations issued by the respective

regulatory agencies with identical e�ective dates; and
I The FSDC will continue to conduct research on other measures. Once the FSDC is satisfied regarding the ap-

plicability of a measure, drawing on both international experience and original research in Indian settings,
the Ministry of Finance will propose amendments to the appropriate sections of the dra� Code pertaining to
systemic risk, in Parliament.

Table of Recommendations 9.9 Aspects of inter-regulatory agency co-ordination
I Promoting formal co-ordination mechanisms amongst regulatory agencies;
I Coordinating the conduct of systemic-risk monitoring functions;
I Facilitating the adoption of common standards and practices in rule-making and enforcement;
I Coordinating with international organisations and multilateral bodies in conjunction with the Ministry of Fi-

nance; and
I Helping to resolve inter-regulatory agency disputes.

system and devise new measures (based on international best practices where appro-
priate). To this end, the Commission recommends that the Central Government should
undertake a formal review of this issue in five years.

9.8. Inter-regulatory agency co-ordination
The institutional arrangement of the FSDC brings together multiple regulatory perspec-
tives which are essential to identifyingmarket trends that can result in systemic risk. The
Commission believes that the FSDC can further promote co-ordination and consultation
by initiating measures like the establishment of joint working groups, cross-sta�ing ini-
tiatives, designated points of contact for inter-regulatory communication, resolution of
disputes and other such mechanisms betweenmember-regulators.

The board of the FSDC will engage in resolving regulatory disputes amongst mem-
bers of the FSDC and between members and other regulatory agencies, if required. The
board of the FSDC will be empowered to determine its own procedure for resolution of
the dispute, in line with the principles of natural justice.

The FSDC will also work with member-regulators to help in identifying and reducing
regulatory uncertainty. In order to reduce regulatory uncertainty, the FSDC will promote
consistency in theprinciples andpractices adoptedby itsmember-regulators in the areas
of rule-making and enforcement. Such e�orts will enable better resolution of conflicts
between the policies of the members and promote cohesive oversight of the financial
system.

The Commission wishes to emphasise that any action of the FSDC in this regard will
not interfere with the functioning or the primary regulatory mandate of the regulators.
Table 9.9 summarises the envisioned approach to inter-regulatory co-ordination.

9.9. Crisis management
Despite the best e�orts at avoiding systemic crises, there is a possibility that some crises
may occur. Crisis management requires extraordinary co-operation between the various
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regulatory agencies. In such a situation, the FSDCwill:

I Provide and conduct data analysis and research to seek to understand and resolve
the crisis;

I Assist the regulators andmembers of the FSDC in their e�orts to resolve the crisis;
I Implement any system-wide measures such as the release of the counter-cyclical
capital bu�er;

I Discuss and assist in the implementation of extraordinary methods of resolution
for certain entities, such as SIFIs, if required; and

I Initiate an audit of all actions leading up to, and taken during, a crisis.

For e�icient crisis management, the Central Government should have the ability to
tap into the data and knowledge at FSDC and particularly, the FDMC. Second, crisis man-
agementwill be improvedby thepresenceof the resolution corporationand system-wide
measures suchas the releaseof the counter-cyclical bu�er. Finally, theMinistry of Finance
will be required to consult with the FSDC before making any decisions in relation to fiscal
assistance, or other extraordinary assistance to financial service providers. The use of
these powers should be restricted to emergency situations, and the actions of the FSDC
should be subject to a post-crisis audit so as to ensure accountability.
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Financial inclusionandmarket
development

In the framework proposed by the Commission, the focus is on regulatory functions,
which are meant to address market failures that impede e�icient functioning of the fi-
nancial system. There are certain functions that are present in the existing legal and reg-
ulatory framework that are not strictly regulatory in nature, and therefore remain to be
addressed. Specifically, these are functions that the state plays in (a) ensuringmore equi-
table distribution of financial services, and (b) in fostering the development or improve-
ment of market infrastructure andmarket processes. In this chapter, these problems are
discussed in terms of the objectives, powers to pursue objectives, principles to guide use
of powers, and institutional roles that should be enshrined in the the dra� Code.

10.1. Objectives

Development concerns within Indian financial markets broadly involve two aspects: (i)
financial inclusion: initiatives where certain sectors, income or occupational categories
are the beneficiaries of redistribution of financial services, and (ii) market development:
fostering the development or improvement of market infrastructure or market process
(see Table 10.1).

Financial inclusion comprises certain interventions that impose costs on society as
a whole and yield gains to particular groups of citizens. Prominent and well-known ini-
tiatives of this nature include restrictions on branch licensing, to require banks to open
branches in rural areas, and priority sector lending, to name some more widely known
initiatives in banking. Similar initiatives are there in other sectors as well.

Table of Recommendations 10.1 Development functions
The Code should provide for the objective of fostering the development or improvement of market infrastructure or
market process. This objective translates into the following:

1. Modernisation of market infrastructure or market process, particularly with regard to the adoption of new
technology;

2. Expanding consumer participation; and
3. Aligning market infrastructure or market process with international best practices.
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Market development requires information gathering and analysis, which may be at
the level of one sector, or on the scale of the full financial system. Inter-regulatory co-
ordination is o�en called for. Market development may also require spending resources
onmarket infrastructure that has public good characteristics. Such resources may be re-
covered from the financial serviceproviders, and spent onmarket infrastructurebasedon
a thorough understanding of costs and benefits. Market development may also require
notifying regulations to bring market processes in line with international best practices.

Accordingly, the Commission, a�er much debate on the objectives of regulators in
the pursuit of development, recommends that the regulatory objective of development
should translate into the following:

1. Modernisation: The regulator should undertake measures that are necessary to modernise mar-
ket infrastructure or market process, particularly measures with regard to the adoption of new
technology.

2. Enlarging consumer participation: The regulator should be able to pursue certain social goals
which contribute to thewelfare of the peoplemore broadly. In particular, the regulator should be
able to undertake measures that provide for the di�erentiation of financial products or financial
services to specified categories of consumers, or that enlarge consumer participation in financial
markets generally.

3. Best practices: The regulator may undertake measures to align market infrastructure or market
process with international best practices.

Besides the measures that the regulator may undertake to pursue its objective of
market development, theCommission recommends that theCentralGovernment should
be able to direct a specific regulator to ensure the provision of specified financial services
by specified financial service providers or to any consumer or class of consumers. The
provision of services in this regardmust be with a view to ensure e�ective and a�ordable
access of financial services to persons who would ordinarily not have such access.

The Commission acknowledges that theremay be costs incurred by financial service
providers in implementing such directions, and recommends that the Central Govern-
ment reimburse the cost of granting such access to the financial service providers.

10.2. Institutional architecture
The Commission believes that these questions of development of markets and financial
inclusion create certain problems for public administration. As an example, consider an
attempt at subsidising credit for agriculture, or an attempt at increasing the flow of credit
into certain states. If this is donebya financial regulator, threeproblemsare encountered:

1. Hidden costs:When a regulation forces banks to givemore loans to open a bank branch in a non-
profitable location, this imposes a cost – a tax – upon other branches, and also depositors and
shareholders. Questions of institutional design are raised when the power to impose such costs
on certainparts in society is given tounelectedo�icials. Therefore, theCommission recommends
that where there is a cost incurred by financial service providers in granting e�ective and a�ord-
able access to financial services, such financial service providers should be reimbursed in some
form (for example, cash, cash equivalents or tax benefits).

2. Dilution of accountability: There is considerable policy knowledge and experience worldwide
about embedding principles of accountability into systems of consumer protection and micro-
prudential regulation. There is less experience and information available with regard to account-
ability principles for market development or inclusion initiatives. For example, the number of
households that participate in a given financial productmaybe increasedquickly by reducing the
burden of consumer protection. Similarly, the function of redistribution to exporters, by requir-
ing banks to give loans to exporters, is in direct conflict with the function of protecting consumers
who deposit money with banks. Competing objectives can hinder accountability.

3. Ine�iciency: When a transfer is achieved by taxing some consumers in order to deliver gains to
others, this is a form of taxation. The Commission believes such implicit and selective taxation of
di�erent categories of consumers is ine�icient.
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Table of Recommendations 10.2 Implementing market development
The implementation of the objectives of development should be as follows:

1. Regulators shouldpursueadevelopmental strategy that fosters thedevelopmentand improvementofmarket-
wide infrastructure and processes:

I This should includemeasures tomodernisemarket infrastructure ormarket process, including in par-
ticular, the adoption of new technology; measures to provide for product di�erentiation, or enlarging
consumer participation; or measures to align market infrastructure or market process with interna-
tional best practices.

I This goal should be subordinate to the goals of consumer protection andmicro-prudential regulation,
and should only be pursued where there is evidence of co-ordination failures in the market impeding
the development of such infrastructure and processes.

I Ahigh-quality rule-making process should be applied and should involve features such as cost-benefit
analysis and notice-and-comment periods.

I There should be ex-post evaluation of the initiatives, to assess the costs of these initiatives and com-
pare them with the benefits.

2. In addition, the Central Government should be able to direct specific regulators to ensure certain practices
in the financial markets:

I These directions should be in the form of an order in writing issued by the Central Government and
notified in the O�icial Gazette, to any specific Regulator to ensure the provision of any specific finan-
cial service by any specific category of financial service provider or to any consumer or classes of con-
sumers on such conditions asmaybeprescribed, with a view to ensure e�ective and a�ordable access
of financial services to any category of persons who would ordinarily not have such access; and

I The Central Government should reimburse the cost of granting such access by providing either cash
or cash equivalents, or tax benefits to the financial service provider.

3. For initiatives involving multiple regulators, FSDC would play a think-tank role: In this instance, FSDC would
perform a research and analytic role - measuring the state of play and the rate of progress of initiatives, un-
dertaking post-facto analysis of past initiatives, formulating new ideas for reform and raising thembefore the
Council.

4. Where the issue is cross-sectoral and there is a need for co-ordination among regulators, this co-ordination
should be done through FSDC.

The Commission believes that there is a danger of reaching suboptimal outcomes
when goals, powers and accountability are not clearly defined. Accordingly, the Com-
mission recommendse�orts tomeasure the e�icacyof givendevelopment initiatives and
evaluate alternative paths.

The Commission recommends:
1. Initiatives for development should be pursued by the regulators.

2. Additionally, the Central Government may direct a specific regulator to ensure the provision of
specified financial services either by specified financial service providers or to any consumers or
classes of consumers. The provision of such services must be with a view to ensure e�ective and
a�ordable access to such services by persons who would ordinarily not have such access.

3. Where a financial service provider incurs costs in implementing such directions, the Central Gov-
ernment will reimburse the cost of granting such access by providing either cash or cash equiva-
lents, or tax benefits to the financial service provider.

4. Wherever an initiative involves multiple regulators, the overall process of development should
be analysed and measured by the FSDC. Similarly, if there is a need for co-ordination between
regulators, it should be done through FSDC (see Table 10.2)

10.3. Principles that guide the use of measures
The Commission suggests a cluster of principles to guide the use of measures by the reg-
ulator and the government. In particular the Commission believes that the lawmust pro-
vide for the following balancing principles:

1. Minimising any potential adverse impact on the ability of the financial system to
achieve an e�icient allocation of resources: For a given improvement in financial
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inclusion, the instruments should be used in a manner that is least distorting for
capital allocation decisions of institutions.

2. Minimising any potential adverse impact on the ability of a consumer to take respon-
sibility for transactional decisions: Consumers should take responsibility for their
informed decisions. Instruments of development should be used in such amanner
that lead to the least distortion of incentives for consumers.

3. Minimising detriment to objectives of consumer protection, micro prudential regula-
tion, and systemic risk regulation: Instruments should be used in a manner least
likely to cause detriment to achievement of objectives of the main financial regu-
lation laws.

4. Ensuring that any obligation imposed on a financial service provider is commensu-
rate and consistent with the benefits expected to result from the imposition of obliga-
tions under such measures.
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Monetarypolicy

In the long run, the prime determinant of price stability in a country is the conduct of
monetary policy. While price fluctuations on a horizon of a few months may be influ-
enced by other considerations, such as a monsoon failure, these considerations do not
explain sustained inflation overmulti-year horizons. Advanced and emerging economies
have achieved price stability by establishing appropriate institutional arrangements for
monetary policy.

Price stability is a desirable goal in its own right, particularly in Indiawhere inflation is
known to hurt the poor. A focus on price stability is also associated withmacroeconomic
stabilisation. When an economy is overheating, inflation tends to rise; and a central bank
that focuses on price stability tightens monetary policy. Similar e�ects would be found
in a downturn, with a drop in inflation andmonetary easing. Through this, a central bank
that focuses on price stability tends to stabilise the economy.

In the 1970s, many countries experienced stagflation: a combination of low GDP
growth and high inflation rate. To a large extent, these problems were related to the
conduct ofmonetary policy. From the late 1970s onwards, the shi� to amore rules-based
monetary policy, and one that was more oriented towards price stability, has helped im-
prove macroeconomic outcomes.

The Commission believes that the central bank must be given a quantitative mon-
itorable objective by the Central Government for its monetary policy function. Whereas
theCommission recognises that there is broad consensus at an international scale on the
need for a central bank to have a clear focus on price stability, a�er much discussions, it
has decided to not specify such a requirement in the dra� Code. Instead, the objective
that the central bankmust pursue would be defined by a Central Government and could
potentially change over the years. If, in the future, the Government felt that the appropri-
ate goal of monetary policy was a fixed exchange rate, or nominal GDP, then it would be
able to specify these goals.

The problems of independence and accountability have unique features in the field
ofmonetary policy. In the areas of consumer protection,micro-prudential regulation and
resolution, independence and accountability are required in order to reduce the extent
to which individual financial firms facing enforcement actions bring pressure on finan-
cial regulators. In contrast, in the field of monetary policy, there is no engagement with
individual financial firms. The objectives are at the level of the economy; the instruments
utilised are at the level of the economy. Monetary policy does not require conducting
inspections of financial firms and writing orders at the level of one financial firm.
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Table of Recommendations 11.1 Objective of monetary policy

1. The Central Government, in consultation with the central bank Chairperson, would release a Statement es-
tablishing the specifics of its predominant objective, as well as other secondary objectives (if any). In addi-
tion, if there aremultiple secondary objectives, these would be prioritised in the Statement. These would be
medium-term objectives.

2. The Statement would also define what constitutes a substantial failure in achieving the objectives.
3. The Statement would be released into the public domain.

At the same time, there is a strong case for independence in making this decision.
If a central bank lacks independence, it comes under pressure to cut rates in the period
preceding elections. This tends to kick o� increased inflation a�er elections. The lack of
independence at a central bank is thus associated with reduced fairness in elections and
enhanced macroeconomic fluctuations.

Achieving independence of a central bank requires appropriate institutional design.
One key element is a MPC that controls all instruments of monetary policy. Such an ar-
rangement yields improved decisions by pooling the thinking and analysis of multiple
members. In addition, it reduces the extent to which the head of a central bank can be
pressured to cut rates in accommodating the government. The Ministry of Finance, as a
representative of the Central Government, has the right to be heard inMPCmeetings, but
it should have no voting member in the MPC. This would remove political and electoral
considerations from the conduct of monetary policy.

The strongest form of independence, among all the agencies for which bills have
been dra�ed by the Commission, is found with the central bank. This requires a com-
mensurately strong accountability mechanism. Strengthening accountability, alongside
enhanced independence, is a core theme of the Commission.

11.1. Objective of monetary policy

The Central Government, in consultation with the head of the central bank (refered to
as Chairperson in this chapter), would determine the predominant objective of mone-
tary policy, as well as other secondary objectives (if any) through a formal process shown
in Table 11.1. The specifics of the objectives would be articulated in a Statement, which
would be released into the public domain. Each objective would be a quantifiable, nu-
merical target. Secondary objectives would be prioritised and could be pursued subject
to successful delivery of the predominant objective. These would be medium-term tar-
gets. The Statement would also quantitatively define what constitutes a substantial fail-
ure in achieving these objectives.

While the Statement would be issued every two years, it is expected that the sub-
stance of the Statement would be modified only occasionally, thus giving stability to
monetary policy strategy.

11.2. Powers of the central bank

In order to perform its monetary policy functions and play its role as the lender of last
resort, the central bank will have the following powers:

1. Issuance of Legal Tender Currency: The central bank would be the sole agency au-
thorised to issue currency.

2. Banker to Banks: In order to facilitate smooth inter-bank transfer of funds, or to
makepaymentsand to receive fundson their behalf, banksneedacommonbanker.
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To facilitate smooth operation of this function of banks, an arrangement needs to
be in place to transfer money from one bank to another. To fulfil this function, the
central bankwould act as custodian of specified reserves of commercial banks and
as their settlement agent.

3. Act as banker to the government: As a banker to the Government, the central bank
would perform the same functions for the Government as a commercial bank per-
forms for its customers. It wouldmaintain accounts of the Government; receive de-
posits from, andmake advances to, the Government; provide foreign exchange re-
sources to the Government for repaying external debt or purchasing foreign goods
or making other payments. This would not include debt management for the Cen-
tral Government, which would be undertaken by the debt management agency.

4. Act as custodian and manager of foreign exchange reserves: The central bank, as
custodian of the country’s foreign exchange reserves, would be responsible for
managing such reserves. The basic parameters of the central bank’s policies for
foreign exchange reserves management would be safety, liquidity and returns.

5. Powers tomanage its balance sheet: The central bank would have the power to un-
dertake market operations, onshore and o�shore, in managing its balance sheet.
This may include, but would not be limited to, buying and selling of securities, for-
eign currencies, gold and other precious metals.

11.3. The monetary policy process

Once theCentral Government has chosen the objective ofmonetary policy, themonetary
policy process would comprise five elements:

1. Measurement and research foundations;

2. Decisions about the instruments of monetary policy;

3. Operating procedure of monetary policy;

4. Monetary policy transmission; and

5. Accountability mechanisms.

The central bank would establish an internal organisation structure to perform the
first step – the economic measurement and economic research foundations that must
guide monetary policy.

The Commission recommends the establishment of an executive MPC that would
meet on a fixed schedule and vote to determine the course of monetary policy.

Once the MPC has determined the policy action, the central bank would establish an
operating procedure through which the operating target would be achieved.

Monetary policy influences the economy through themonetary policy transmission –
the array of channels through which monetary policy instruments influence households
and firms in the economy.

Finally, there are accountability mechanisms through which the central bank would
be held accountable for delivering on the objectives that have been established for it.

When all these five elements work well, the central bank would be able to deliver
on the goals established for it. The dra� Code has focused on the second (‘Decisions
about the instruments of monetary policy’) and the fi�h (‘Accountability mechanisms’),
which require to be enshrined in the law. The remaining three elements – measurement
and research, operatingprocedure, andmonetary policy transmission –would takeplace
through the management process of the central bank, with oversight of the board.
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Table of Recommendations 11.2 The monetary policy committee

1. The MPC will be chaired by the Chairperson of the central bank. It will have one executive member of the
board of the central bank and five external members.

2. External members will be independent experts in the field of monetary economics and finance. Thesemem-
bers will be appointed by the Central Government, where in case of two of thesemembers, the appointment
will be in consultation with the Chairperson.

3. The external members will extensively engage with the organisation and have access to data (except data on
individual financial firms that is related to the supervisory process), research and other o�ice facilities. How-
ever, they will have no management or operational role within the central bank. They will not be members
of the board or any of the two advisory councils (described ahead). Their only function in the central bank is
to be members of the MPC.

4. The MPC will meet periodically and vote on all instruments of monetary policy. The main briefing report of
the central bank’s research department to the MPC would be released to the public one day before the MPC
meeting.

5. A representativeof theCentral Governmentwouldparticipate in theMPCmeetings, butwouldnot havea vote.
The representativewould express the views of theMinistry of Finance and these viewswould be released into
the public domain.

6. Decisions of the MPCwould be made on a one-person one-vote basis.
7. Each of the seven members will also submit a rationale statement about his/her vote. With a lag of three
weeks, the voting record and all seven rationale statements would be released into the public domain.

8. The central bank Chairpersonwould have the power to override theMPC in exceptional circumstances. How-
ever, he/shewould be required to release a rationale statement in public, explaining the reasons for disagree-
ing with the MPC.

11.4. The monetary policy committee

The Commission recommends the creation of an MPC that would determine the policy
interest rate. In addition to the Chairperson and one executive member of the board,
the MPC would have five external members. Of these five, two would be appointed by
the Central Government, in consultation with the Chairperson, while the remaining three
would be appointed solely by the Central Government. Thesemembersmust not be em-
ployees of the Government or the central bank or be involved in political activity. They
may be permitted to hold other o�ices or positions during their tenure as MPCmembers,
subject to there being no conflict of interest. In order to avoid conflict of interest, external
members should: (a) be restricted fromcertain activities or a�iliations outside the central
bank – thesemay include restrictions on involvement in financial institutions; and (b) not
have allied commercial interests that may give them unfair advantage due to access to
privileged information obtained in their capacity as members of the MPC.

MPC members would have access to relevant information within the central bank,
other than information about individual financial firms that is related to the supervisory
process. Thememberswould interactwith the researchdepartment onanongoingbasis.
This would provide the members with a complete information base required to vote on
monetary policy decisions.

This arrangement, which has been adopted in the monetary policy process world-
wide, has many strengths. A formal voting structure, coupled with the release of the vot-
ing record and rationale statement, ensures that each member analyses the questions
and arrives at his/her own judgement; and ensures that it diminishes the extent to which
an individual can dominate the MPCmeeting.

Monetary policy faces a challenge in terms of the dangers of political interference,
particularly in the period prior to elections. The political leadershipmay o�en try to pres-
sure the head of the central bank, asking for accommodativemonetary policy. By placing
the decision clearly in the hands of theMPC, there is no one person that can be pressured.
A representativeof theCentralGovernment,wouldparticipate inMPCmeetingsbutwould
not have a vote.
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The sta� of the central bank report to the head of the central bank and face obvious
conflicts of interest in voting independently. Additionally, havingmultiplemembers from
one organisation raises the possibility of group-think. These concerns are addressed by
having five externalmembers on theMPC. However, ultimately it is the head of the central
bank whomust be held responsible for delivering on the monetary policy objectives.

The accountability mechanisms (described ahead) would ultimately rest with the
head of the central bank. Hence, under extreme circumstances, the head of the central
bank has the power to override the MPC. However, this would have to be accompanied
by a letter to the Central Government, which would be released into the public domain,
explainingwhy he/she feels that theMPC is exceptionally incorrect in its assessment, thus
justifying an exceptional bypassing of the MPC.

Under normal conditions, monetary policy can generally be conducted using only
one instrument, the control of the short-term policy rate. Occasionally, there may be a
need to use other instruments, such as ‘quantitative easing’, or, trading on the currency
market, or, capital controls.1 The framework envisaged by the Commission is unified in
its approach: All powers of monetary policy should be wielded in the pursuit of well de-
fined objectives established by the Central Government, and all exercise of these powers
should be done by voting at the MPC.

The structure and functioning of the MPC is summarised in Table 11.2.

11.5. Accountability

Alongside the definition of the monetary policy objectives of the central bank, the State-
ment of the Central Government that establishes the objective of monetary policy would
clearly define what constitutes a substantial failure to achieve monetary policy objec-
tives. If such an event should arise, the head of the central bankwould have to: (a) write a
document explaining the reasons for these failures; (b) propose a programme of action;
(c) demonstrate how this programme addresses the problems that have hindered the
achievement of the target(s); and (d) specify a time horizon over which the MPC expects
the target to be achieved.

A further check is envisaged in the form of a reserve power granted to the Central
Government to issue directions to the central bank on issues of monetary policy under
certain extreme circumstances. Given the drastic nature of this power, any direction un-
der this power must be approved by both Houses of Parliament and can be in force only
for a period of threemonths. Such directionmay be issued in consultation with the head
of the central bank.

11.6. Institutional structure

11.6.1. Board of the central bank
The board of the central bank would oversee the functioning of: (a) monetary policy; (b)
micro-prudential and consumer protection functions for banking; and (c) micro-pruden-
tial and consumer protection functions for payments. The Chairperson and the board
would ultimately be responsible for continually reforming the organisation so as to de-
liver on its objectives as defined in the dra� Code. Decision-making about organisational
and institutional arrangements would take place at the board.

1The Commission envisages that the central bank will frame regulations on outbound capital flows, in consulta-
tion with the Government.
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Table of Recommendations 11.3 Board of the central bank

1. The board of the central bank would have up to 12 members; the number of executive members should not
exceed 50 percent.

2. One of the executive members will be the Chairperson of the Bank (who would be the chair of the board).
3. One executive member will function as the administrative lawmember.
4. There would also be nominee members of the Central Government.
5. In the exercise of micro-prudential and consumer protection functions, all regulations would be issued by

the board.
6. The board would oversee the functions of the central bank and have overall control of its organisation struc-

ture. It would continually work towards refashioning the organisation so as to best achieve its goals.
7. The board would be assisted by two advisory councils, in the fields of banking and payments.

Table of Recommendations 11.4 Functioning of the advisory councils for consumer
protection andmicro-prudential regulation in banking and payments

1. In the regulation-making process, all information associated with a proposed regulation would be placed
before the advisory councils, which would dra� a memo with its views on the proposed regulation. This
memo would be presented to the board of the central bank.

2. Each advisory council would author a report every year, taking stock of progress in their respective fields and
making specific recommendations for reform. The reports would be presented to the board of the central
bank for decisions and be released to the public.

3. Each council would periodically originate memos on current policy issues that would be presented to the
central bank board for decisions and released to the public.

While the board would not be involved in monetary policy decisions, it would, how-
ever, watch the extent to which the objectives of monetary policy (as formulated by the
Central Government) are being achieved. The structure of the board, proposed by the
Commission, reflects these three functions, and is shown in Table 11.3.

11.6.2. Advisory councils for banking and payments
Theprovisionson regulatory governance in thedra�Codeenvisionedby theCommission
involves a well-structured regulation-making process. When this process is completed,
each proposed regulation would contain a dra� regulation, the associated cost-benefit
analysis, the comments received from the public, and the substantive response to each
of them. Such information would be placed before the advisory councils and they would
issue a statement containing their opinion on dra� regulations. In addition, the two ad-
visory councils would publish a report each year, highlighting new developments and
areas of concern in their respective fields. The functioning of the two advisory councils
for banking and payments is summarised in Table 11.4.

11.7. Temporary Liquidity Assistance
The central bank would operate mechanisms through which liquidity assistance is po-
tentially available to financial service providers, against adequate collateral, to tide over
temporary liquidity shortages, or, technical payment problems thatmay hamper smooth
functioningof the financial system. Thiswould involve adistinctionbetween ‘standing fa-
cilities’, which are oriented towards resolving problems in payments systems, and ‘emer-
gency lending assistance’, which are somewhat longer term. These processes would in-
volvemechanisms for co-ordinationbetween thecentral bankandother regulatoryagen-
cies. The central bank would issue regulations to determine rules of collateral and the
overall rules governing the lending.

Since this facility is intended to provide short-term liquidity support to financial ser-
vice providers and not meant to be used as a replacement for funding day-to-day oper-
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ations, the price structure should be such that the borrowing entity would prefer to first
seek regular funding from the market.

The identity of the borrowing entity would be revealed to the public only a�er an
appropriate lag, while the total amount lent through this facility should be part of the
daily reporting requirements.
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CHAPTER 12

Public debtmanagement

12.1. An independent public debt management agency
In India today, some functions of public debtmanagement are divided between the Cen-
tral Government and the RBI. The RBImanages themarket borrowing programmeof Cen-
tral and State Governments. External debt is managed directly by the Central Govern-
ment. However, some functions that are crucial to managing public debt are not carried
out at present. For instance, no agency undertakes cash and investment management,
and information relating to contingent and other liabilities is not consolidated. Most im-
portantly, there is no comprehensive picture of the liabilities of the Central Government,
which impedes informed decision making regarding both domestic and foreign borrow-
ing.

For roughly twodecades, the solution thathasbeenproposed inorder toaddress this
problem has been a specialised agency that manages the liabilities of the Central Gov-
ernment in a holistic manner. Public debt is increasingly obtained from private lenders,
including both domestic and foreign entities. Under these conditions, the management
of Government liabilities can grow in infinitely complex ways that could only be tackled
by a specialised agency.

A number of reports dealing with the issue of reform of public debt management,
notably the REPORT OF THE INTERNALWORKING GROUP ON DEBT MANAGEMENT (2008), have
highlighted this gap in Indian financial sector regulation, andhaveargued for the creation
of an independent public debt management o�ice. The Commission also believes that
there are other institutional benefits in avoiding conflicting roles for the RBI.

The Commission has considered the views of the RBI in this regard. The RBI believes
that “to achieve public policy objectives of ensuring growth, price stability and financial
stability, co-ordination between monetary policy, fiscal policy and sovereign debt man-
agement is critical”. In the Commission’s formulation, the management of public debt
will not be carried out in isolation of an understanding between monetary policy and
fiscal policy. This is addressed through the governance arrangements that the Commis-
sion recommends for thepublic debtmanagement agency, where theRBIand theCentral
Government have a presence and a voice in the agency’s deliberations (see Table 12.2).

Drawing on the consensus of expert committees of the last 20 years, the Commis-
sion recommends fast-tracking the setting up of an independent public debt manage-
ment agency. In this regard, the RBI has put forth the view that “the expert committees
that have recommended an independent public debt management agency have made
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fiscal consolidation an essential pre-condition” for creating such an agency. However,
the Commission is of the view that such a pre-condition is not stated as a requisite in
most of the expert committee reports that have recommended an independent public
debt management agency, with the REPORT OF THE INTERNAL WORKING GROUP ON DEBT
MANAGEMENT being a case in point.

The Commission believes that themain benefit of an independent public debtman-
agement agencywill come through the integration of public debtmanagement functions
and various databases and information, which are currently dispersed. By unifying the
public debt management function, and e�iciently linking it with the cash and the invest-
ment management functions, there will be improved information, analysis and thus de-
cision making. With specialised human resources at its disposal, the public debt man-
agement agency can contribute to amore e�ective interface with themarket resulting in
cost-e�icient management of Government borrowings. A specialised, unified and inde-
pendent agency will have significant comparative advantage over the existing structure
of a fractured andunco-ordinatedGovernment borrowingprogrammespreadacross var-
ious agencies.

The Commission’s views on public debt management and the creation of the pub-
lic debt management agency draws significantly from the deliberations of the Working
Group on Public Debt Management (see Annex 19.9).

12.2. Structure of the public debt management agency
The governance and operations of the public debt management agency would be han-
dled through a two-tiered arrangement. At the top, there would be an advisory council,
comprising of experts in finance, law, and public debt management. The advisory coun-
cil must advise and issue opinions on any matter related to the objectives and functions
of the public debt management agency that is referred to it by the agency or the Central
Government. It must also advise and provide its opinion on the financing plans submit-
ted by the public debt management agency to the Central Government, as well as the
agency’s annual report, whenever such opinion is sought. The council must meet peri-
odically to review and ratify the borrowing programme for the upcoming months.

The advisory council must issue its opinion by way of a consensus decision. Enforc-
ing a consensus requirement is also awayof ensuring that there is co-ordinationbetween
the members of the council. Ideally, the chairperson of the council must be obliged to
seek consensus from all members. When no consensus is possible, the council would re-
sort to voting procedures. In such a scenario, opinions of individual dissenting members
should be documented and placed on record. The functioning of the advisory council
must follow standard governancepractices as regards appointments, vacancies,meeting
procedures, terms and conditions of appointment, resignation and future employment.

As its title suggests, the advisory council would have no executive control over the
day to day management of the public debt management agency. The supervision and
control over daily operations and management would vest in the hands of a manage-
ment committee within the public debt management agency. The composition of the
management committee would be similar to that of the advisory council, except that ad-
visory councilmembers would be senior in rank to those of themanagement committee.

Thismanagement committeemust exercisegeneral superintendenceover, andman-
age the administration and business of, the public debt management agency. The rules
and procedures followed by the committee must follow standard governance practices.
The appointment of the chief executive of the public debt management agency should
be open and transparent. The management committee should meet more frequently
than the advisory council, and take operational decisions, which a�ect the daily a�airs
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of the public debt management agency. Table 12.1 and Table 12.2 establish the essential
structure of the public debt management agency.

Table of Recommendations 12.1 An independent debt management agency
The dra� Code creates a specialised statutory public debt management agency that is equipped to manage the
liabilities of the Government in a holistic manner. It will have a two-tiered arrangement as follows:

1. The public debt management agency will be guided by an advisory council and run by amanagement com-
mittee.

2. The composition of the advisory council and management committee will be broadly similar, with repre-
sentation from the RBI and the Central Government. The management committee should be headed by the
chief executive of the agency, and the advisory council should be headed by an independent chairperson
(see Table 12.2).

3. The public debt management agency should function with independent goals and objectives. However, it
remains an agent of the Central Government, to which it will be accountable for its actions and results.

4. There should be regular and frequent consultation and co-ordination with the Central Government and the
RBI, to ensure that all views are taken on record, and there is co-ordination between fiscal policy, monetary
policy and public debtmanagement. In part, this will also be achieved through themanagement committee
and advisory council, where both the Central Government and the RBI have representation.

5. The management committee will seek the opinion of the advisory council in matters of strategy and policy.
6. The advisory council must provide opinions on any matters that are referred to it. It may also make recom-

mendations, of its own accord, on any activities of the public debt management agency it finds relevant.
7. The principles of governance, including transparency and accountability, will apply to all functions of the
public debt management agency, its committee and council.

8. The public debt management agency should be lean on sta�ing, and should have the power to decide sta�
salaries, and outsource a majority of its non-core activities.

The public debt management agency should be a lean organisation, with limited
sta� on its rolls. A larger number of employees may be more challenging to handle, and
may a�ect the organisation’s performance. The public debt management agency must
also have the authority to recruit sta� with specialised skills on the sovereign bondmar-
ket. Therefore, both selection processes and salary structuresmust be within the control
of the agency itself. All non-core responsibilities should be outsourced to appropriate
service providers, and the expertise and functions present within the agency should be
limited and focused on the narrowmandate of the organisation.

Table of Recommendations 12.2 The composition of the advisory council and man-
agement committee
The composition of the management committee will be as follows:

1. the chief executive of the public debt management agency as its chairperson;
2. a nominee of the Central Government as member;
3. a nominee of the RBI as member;
4. a nominee of the State Governments, only if the agency borrows on behalf of any of them; and
5. experts as members.

In case the agency borrows on behalf of one State Government, such Government would nominate its o�icer as
member. If the agency borrows on behalf of more than one State Government, one of such Governments would
nominate that o�icer as member.

The composition of the advisory council will be as follows:

1. a chairperson;
2. a nominee of the Central Government higher than the rank of its nominee in the management committee;
3. a nominee of the RBI higher than the rank of its nominee in the management committee;
4. experts; and
5. the chief executive of the agency.

With the exception of the chief executive of the agency, the members of the advisory council cannot be the same as
the members of the management committee.
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Table of Recommendations 12.3 Operationalising agency role with independent ob-
jectives
The combination of being an agency with independent objectives and agent of Government has operational impli-
cations of the following nature:

1. While the public debt management agency will always act on instructions from the Central Government,
the dra� Code should allow it to have the discretion to decide on the details of how it implements those
instructions in accordance with its objectives.

2. Throughout the process of implementing the instructions it receives, the public debt management agency
must ensure that the objectives are met.

3. If, however, the instructions donot enable its objectives to bemet, thepublic debtmanagement agencymust
have the opportunity to place its objections to the instructions on record.

4. This should be done through mandating a regular consultation and feedback process between the agency
and the Central Government, which should take place throughout the agency’s exercise of its functions.

5. When issuing instructions, the Central Government must be obliged to consider the views of the public debt
management agency, andwould have full knowledge of the objectives of the agency as laid down in the dra�
Code.

6. If there is a disagreement between the two, the public debtmanagement agency would be statutorily bound
tomeet the instructions, but through the consultation and feedback process, it would have placed on record
its inability to meet its objective.

7. The accountability mechanism – routed through the Central Government and eventually to Parliament –
would take into consideration all the e�orts made by the public debt management agency with regard to
achieving its objective, and the objections, if any, it would have already placed on record to this e�ect.

Table of Recommendations 12.4 Objectives of the public debt management agency
Table 12.1 states that the dra� Codemust create a public debtmanagement agency that functions with independent
goals and objectives, while remaining an agent of the Central Government. Accordingly, the dra� Code charges the

public debtmanagement agencywith the objective ofminimising the cost of raising and servicing public debt over the
long-termwithin an acceptable level of risk at all times. This will guide all of its key functions, which includemanaging
the public debt, cash and contingent liabilities of Central Government, and related activities.

12.3. Objectives and functions of the public debt management
agency
Table 12.4 sets out the objectives of the public debt management agency. It is important
to recognise the tension between the short-term and the long-term. A public debt man-
ager can always obtain gains in the short run through tactical decisions which appear to
be expedient or immediately yield gains of a fewbasis points. But these tactics couldwell
be damaging in the long run, if they reduce the confidence ofmarket participants. Hence,
the objective of the public debt management agencymust be clearly defined in the dra�
Code as undertaking those actions which minimise the cost of borrowing of the Govern-
ment in the long run. This should rule out an array of short-sighted tactical actions, such
as exploiting informational asymmetry againstmarket participants, exploiting regulatory
constraints faced by market participants, and so on.

The key functions of the public debt management agency would be to undertake
public debt and cashmanagement for the Central Government. In addition to these, the
various functions of the public debt management agency include the management of
contingent liabilities, research and information, and the fostering of a liquid and e�icient
market for Government securities. These functions are summarised in Table 12.5.

12.3.1. Public debt management
Thepublic debtmanagement agency should advise theCentral Government on the com-
position of debt instruments including the proportion of domestic to foreign debt instru-
ments, alongside a thorough debt-sustainability analysis. Given the rising fiscal needs of
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State Governments, the public debtmanagement agency should co-ordinate the Central
Government borrowing calendar with the borrowings of State Governments to ensure
that the auctions of new issues are appropriately spaced.

The operations of the public debt management agency should also keep inmind in-
vestor preferences and the ultimate objective of public debt management, i.e., to meet
the financial needs of the Central Government in an e�icient manner over the long run.
However, the final decision will rest with the Central Government. Once the Central Gov-
ernment has made decisions on the key questions, its remit would be executed by the
public debt management agency.

Over the medium-term, the public debt management agency’s focus is likely to shi�
towards building voluntary demand for Indian Government paper. It may consider a
range of alternatives such as issuing inflation-indexed bonds or issuing in foreign cur-
rency, aiming to establish mechanisms that help address market concerns regarding in-
flation, exchange rate and credit risk, so as tominimise the interest cost paid by the Cen-
tral Government in the long run.

As things stand today, external debt includes loans received from foreign Govern-
ments and multilateral institutions. The foreign currency borrowing of the Central Gov-
ernment takes place through multilateral and bilateral agencies. There is no direct bor-
rowing from international capital markets. Further, State Governments cannot directly
borrow from abroad and have to go through the Central Government as the sovereign
risk is borne by the latter. Considering all these, both internal and external debt should
fall under the scope of the public debt management agency.

Wherever feasible, the public debt management agency should establish limits for
various categories of risk and overall risk. It must also seek to insure against these risks
inherent in its portfolio. It should also develop a framework that helps identify the risks
in the portfolio more e�iciently, such as those associated with public debt management
operations, refinancing, contingent liabilities, impact of sovereign credit ratings issued
by credit rating agencies and global and domestic business cycle risks. It should also co-
ordinate with the fiscal and monetary policy functions, and actively engage with credit
rating agencies and the private sector and build relationships with market participants.

12.3.2. Cash management
The Central Government has been consistently running large fiscal deficit over the years.
In this situation, cash surpluses do not arise except for very short periods of time, due
to temporary mismatches between receipts and expenditures within a given financial
year. However, the public debt management agency should be tasked with the function
of managing and investing surplus cash of the Central Government whenever such a sit-
uation arises in future.

There is also aneed for the e�icientmanagement of cashbalances across various de-
partments and ministries of the Central Government. Currently, a large part of the funds
received by the various departments and ministries of the Central Government are held
as surplus cash. This results in ine�icient cash management for the Central Government
as a whole. This is because the Central Government might be required to borrow in the
market in a deficit situation evenwhile someof itsministries hold on to surplus balances.

The cash balance position of the Central Government is also closely linked to the
balances of StateGovernments, since the latter temporarily place surpluseswith theCen-
tral Government. The frictional factors that contribute to the unintended liquidity crunch
from time to time can be avoided if better cash management practices are introduced
by both Central and State Governments in harmony with their public debt management
practices.
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Therefore, the public debtmanagement agency should also carry out cashmanage-
ment, with a particular focus on its two main components – cash forecasting and cash
balancing. Cash forecasting involves participating actively in the forecasting of expendi-
ture and revenue, including long-term annual or half-yearly forecasts and the short-term
monthly, fortnightly, weekly or even daily internal forecasts. It also means integrating
forecasts of receipts and payments with other information on cash flows, notably those
generated by financing decisions - bond issuance and servicing and by the cash man-
ager’s own transactions.

Cashbalancing involves co-ordinating thematching of day-to-day expenses and rev-
enues. This includes maintaining a regular channel of communication with the Central
Government’s banker (i.e., RBI) to estimate end-of-day balances. It also requires imple-
menting a remit from the Ministry of Finance regarding managing idle balances. In cer-
tain situations, this might also involvemanagement of permanent or structural cash sur-
pluses.

The public debt management agency should also maintain a database (or have ac-
cess to the database created by the Ministry of Finance for this purpose) of the actual
cash balances and the liquidity requirements of various departments and ministries of
the Central Government, including forecasts of spending and revenue patterns that gets
updated frequently.

12.3.3. Contingent liabilities
Contingent liabilities may be either explicit or implicit, and may be issued by either the
Central or State Governments. There are close interconnections between contingent lia-
bilities and debt issuance. The invoking of guarantees can have a substantial impact on
the risk assessment of the public debt structure of the Central Government. The Com-
mission is of the view that the public debt management agency must manage and exe-
cute implicit and explicit contingent liabilities. It must evaluate the potential risk of these
contingent liabilities and advise the Central Government on charging appropriate fees.
In addition, the Government should be required to seek the public debt management
agency’s advice before issuing any fresh guarantees since this has implications for the
overall stability of the public debt portfolio.

The realisation of contingent liabilities is counter-cyclical and adds to the financial
burdenof theCentralGovernment especially at a timewhen it is in a crisis situation. Given
this, thepublic debtmanagement agency shouldadvise theCentralGovernmentonmak-
ing provisions for contingent credit lines with bilateral andmulti-lateral agreements and
establish similar credit lines with international agencies.

The management of contingent liabilities is a specialised function that involves un-
dertaking the risk assessment of clients. Therefore, the public debtmanagement agency
should be allowed to contract out in part or in entirety the management of contingent
liabilities to outside agencies if it so chooses.

12.3.4. Research and information
The public debtmanagement agencymust adopt a holistic approach that encompasses
the entire liability structure of the Central Government. This includes not justmarketable
debt but also contractual liabilities from public accounts (such as small savings, prov-
ident fund receipts) and any other internal liabilities. While these liabilities are part of
public accounts and not a part of consolidated funds, they influence the cost of raising
debt and provide indirect support to the Governments.

It is also useful for the public debt management agency to maintain a comprehen-
sive database of State Government debt, including information on Consolidated Funds
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Table of Recommendations 12.5 Functions of the public debt management agency

1. Managing public debt:

I Thepublic debtmanagement agencymust design and recommendanannual calendar for theCentral
Government to manage its public debt;

I The calendar will advise on all aspects of the composition of the borrowing and repayment of public
debt;

I This must be designed in consultation with Central Government and other key stake-holders;
I Thepublic debtmanagement agencywill eventually act on instructions received from theCentral Gov-

ernment, but theymust be empowered tomake recommendations, evenonadaily basis, if necessary;
and

I To ensure that there is an integrated approach to debt management, the public debt management
agency must also manage the external debt for the Central Government.

2. Cashmanagement:

I Thepublic debtmanagement agencymust co-ordinatewith thedepartments,ministries andagencies
of the Central Government and RBI to estimate, monitor and manage daily cash balances. It must
advise Government on measures to promote e�icient cash management practices and to deal with
surpluses and deficits.

3. Contingent liabilities:

I The public debt management agency must manage and execute implicit and explicit contingent lia-
bilities;

I It must evaluate the potential risk of these contingent liabilities and advise the Central Government
on charging appropriate fees; and

I The Central Government must seek the public debt management agency’s advice before issuing any
fresh guarantees since this a�ects the overall stability of the public debt portfolio.

4. Research and information: The public debtmanagement agencymust have a view of the entire liability struc-
ture of the Central Government. Accordingly, it must develop, maintain and manage information systems;
disseminate information and data; and conduct and foster research relating to its functions.

5. Fostering the market for Government securities: A liquid and e�icient Government bond market enables low-
cost financing in the long run. Hence, the public debt management agency must take steps to foster a liquid
ande�icientmarket forGovernment securities, includingadvising the regulators and theCentralGovernment
on the policy and design of themarket. In this role, the public debtmanagement agencymust work towards:

I Growth and diversity in investors and intermediaries;
I Fairplay;
I Competition in intermediation;
I Cost-minimising mechanisms for issuance and trading; and
I Measurement of liquidity andmarket e�iciency, and presentation of an annual report on the progress

of the Government of India sovereign bondmarket.

of States, public accounts of States, Contingency Funds of States and any additional ex-
plicit or implicit guarantees and contingent liabilities not covered in these accounts.

The public debt management agency must, therefore, develop, maintain and man-
age information systems, disseminate information and data. It must release comprehen-
sive transaction-level data, and actively foster academic research in the public domain.
Beyond merely collating and disseminating data, the public debt management agency
must identify gaps inexisting sourcesofdataandworkwithpublic andprivate institutions
to fill them. Where necessary and relevant, it must synthesise data for market partici-
pants. The public debtmanagement agencymust also regularly collect and disseminate
data and information on its own performance and operations.

12.3.5. Fostering the market for Government securities
Fostering a liquid and e�icient market for Government securities should be an integral
function of the public debtmanagement agency given the importance of a well function-
ing securitiesmarket in carrying out its primary functions of debt and cashmanagement.
This becomes all themore important as themarket for Government securities has not as
yet substantially developed in India.

The function of developing the Government securities market should not be con-
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Table of Recommendations 12.6 Scope of the public debt management agency
There are limitations on the public debt management agency’s functions, particularly in expanding it to States, as
the management of State debt is a State subject under the Constitution of India. Accordingly, the dra� Code must
provide for the following:

1. While the public debt management agency acts as a Central Government agency obliged to manage only
Central Government debt, it must undertake those functions related to State Government debt, which have
implications for the Central Government’s debt portfolio.

2. This involves maintaining a comprehensive database of State Government debt and co-ordinating the Cen-
tral Government’s borrowing calendar with the market borrowings of State Governments.

3. However, the public debtmanagement agencymayprovide the option to the States ofmanaging their public
debt, subject to the State Governments entering into agreements with the agency to this e�ect.

4. Additionally, the public debt management agency should be empowered to o�er technical assistance to
State Governments to set up their own debt management o�ices.

fusedwith financial regulation. The functions of consumer protection andmicro-pruden-
tial regulation, for the Government securities market, do not rest with the public debt
management agency. However, as a specialised body that understands the market for
Government securities, the public debt management agency should be an important
voice on legal and institutional reforms that are necessary to achieve its objectives.

Going beyond this, public debt management agency must run a continuous e�ort
of measuring market e�iciency and liquidity, and asking how these can be improved, so
as to cater to the goal of achieving low-cost financing for the Central Government in the
long run. It must undertake initiatives to continually broaden access and participation in
the market for bonds issued by the Indian Government, in terms of both investors and
financial intermediaries, since this would yield improved market e�iciency and liquidity.

12.4. Scope
Imposing the services of the public debt management agency on State Governments is
not possible since the management of State debt is a State subject under the Constitu-
tion. The public debt management agency must be a Central Government agency obli-
gated to manage only Central Government debt. It must, however, undertake functions
related to State Government debt, which have implications for the Central Government’s
debt portfolio. This involves maintaining a comprehensive database of State Govern-
ment debt and co-ordinating the Central Government’s borrowing calendar with State
Governments’ market borrowings. However, at a later stage, the public debt manage-
ment agency may provide the option to the States of managing their public debt (see
Table 12.6), subject to the State Governments entering into agreements with the agency
to this e�ect. This will not oblige State Governments to deal with the public debt man-
agement agency, as State Governments will also be able to enter into similar agreements
with any entity o�ering such services for managing their public debt. Additionally, the
Commission recommends that the public debt management agency should be empow-
ered to o�er technical assistance to State Governments to set up their owndebtmanage-
ment o�ices.
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Foundationsof contracts and
property

13.1. The interaction of financial laws with other laws
Financial laws do not operate in a vacuum. They interact with other laws in numerous
ways. The Commission recognises that managing the interactions of the financial sec-
tor laws and regulations with other areas of law is of great significance. In this chapter
the Commission addresses the following issues of interaction of financial laws and their
operation in the financial markets:

1. Interaction with other laws: For the operation of financial markets and services, certain mod-
ification of the applicability of general laws of contracts, property and corporations are required.
Some examples of these are the good faith principle in insurance, legal certainty of derivatives,
requirement of corporations tomakedisclosures for publicly traded securities. Public policy con-
cerns, and the regulatory stance, need to be unified for a broad array of traded securities in con-
trast with the present sectoral laws.

2. Infrastructure Institutions: Financial markets and services operate on a special set of institu-
tions like exchanges, clearing houses, depositories, trade repositories, etc. Regulations govern-
ing these institutions, and the actions of these institutions, are integral to achieving objectives of
consumer protection, micro-prudential regulation, systemic risk, and competition policy. In ad-
dition, a unique feature of some Infrastructure Institutions lies in the production of information
that has a public goods character. This calls for transparency-enhancingmeasures and blocking
market abuse.

3. Special provisions for Infrastructure Institutions: Financial market institutions also require
certain levels of protection from the operation of normal legal principles of areas of laws like
evidence, property, bankruptcy, etc. These aremainly related to the certainty of the transactions
carried out by financial parties on these institutions. For example, settlements carried out in a
clearing house cannot be undone when a participant goes bankrupt.

4. Public issue and trade of securities: Issuing of securities to the larger public requires financial
laws to govern entities outside the financial sectorwith respect to the securities they have issued.
The objective of these regulations is not to regulate non-financial firms but to ensure that obliga-
tions incorporated in the securities created by them are fairly applied and the financial markets
have adequate information about these non-financial entities which have issued the securities
to make informed decisions about investments in such securities.

5. Issues pertaining to the market abuse: Financial markets operate based on the information
generated by the issuers of securities and the integrity of transactions and information of Infras-
tructure Institutions. This requires the law to criminalise actions which undermine the integrity
and fairness of trading of securities.
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As they do not fit within the standard system of consumer protection and pruden-
tial regulation, the Commission has decided to consolidate its recommendations with
respect to these issues in this chapter.

13.2. Principles relating to certain contracts

The financial sector requires modification of general principles of laws. These pertain
mainly to:

1. Insurance laws where certain legal principles presently used are required to be legislated to pro-
vide greater clarity.

2. Securities laws where legal enforceability and contractual obligations are required to be pro-
tected.

13.2.1. Insurance

Insurance principles are governed by various principles of case law along with statute.
The Commission examined these positions as a part of its comprehensive review of In-
dia’s financial law. The Commission recommends legislative clarifications in the follow-
ing areas to ensure the smooth functioning of insurance contracts.

1. The term ‘contract of insurance’ has been used in the Insurance Act, 1938 in the definitions of
life insurance, general insurance, fire insurance, marine insurance and miscellaneous insurance
businesses but the term ‘contract of insurance’ is not defined in any legislation.

2. Insurance contracts are governed by the principle of uberrimae fidei, where all parties to an in-
surance contract must deal in good faith, making a full declaration of all material facts in a given
insurance proposal. In addition to the insurer’s obligation to the insured consumer under the
consumer protection laws, the Commission recommends that the law must require the insured
to disclose all material facts to the insurer.

3. There is no specific statutory requirement to have an insurable interest to enforce insurance con-
tracts (other than marine insurance contracts) though courts have always treated the presence
of such an interest as a prerequisite for enforcing the same. The Commission recommends that
primary law shouldnot require an insurable interest at the timeof entering into an insurance con-
tract though the regulator should have the authority to require an insurable interest for certain
types of insurance contracts through regulations.

4. Currently, Section 38 of the Insurance Act of 1938 does not allow insurers the option to refuse an
assignment of life insurance policies. The Insurance (Amendment) Bill, 2000 proposes that an
insurer may refuse an assignment if it finds that such an assignment is not bona fide and not in
the interest of the policy holder or the public interest. The Commission recommends that the
regulator should have the power to specify the types of permitted assignments and restricted
assignments of insurance policies, though insurers should not have the discretion to refuse any
assignment.

5. Currently, if an insurance policy mentions the options available to a policyholder upon the lapse
of a policy, no further notice needs to be given to the policyholder. The Commission recom-
mends that insurers should serve notice to the policyholders in the event a policy lapses for non-
payment of premium. Policyholders should be informed of the consequences of a lapse in the
policy and the options available to them in the event of such lapse.

6. In indemnity insurance contracts, the law of subrogation, where an insurance company tries to
recoup payments for claimsmadewhich another party should have been responsible for paying,
is governed by case law. The Commission recommends that the law of subrogation be clearly
defined in statute, drawing from directions provided by the Supreme Court in relevant case law.

Table 13.1 o�ers abrief summaryof the specific recommendationsof theCommission
pertaining to the principles of insurance contracts.
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Table of Recommendations 13.1 Insurance contracts
With respect to insurance law, the Commission recommends:

1. Consumers must have a duty of good faith obligation towards the insurer;
2. The regulator should be able to make an insurable interest mandatory for only specified types of insurance

contracts;
3. The law should allow free assignment of insurance contracts subject to anti-fraud restrictions placed by the

regulator;
4. Adequate consumer protection regulations should beplaced in the law requiring notice of impendingdefault

of insurance contracts due to non-payment of premium; and
5. The duties of the insured and the insurer in the various events arising out of subrogation must be clearly

stated in law, in accordance with relevant Supreme Court rulings.

Table of Recommendations 13.2 Defining securities
To define securities, the Commission recommends:

1. Securities must be defined in two parts;
2. The first part is the test of a freely transferable financial interest.
3. The second part is an illustrative list of securities;
4. The government should be allowed to add more securities to the illustrative list and financial markets de-

velop and the innovation creates new securities.

13.2.2. Securities
Definingwhat constitutes securitieshasbeenachallenge inmany jurisdictions. TheCom-
mission found that the test depends on the free transferability of the instrument which
leads to the creation of markets. Table 13.2 provides the recommendations of the Com-
mission on defining securities.

Financial derivatives contracts are transactions, where parties agree that one party
will pay theother a sumdeterminedby theoutcomeof anunderlying financial event such
as an asset price, interest rate, currency exchange ratio or credit rating. Such contracts
help in raising and allocating capital as well as in shi�ing andmanaging risks. Derivative
contracts may be exchange traded or non-exchange traded, the latter being referred to
as OTC. They may be standardised or non-standardised.

At themoment, there are certain complexities in enforcing derivative contracts. Sec-
tion 30 of the Indian Contract Act, 1872 renders all wagering contracts void. Financial
derivatives may be rendered unenforceable because of this provision. Exceptions to this
rule have therefore been carved out through special legal provisions. Section 18A of the
Securities Contracts (Regulations) Act, 1956 and Chapter III-D of the Reserve Bank of In-
dia Act, 1934 (introduced by the RBI Amendment Act, 2006) are examples of such special
provisions. The Commission is of the view that for legal certainty in the enforceability of
financial derivatives, an exception to the general application of section 30 of the Indian
Contract Act, 1872 must be clearly specified in the law in a more general way.

TheCommissionhas reviewed thequestionof requiringcentral clearingofOTCderiva-
tives. Internationally, a�er the financial crisis in 2008, there has been a marked shi� in
favour of centrally cleared OTC derivative trading. In light of the positions taken by the G-
20, both theEuropeanUnionand theUnitedStates (US) havemoved towards a regulatory
framework for OTC derivatives trading that encourages central clearance. The Commis-
sion recommends that the regulator should have su�icient discretion to authorise such
a position as and when required.

The Commission also reviewed the issue of inheritance of securities and other finan-
cial products. It found that the issues of inheritance should not create undue burdens
on intermediaries who hold securities on behalf of the deceased. For example, property
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Table of Recommendations 13.3 Exemption for derivative contracts

1. Notwithstanding section 30 of the Contract Act, 1872, a derivative contract is enforceable if it is exchange
traded or entered into between sophisticated counterparties;

2. If a financial service firm is able to prove that it transferred any security, deposit or obligation to a legally
recognised nominee or to an executor or liquidator, it should be immune from being made a party to any
dispute about the inheritance or bankruptcy of a person.

disputes over securities should not involve the depository where a deceased person had
kept securities. Similar issues are found in bank accounts and insurance contracts. This
requires the laws to create a clear ‘safe-harbour’ for financial service firms as long as they
transfer the securities to a nominee, or a court appointed executor, liquidator. The Com-
mission states that this does not changeany substantive provision in the inheritance laws
of any person but merely clarifies the duties of financial firms in specified event.

The detailed recommendations of the Commission on securities are summarised in
Table 13.3.

13.3. Infrastructure Institutions
There are certain activities associated with organised financial trading which are unique
and di�erent from the usual activities rendered by any other financial service provider in
the financial market.

13.3.1. Di�erent types of Infrastructure Institutions
Infrastructure Institutions are aproduct of thehistorical developmentof the financial sec-
tor markets. As use of technology and complexity of the financial sector increases new
types of Infrastructure Institutions will develop within the financial sector. The Commis-
sion reviewed the requirement for designationas Infrastructure Institutions and listed the
following activities in the financial sector at present:

1. Multilateral Payment Clearing System: Which is a mechanism to transfer value be-
tween apayer andabeneficiary bywhich thepayer discharges the payment obliga-
tions to the beneficiary. Payments enable two-way flows of payments in exchange
for goods and services in the economy;

2. Exchanges: Exchanges are organisations which allow a number of parties to trade
securities amongst themselves. They create rules for trading, monitor parties to
prevent abuse, ensure declaration of relevant information, keep record of transac-
tions andmanage risks arising out of the transactions;

3. Clearing and settlement: Clearing is the calculation of the obligations of counter-
parties to make deliveries or make payments on the settlement date. The final
transfer of securities (delivery) in exchange for the final transfer of funds (payment)
in order to settle the obligations is referred to as settlement. Once delivery and
payment are completed, the settlement is complete;

4. Title storage: Securities be kept in physical or de-materialised form. Securities ac-
counts are maintained to reduce the costs and risks associated with the safekeep-
ing and transfer of securities;

5. Counter party default management: The risk that the counter party to a financial
transaction may default on its promise and thereby jeopardise the entire transac-
tion is minimised by imposing a Central Counter Party (CCP). This CCP acts as a
buyer to the seller and a seller to the buyer only for the purpose of settlement;
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6. Storage of transaction data: The last financial crisis has highlighted the intercon-
nected nature of finance. When a financial market player fails, the unmet obliga-
tions to other parties may spread risk across the financial system. While it is not
possible to move all transactions to an exchange, trade repositories for OTC trans-
actions have become an important infrastructure system to monitor risks during
normal times and improve interventions in times of emergency.

The Commission recommends that the Government be provided with the power to
addmore services to the list of Infrastructure Institutions.

13.4. Regulatory issues of Infrastructure Institutions
The Commission found that the regulation of Infrastructure Institutions requires the reg-
ulator to address the following six primary issues about their functioning.

1. An Infrastructure Institutionmust be governed in amannerwhich is compliantwith theprinciples
of prudential regulation;

2. An Infrastructure Institution must also protect the interests of the persons using its services in
compliance with the principles of consumer protection;

3. Infrastructure Institutions are usually systemically important as they connect other financial ser-
vice providers and therefore systemic risk concerns require to be addressed;

4. Infrastructure Institutions sometimes enjoy considerable market influence as they provide ‘in-
frastructure’ services to all players and this requires the regulator to ensure that this market in-
fluence is not used to discriminate between users;

5. Certain Infrastructure Institutions produce informationwhich is used by the larger economy. The
release and integrity of the information needs to be maintained;

6. Certain Infrastructure Institutions should be obliged to track market abuse and enforce against
it, without diluting the requirement upon the regulator for this purpose.

The Commission recommends that Infrastructure Institutions be obliged to pursue
these six objectives alongside the regulators. Regulators must have oversight over this
rule-making process and ensure that rules are made by Infrastructure Institutions that
are consonant with the above six objectives of regulators.

13.4.1. Prudential regulation
The generalmicro-prudential lawmandates the regulator tomonitor the promisesmade
by financial firms in the securities sector. The Infrastructure Institutions make important
promises to the consumers like delivering securities at an agreed price, keeping record of
ownership, transferring money for financial and non-financial activities and extinguish-
ing claims. The failure to keep these promises will have repercussions upon consumers
and the financial system at large. Hence, regulators must enforce prudential regulation
requirements upon Infrastructure Institutions.

13.4.2. Consumer protection law
While Infrastructure Institutionsmay themselves not directly deal with consumers, finan-
cial service providers usually act as intermediaries between such institutions and retail
consumers. This requires that regulators ensure that Infrastructure Institutions apply the
principles of consumer protection law. These principles will operate in a number of ways
to protect the interests of the consumer:

1. It will require the market design, that is embedded in the rules created by Infrastructure Institu-
tions, to be fair to consumers;

2. It will require securities advisors to judge the appropriateness of the security to the needs of the
retail consumer; and

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 123



FOUNDATIONS OF CONTRACTS AND PROPERTY

3. It will require sellers of securities to provide adequate information about the securities being sold
and the terms and conditions of the security to retail consumers.

13.4.3. Systemic risk
Infrastructure Institutions are usually systemically important financial institutions. Their
failure has negative consequence on the entire financial system due to the connection
services they provide between financial service providers. The rules made by Infrastruc-
ture Institutionsmust thus pursue high levels of safety, and regulatorsmustmonitor such
institutions from this perspective.

13.4.4. Monopoly abuse
Contracting has taken place formillenniawithout the intervention of these Infrastructure
Institutions. The economic purpose of such institutions may be classified into two parts.
The first is that of reduced cost in contracting. The search cost for a counterparty goes
down by going to an exchange. Standardisation of processes is essential for the use of
electronics in securities trading, settlement, and payments.

Themarket power that Infrastructure Institutions enjoy are amenable to abuse. This
may arise in areas like refusing to list securities, preventing access to connections or pre-
venting access on neutral terms. Hence the regulator has to monitor the terms on which
the Infrastructure Institution operates. An essential element of this is the requirement
that all Infrastructure Institutions operate on predetermined ruleswhich are approved by
the regulator so that there is no arbitrary treatment of any party accessing the services.

13.4.5. Information as a public good
The information produced by Infrastructure Institutions has wide ramifications for the
market economy. The prices of securities are utilised by the wider economy as a vital
input for making decisions about resource allocation. Hence, Infrastructure Institutions
should be required to release high quality information that will support such applica-
tions.

13.4.6. Market abuse supervision
Information produced by Infrastructure Institutions is vital to the functioning of the finan-
cial system. It is also an input into decisionmaking across the economy. When this infor-
mation is incorrect, it reduces the quality of decision-making across the economy, o�en
involving persons who are not direct participants in the financial markets. Hence, regu-
lators and Infrastructure Institutions must undertake initiatives that ensure the integrity
of this information. This requires blocking market abuse.

Further, Infrastructure Institutionsareat the front-lineof supervisionon theproblems
of market abuse. While the prime responsibility for enforcement against market abuse
lies with regulators, the front-line tasks of watching markets and conducting the early
stages of an investigation lie with Infrastructure Institutions. In the modern environment
with high-speed computerised trading and complex trading strategies, Infrastructure In-
stitutions are required to build sophisticated supervisory sta� of a kind that is not easily
assembled in governmental agencies.

Product development at Infrastructure Institutions will o�en lead to innovative new
products being developed. While this is desirable, such institutions will also be required
tobuild thecommensurate supervisory capacity tounderstandanddetect abuse in track-
ing billions of transactions in fast-paced information technology systems. The regulatory
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Table of Recommendations 13.4 Depositories
The Commission recommends:

I Allowing depositories to store securities, including Government securities and records of other financial ser-
vices in electronic format only;

I Recognising the title of the consumer and the custody of the depositary from such electronic records;
I Allowing depositories to making records of pledge or hypothecation which are legally recognised; and
I Allowing depositories to communicate with trading platforms andmaking changes to records accordingly.

structure in this field consists of regulators focusing on the goal of market integrity and
ensuring that Infrastructure Institutions are performing their functions in this regard ad-
equately.

The requirements placed upon Infrastructure Institutions would have adverse impli-
cations for the costs of setting up new Infrastructure Institutions and the costs incurred
by users of such institutions. Hence, the dra� Code envisages a review, conducted by the
Regulator every five years, that examines the balance that has been obtained between
the regulatory objectives and competitive dynamics.

13.5. Special provisions for Infrastructure Institutions
Infrastructure Institutions require special protection in the laws to ensure transactions to
be final. This requires certain classes of such institutions to have certain privileges in law
not available to private parties. The Commission found that the privileges should only
be given to such institutions if they are regulated. These privileges are applicable in the
areas of:

1. Acting as depositories;
2. Settlement;
3. Clearing

13.5.1. Depositories
Securities are intangible property. The only proof of the property is the contract (which is
awrittenobligation). This createsunique challenges in relation toestablishingownership
of such securities because:

1. Transfer of various types of financial products like shares or debentures can be easily forged (if
they are paper based);

2. Paper based contracts are prone to destruction or loss; and
3. Modern financial systems operate on electronic systems.

The depository system for securities has been an e�icient solution to the problems
of securities and their title. Table 13.4 sets out the detailed recommendations of the Com-
mission in relation to depositories.

13.5.2. Finality of settlements
A multitude of trades result in a multitude of obligations among the members. In an or-
ganised financial system, these are netted to result in consolidated obligations of each
member to theCCP. The settlement soarrivedat,mustbe final asagainst anyclaimbyany
creditor (including liquidator) of a member outside the closed system of the trading. In
otherwords, legal certainty of transactions in organised financial trading is achieved only
bymaking the netted obligations bankruptcy remote to themembers of the organised fi-
nancial system. Table 13.5 sets out the recommendation of the Commission to protect
settlements on exchanges.
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Table of Recommendations 13.5 Finality of settlements
The Commission recommends the creation of an exception to normal priority of claims in the following instance:

When a tradingmember of a clearing house is declared as insolvent or bankrupt, the transactions and obligations of
themember will be outside the jurisdiction of any liquidator or receiver. The claims of the clearing house over assets
earmarked for settlement of claims will be the property of such clearing house till the claims are settled and cannot
form part of the liquidation process.

Table of Recommendations 13.6 Finality of transactions
The Commission recommends:

1. An Infrastructure Institutionwhich does netting and settlements should operate on ruleswhich are approved
by the regulator;

2. The final set of transactions created by the Infrastructure Institution would be enforceable in law and would
be recognised as a settlement for all the trades carried out;

3. The Infrastructure Institution would be allowed to replace contractual obligations between trading parties
with the obligations arising out of settlement system; and

4. Even in the event of a bankruptcy of a person all the collateral of the person which have been deposited to
the Infrastructure Institutionmust be outside the jurisdiction of a receiver or liquidator. The collateral should
be used to complete the transactions already initiated on the Infrastructure Institution and then any surplus
may be garnered by the liquidator.

13.5.3. Finality of financial transactions
TheCommission noted that transactions on an Infrastructure Institution cannot be easily
undone. In netting and settling systems, if any individual transaction is undone, all de-
pendant transactions will also have to be undone. This would create uncertainty for all
persons using such institutions. Problems could also arise on exchanges where trades
are executed at one point of time but the exchange of securities andmoney happens at a
later point of time. If a person refuses to uphold the trade or goes bankrupt a�er making
a trade but before completing it, a transaction may fail. Failure of a transaction in the
exchange may have domino e�ect on other transactions.

TheCommission isof theview that transactionsonan Infrastructure Institution should
be final and not undone under any circumstances. Recommendations of the Commis-
sion in relation to finality of transactions are given in Table 13.6.

13.6. Public issue and trade of securities
The Commission found that the public issue and trade of securities have three important
regulatory objectives:

1. The public issue of securities should be done in a manner that adequate information about the
issuer and the security is available (on a continuous basis) to the public to make informed deci-
sions about investments.

2. The entity issuing the securities must have governance system which ensures that the issuer
treats all purchasers of a specific class of securities in the same way and prevent illegitimate
transfer of any funds from the issuer.

3. The trade of securities require that the rules governing the trading of di�erent securities have
commonunderlying principles which should apply to all trading of securities. These are required
to prevent regulatory arbitrage between trading di�erent securities and should be based onmit-
igating andmanaging the risk of transactions.

13.6.1. Public issue of securities
An incorporated or unincorporated entity may pool capital from an investor base by is-
suing securities. While doing so, the investor relies on the ability of the entity’s manage-
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Table of Recommendations 13.7 Issuance of securities
With respect to issuance of securities the Commission recommends:

1. Mandating the Government to publish a list of financial instruments which will be governed under securities
law;

2. That once an instrument is included in the list of securities, the trading of such instruments should be carried
out under general principles of organised financial trading;

3. Stipulating registration of the securities irrespective of the nature of the entity issuing them with specific
requirements;

4. Creating statutory basis for disclosure obligations on the issuer (which must be done through regulations),
instead of being completely reliant on the listing agreement;

5. Giving the regulator jurisdiction over issuers of securities when they approach a certain size or number of
purchasers;

6. Creating exemptions from registration requirement of issues which are below a certain size;
7. Empowering the regulator to regulate minimum corporate governance standards for issuers irrespective of
their legal structure; and

8. Empowering the regulator to frame regulations requiring disclosure of any change in ownership of the issuer
entity (take over) and give investors a reasonable exit option is such event.

ment, which is in turn reliant on the disclosures made by the entity as well as the trans-
parency of its governance processes.

The lawmust ensure thatwhenever anyentity is raising capital froma fairly largepool
of investors, it is properly managed andmonitored. If such an entity is not managed and
monitored, unscrupulous persons may use such entities to commit fraud. This, in turn,
may detrimentally a�ect investor confidence and the smooth functioning of markets.

Accordingly, the Commission recommends that issuance of ‘security’ by any per-
son must comply with certain registration requirements unless exempted by law. How-
ever, the Commission understands that such abroaddefinitionmay impose aprohibitive
compliance cost on issuers. High compliance costs may limit the growth of small en-
trepreneurs. As such, broad exemptions need to be granted from the registration require-
ment for a limited number of issues to a limited number of people.

Presently, various continuous obligations and corporate governance norms are em-
bedded in the Companies Act, 1956. These naturally apply only to companies issuing ‘se-
curities’. Various obligations applicable to issuers, such as corporate governance norms,
arise from the listing agreement. The Commission is of the view that since ‘securities’
may be issued by entities other than companies, the disclosure and governance norms
of the issuer should be independent of the legal structure of the issuer. The Commission
believes that obligations imposed on issuers of securitiesmust be codified in statute and
elaborated by subordinate legislation or regulations.

13.6.2. Trading of securities

The Commission noted that while each type of securities may have specific legal issues
related to creation, the organised trading of securities faces similar concerns about in-
tegrity. The Commission recommends that the law takes a unified approach to regulate
the trading of securities. This would include exchanges, brokers, clearing houses and
payment systems. This would require a generalised definition of securities. The Commis-
sion found that there is no fixed definition of securities. Therefore it recommends that
the Central Government should create a list of securities based on the understanding of
the financial sector.

Table 13.7 gives a detailed summary of the specific recommendations of the Com-
mission pertaining to disclosure and governance obligations to be applied to issuers of
securities.
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Table of Recommendations 13.8 Listing of securities
With respect to listing of securities the Commission recommends:

1. Ensuring that exchanges do not arbitrarily refuse to list securities;
2. That persons in control of the issuer of securities do not discriminate against persons who have bought se-

curities through the exchange;
3. That in the event the securities are de-listed or cease to be traded, persons who have bought the securities

from the exchange should be able to sell the securities at a fair price; and
4. That in the event the issuer changes fundamentally through a takeover, persons who do not agree to the

change are able to sell the securities at a fair price.

Exchanges play a central role in the organised trading of securities. Table 13.8 pro-
vides the recommendations of the Commission with respect to the actions of exchanges
in the course of listing and trading.

13.7. Market abuse

The Commission noted that the underlying principles of securities market requires in-
tegrity of the information produced by markets and fairness of the terms in trading in
securities. These can be distorted through various ways which can be classified into the
following categories:

1. Market Manipulation: Organised financial trading produces a stream of information, about
prices, spreads or turnover. This information has important ramifications for the economy. Mil-
lions of individuals and firms make economic decisions as a consequences of the trading value
of the securities. Any action which generates an artificial modification in these numerical val-
ues has an adverse impact on the market. Hence the law and regulatory processes that protect
the integrity of information flow in the market. The regulator either on its own or through the
Infrastructure Institution must establish rules, and exercise supervision, to identify and penalise
attempts by market participants to induce artificial values of prices, spreads or turnover.

2. Insider trading: Concerns itself with trading based on non-public information that is availed
through some special relationships and is considered an unfair advantage in such markets.

TheCommission proposes that the law governing these concerns should be clubbed
together under a general legal principle ofmarket abuse. Market abuse can be classified
into:

1. abuse of information;

2. abuse of securities; and

3. securities market abuse.

Table of Recommendations 13.9 Types of market abuse
The law governing market abuse must cover the following circumstances:

1. Abuse of information: Occurs under three circumstances:
I Whenapersonunder a legal duty todisclose informationdoesnot do soor discloses false or deceptive

information;
I When any person uses information gained from sources which are not supposed to disclose informa-

tion for purposes of trading; and
I When any person circulates false or deceptive information with the objective of changing the price of

a security and then trading such security for profit.

Example: Insider trading, spreading false information.
2. Insider trading: Concerns itself with trading based on non-public information that is availed through some

special relationships and is considered an unfair advantage in such markets.
3. Securities market abuse: Occurs when a person, with the intention of making a financial gain, artificially

a�ects the price, liquidity, demand, supply or trading of securities or gives a false impression of the same.
This may be done by dealing in securities or employing manipulative, deceptive or artificial means.
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Table of Recommendations 13.10Market abuse

1. Market abuse means insider trading, abuse of information and securities market abuse.
2. Dealing in securities through market infrastructure, with abusing the same, must be treated as an o�ence.
3. Insider tradingmeans dealing in securities or disclosing unpublished price sensitive information to any other

person while in possession of unpublished price sensitive information, when such information was achieved
through the breach of a fiduciary duty or other relationship of trust or confidence.

4. The lawmust categorise attempting and abetting market abuse as an o�ence, albeit with lesser penalties.
5. The law should prescribe a penalty on the o�ender, which would be capped at three times the illegitimate

gains made or losses caused. The maximum imprisonment as in the present law should be retained.

The Commission recommends that the law governing market abuse cover the cir-
cumstances mentioned in Table 13.9.

Market abuse invites civil penalties aswell as criminal sanctions inmajor jurisdictions
across the world. The recommendations of the Commission in relation to market abuse
are captured in Table 13.10.
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CHAPTER 14

Financial regulatoryarchitecture

We now turn to the financial regulatory architecture, or the division of the overall work of
financial regulation across a set of regulatory agencies. In the international experience,
there are threemain choices (Table 14.1): A single financial regulator; a ‘twin peaksmodel’,
where one agency focuses on consumer protection and the other on micro-prudential
regulation; and a fragmented approach, where there are multiple agencies.

14.1. Financial regulatory architecture as a distinct feature of
financial law

Many alternative structures can be envisioned for the financial regulatory architecture.
Parliament must evaluate alternative block diagrams through which a suitable group of
statutory agencies is handedout thework associatedwith the law. Thesedecisions could
conceivably change over the years.

At present, Indian law features tight connections between a particular agency (e.g.
SEBI) and the functions that it performs (e.g. securities regulation). The dra� Code does
not provide for such integration. This is to ensure that from the outset, and over coming
decades, decisions about the legal framework governing finance can proceed separately
from decisions about the financial regulatory architecture. Changes in the work alloca-
tion of agencies would not require changes to the underlying law itself. This will yield
greater legal certainty, while facilitating rational choices about financial regulatory archi-
tecture motivated by considerations in public administration and public economics.

Table of Recommendations 14.1 Alternative structures

Single regulator
All financial regulation can be placed with one agency. In this case, this one agency will enforce micro-
prudential and consumer protection provisions in the dra� Code for all financial activities.

Twin peaks
Some countries have constructed two regulators: one focused on micro-prudential regulation and the other
on consumer protection.

Complex structures
TheUS has a highly fragmented regulatorymodel. As an example, the Commodities Futures Trading Commis-
sion (CFTC) regulates derivatives trading, while the U.S. Securities and Exchange Commission (SEC) regulates
the spot market. The US also has state level regulators in some areas.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 131



FINANCIAL REGULATORY ARCHITECTURE

14.2. Problems of the present arrangements
At present, India has a legacy financial regulatory architecture. The present work allo-
cation – between RBI, SEBI, IRDA, PFRDA, and FMC – was not designed; it evolved over the
years, with a sequence of piecemeal decisions responding to immediate pressures from
time to time.

The present arrangement has gaps for which no regulator is in charge – such as the
diverse kinds of ponzi schemes that periodically surface in India, which are not regulated
by any of the existing agencies. It also contains overlaps where conflicts between regu-
lators has consumed the energy of top economic policy makers and held back market
development.

Over the years, these problemswill be exacerbated through technological and finan-
cial innovation. Financial firms will harness innovation to place their activities into the
gaps, so as to avoid regulation. When there are overlaps, financial firms will undertake
forum-shopping, where the most lenient regulator is chosen, and portray their activities
as belonging to that favoured jurisdiction.

An approach of multiple sectoral regulators that construct ‘silos’ induces economic
ine�iciency. At present, many activities that naturally sit together in one financial firm are
forcibly spread across multiple financial firms, in order to suit the contours of the Indian
financial regulatory architecture. Financial regulatory architecture should be conducive
to greater economies of scale and scope in the financial system. In addition, when the
true activities of a financial firmare split acrossmany entities, eachofwhichhasoversight
of adi�erent supervisor, no single supervisor hasa full pictureof the risks that arepresent.
Fragmentationof financial firms,which responds to fragmentationof financial regulation,
leads to a reduced ability to understand risk.

When a regulator focuses on one sector, certain unique problems of public adminis-
tration tend to arise. Assisted by lobbying of financial firms, the regulator tends to share
the aspirations of the regulated financial firms, such as low competition, preventing fi-
nancial innovation in other sectors, high profitability, and high growth. These objectives
o�en conflict with the core economic goals of financial regulation such as consumer pro-
tection and swi� resolution.

Reflecting these di�iculties, the present Indian financial regulatory architecture has,
over the years, been universally criticised by all expert committee reports. The Commis-
sion has analysed the recommendations for reform of financial regulatory architecture
of all these expert committee reports and weighed the arguments presented by each of
them.

14.3. Considerations that guide alternative architecture
choices
In order to analyse alternative proposals in financial regulatory architecture, the Com-
mission established the following principles:

Accountability: Accountability is best achieved when an agency has a clear pur-
pose. The traditional Indian notion that a regulator has powers over a sector but lacks
specific objectives and accountability mechanisms is unsatisfactory.

Conflicts of interest: In particular, direct conflicts of interest are harmful for ac-
countability and must be avoided.

Acompletepictureof firms: A financial regulatory architecture that enablesa com-
prehensive viewof complexmulti-product firms, and thus a full understandingof the risks
that they take, is desirable.
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Table of Recommendations 14.2 Financial regulatory architecture envisaged by the
Commission
Present Proposed

(1) RBI (1) RBI

(2) SEBI

(3) FMC

(4) IRDA (2) Unified Financial Authority (UFA)

(5) PFRDA

(6) SAT (3) FSAT

(7) DICGC (4) Resolution Corporation
(5) FRA
(6) Public Debt Management Agency (PDMA)

(8) FSDC (7) FSDC

Avoiding sectoral regulators:Whena financial regulatorworks on a sector, there is
a possibility of an alignment coming about between the goals of the sector (growth and
profitability) and the goals of the regulator. The regulator then tends to advocate policy
directions that are conducive for the growth of its sector, which might be at the cost of
overall consumer protection. Such problems are less likely to arise when a regulatory
agency works towards an economic purpose such as consumer protection across all, or
at least, many sectors.

Economies of scale in Government agencies: In India, there is a paucity of talent
and domain expertise in Government, and constructing a large number of agencies is
relatively di�icult from a sta�ing perspective. It is e�icient to place functions that require
correlated skills into a single agency.

Transition issues: It is useful to envision a full transition into a set of small and im-
plementable measures.

14.4. A financial regulatory architecture suited for Indian
conditions
The Commission proposes the following structure, featuring seven agencies.

Agency #1: The RBI, which formulates and implementsmonetary policy, and enforces
consumer protection and micro-prudential provisions of the dra� Code in the fields of
banking and payment systems.

Agency #2: The UFA, which enforces the consumer protection and micro-prudential
provisions of the dra� Code across the financial sector, other than in banking and pay-
ment systems.

Agency #3: A resolution corporation, which implements the provisions on resolution
of financial firms in the dra� Code.

Agency #4: The FSAT, which hears appeals against all financial regulatory agencies.
Agency #5: The FRA, which addresses consumer complaints across the entire finan-

cial system.
Agency #6: The FSDC, which will be responsible for systemic risk oversight.
Agency #7: The PDMA, an independent public debt management agency.
The table summarises the changes in the financial regulatory architecture that will

be proposed. These changeswill alter the Indian financial landscape from eight financial
regulatory agencies to seven.
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This proposal features seven agencies and is hence not a ‘unified financial regulator’
proposal. It features a modest set of changes, which renders it implementable:

1. The RBIwill continue to exist, although with modified functions;
2. The existing SEBI, FMC, IRDA, and PFRDAwill be merged into a new UFA;
3. The existing SATwill be subsumed into the FSAT;
4. The existing DICGCwill be subsumed into the Resolution Corporation;
5. A new FRAwill be created;
6. A new PDMAwill be created; and
7. The existing FSDC will become a full-fledged statutory agency, with modified func-
tions.

14.4.1. Dra� Indian Financial Code
The Commission has dra�ed a consolidated Indian Financial Code, which embeds the
creation of the seven agencies and their responsibilities and functions. The dra� Code
consists of the following fi�een Parts:

1. Preliminary and definitions
2. Establishment of financial regulatory agencies
3. Regulatory governance
4. Financial consumer protection
5. Prudential regulation
6. Contracts, trading andmarket abuse
7. Resolution of financial service providers
8. Financial Stability and Development Council
9. Development
10. Reserve Bank of India
11. Capital controls
12. Public Debt Management Agency
13. Investigations, enforcement actions and o�ences
14. Functions, powers and duties of the Tribunal
15. Miscellaneous

The part on establishment of financial regulatory agencies provides for the creation
of five new statutory bodies - UFA, Resolution Corporation, FRA, PDMA and FSAT. This part
also provides for the allocation of regulatory responsibilities between the two financial
sector regulators - UFA and RBI.

In case of RBI, the Commission recommends the continuance of the existing arrange-
ment, with RBI as the country’s monetary authority. The dra� Code however revisits the
functions and powers of RBI, and sets out the manner in which it must be operated and
governed. This includes provisions for the creation of anMPC and the powers of the com-
mittee in connection with the discharge of RBI’s monetary policy functions. Similarly, in
case of FSDC, the existing FSDC is to be recast as a statutory body.

The remaining provisions of the dra� Code lay down the powers and functions of
these statutory bodies and the principles and processes to govern the exercise of their
powers.

In the process of achieving the financial regulatory architecture proposed by the
Commission, several amendments and repeals are also required to be made to the cur-
rent financial sector laws that create the existing regulators and lay down their powers
and functions.

14.4.2. Functions of the proposed agencies
We now review the functions of each of these seven proposed agencies:

134 FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION



FINANCIAL REGULATORY ARCHITECTURE

RBI It is proposed that RBI will perform three functions: monetary policy;
regulation and supervision of banking in enforcing the proposed con-
sumer protection provisions and the proposedmicro-prudential provi-
sions; and regulation and supervision of payment systems.

UFA The unified financial authoritywill implement the consumer protection
provisions and micro-prudential provisions for the entire financial sys-
tem, apart from banking and payments. This would yield benefits in
terms of economies of scope and scale in the financial system; it would
reduce the identification of the regulatory agency with one sector; and
it would help address the di�iculties of finding the appropriate talent in
Government agencies.

This proposed unified financial authority would also take over thework
on organised financial trading from RBI in the areas connected with the
Bond-Currency-Derivativesnexus, and from FMC for commodity futures,
thus giving a unification of all organised financial trading including eq-
uities, government securities, currencies, commodity futures, corpo-
rate bonds, and so on.

The unification of regulation and supervision of financial firms such as
mutual funds, insurance companies, and a diverse array of firms that
are not banks or payment systems, would yield consistent treatment
in consumer protection and micro-prudential regulation across all of
them.

FSAT The present SAT will be subsumed in FSAT, which will hear appeals
against RBI for its regulatory functions, the unified financial authority,
decisions of the FRA, against the Central Government in its capital con-
trol functions and some elements of the work of the FSDC and the Res-
olution Corporation.

Resolution
Corporation

The present DICGC will be subsumed into the Resolution Corporation,
which will work across the financial system.

FRA The FRA is a new agency which will have to be created in implementing
this financial regulatory architecture. It will set up a nationwide ma-
chinery to become a one-stop shop, where consumers can carry com-
plaints against all financial firms.

PDMA An independent public debt management agency is envisioned.

FSDC Finally, the existing FSDCwill becomea statutory agency andhavemod-
ified functions.

The Commission believes that this proposed financial regulatory architecture is a
modest step away from present practice, embeds important improvements, and will
serve India well in coming years.

Over a horizon of five to ten years a�er the dra� Code comes into e�ect, it would
advocate a fresh look at these questions, with two possible solutions. One possibility is
the construction of a single unified financial regulatory agency, which would combine all
the activities of the proposed UFA and also the work on payments and banking. Another
possibility is to shi� to a two-agency structure, with one Consumer Protection Agency,
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which enforces the proposed consumer protection provisions across the entire financial
systemand a secondPrudential Regulation Agency, which enforces themicro-prudential
provisions across the entire financial system. In either of these paths, RBIwould focus on
monetary policy.

These changes in the financial regulatory architecture would be relatively conve-
niently achieved, given the strategy of emphasising separability between laws that de-
fine functions, and the agencies that would enforce the laws. Over the years, based on a
practical assessment ofwhatworks andwhat does notwork, theGovernment andParlia-
ment can evolve the financial regulatory architecture so as to achieve the best possible
enforcement of a stable set of laws.
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Transition issues

Once thegovernmentdecides tomove forwardwith the IndianFinancial Code, transition-
ing from the existing setup to the framework proposed by the Commission will require
planning and co-ordination. If notmanagedwell, regulatory uncertainty could introduce
considerable di�iculties in the system. The Commission recommends that the Central
Government should consider establishing a focused project team within the Ministry of
Finance to facilitate the overall transition process. This teammust be provided adequate
sta� and resources to enable e�ective discharge of its functions. The Commission sug-
gests that the tasks of the project team would be to:

1. Create and implement an overall blueprint for the transition to the new legal framework;
2. Steer the dra� Code through the entire legislative process;
3. Facilitate information flows and co-ordinate with relevant departments or agencies of the gov-
ernment, including existing regulators;

4. Determine themanner inwhich existing regulationswill be phasedout and the timing of the dra�
Code coming into e�ect; and

5. Identify the steps to be taken to ease the transition process for regulated entities, such as one-
time exemptions from capital gains tax or stamp duty requirements.

Toensure that the transition is achieved ina timelyandorganisedmanner, theproject
team must devote significant e�orts towards laying the groundwork for the actual cre-
ation and operation of new or modified agencies. In this context, the Commission sug-
gests:

1. Aligning ongoing work with project plan: The project team must examine pending bills or
dra� regulations relevant to the financial sector in order to assess whether they are aligned with
the key ideas of the proposed framework, as accepted by the Government. In the event of any
material deviation, the project team may recommend that the Government consider the with-
drawal of any bill that has been placed before Parliament.

2. Introducing some elements into existing practice: The Commission is of the view thatmany
of its recommendations, particularly in the field of regulatory governance, build upon or for-
malise existing regulatory practices and procedures. Therefore, to the extent possible, the Com-
mission’s recommendations on regulatory governance can be implemented by the existing reg-
ulators with immediate e�ect. For example, many regulators already invite public comment on
dra� regulations. A requirement that all public comments receivedmust be published can be en-
forced with immediate e�ect. Such steps will not only ease the transition process, but also allow
the regulators more time to modify their internal processes.

3. Preparation for creation of new agencies: With FRA, PDMA FDMC and FSAT, there is a partic-
ularly important role for the development of information technology (IT) systems. The devel-
opment of these systems can commence ahead of time. The second ingredient is the physical
facilities to house the new group of agencies. This would also benefit from advance work.
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On the functional side, certain preparatory steps can be taken. The Commission recommends
the creation of an “InterimCo-ordinationCouncil” of existing regulators, namely, SEBI, FMC, PFRDA
and IRDA, that are to be merged to create the UFA.

The following are the recommendations of the Commission on how the implemen-
tation of each of the agency may take place:

1. UFA

(a) On acceptance: An interim Board, without any powers, should be set up us-
ing an executive order. This Board will evaluate existing regulations and pre-
pare for the eventual setting upof theUFA. Further, a co-ordination committee
will be set up between all regulators that will be subsumed under UFA.

(b) On passage of dra� Code: The Board will be appointed as the o�icial board
under the law. All financial sector regulators other than RBI shall be subsumed
under UFA. All the subsumed regulators will change letter heads and continue
to function. Employees will be transferred. The Board will begin consultation
onnewregulations. Existing regulationswill transition tonewregulationsover
time.

(c) Law + 2 years: Regulations existing before the passage of the dra� Code will
lapse. By this time, the Board must have replaced the entire subsidiary legis-
lation and consolidated all subsumed agencies.

2. RBI

(a) On acceptance: The RBI Board will evaluate existing regulations and prepare
for the eventual transformation of the RBI. The Board will start taking steps to
shi� out functions of the PDMA and plan the establishment of theMPC process.

(b) Onpassageof dra�Code: TheBoardwill need tobe reconstituted reflecting
the provisions of the law. The Board will begin consultation on new regula-
tions. Existing regulations will transition to new regulations over time. PDMA
and MPCwill come into existence.

(c) Law + 2 years: Regulations existing before the passage of dra� Code will
lapse. By this time, the Board must have replaced the entire subsidiary leg-
islation.

3. Resolution Corporation

(a) On acceptance: An interim Board, without any powers, should be set up us-
ing an executive order. This Board will evaluate existing rules and prepare for
the eventual setting up of the Resolution Corporation.

(b) On passage of dra� Code: The Board will be appointed as the o�icial board
under the law. DICGC will cease to exist and its obligations will be subsumed
by the Resolution Corporation till the new rules are put in place. Employees
will be transferred or reverted. The Board will begin consultation on new reg-
ulations. Existing regulations will transition to the new regulations over time.

(c) Law+2years: By this time, theResolutionCorporationwill be fully functional
and the new set of rules will be in place.

4. FRA

(a) On acceptance: An interim Board, without any powers, should be set up us-
ing an executive order. This Board will evaluate existing rules and prepare for
the eventual setting up of the FRA.

(b) On passage of dra� Code: The Board will be appointed as the o�icial board
under the law. Existing rules and ombudsmenwill transition to new rules and
agency over time.
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(c) Law + 2 years: By this time, the FRA will be fully functional and the new set
of rules will be in place. Ombudsmenwill cease to exist and all pending cases
will be transferred to FRA.

5. FSAT
(a) On acceptance: Preparation for expanding of physical and IT infrastructure,

and benches. Dra�ing of new procedural laws should begin.
(b) On passage of dra� Code: SAT will be subsumed into the FSAT. The letter-

head will change. New procedural laws will be passed and come into e�ect.

6. FSDC
(a) On acceptance: The process of creating the financial system database will

begin. Regulations specifying the technical specifications, aswell as frequency
of upgrading capabilities will bemade. An interim Board and Sub-Committee
will begin the process of preparing for the creation of research, analysis and
process for SIFI designation.

(b) Onpassageofdra�Code: FSDCwill come intoexistenceasa statutory entity;
and will implement all the existing research and continue capacity building.

(c) Law + 2 years: FDMCwill become operational.
7. PDMA

(a) On acceptance: An interim Board, without any powers, should be set up us-
ing an executive order. This Board will prepare for the eventual setting up of
the PDMA.

(b) On passage of dra� Code: PDMA will come into existence as a statutory en-
tity; will implement all functions except cash management, contingent liabil-
ities and services to others.

(c) Law + 2 years: PDMAwill become fully operational.
The dra� Indian Financial Code is expected to replace a number of existing legis-

lations, and necessitate amendments in most other such legislations. The legislations
expected to be replaced will have to be repealed. Many issues addressed by provisions
of these legislations are directly addressed in the dra� Code, albeit in a principles-based
manner. For some other issues, subordinate legislation is expected to be issued, but the
dra� Code provides the general power to the regulator and the corresponding principles
to guide the regulators.

In this shi� from a largely rules-based legal framework to a principles-based one,
principles in the dra� Code are expected to provide regulators with the independence
to respond to problems within the financial system, using the enumerated powers given
to them in the dra� Code. The use of these powers is to be guided by principles in the
dra� Code, a requirement for benefits of a regulation to outweigh its costs, and a general
requirement for consultations and research. For example, instruments such as the Statu-
tory Liquidity Ratio (SLR) for banks and investment restrictions for insurance companies
are not directly enshrined in the dra� Code, but the dra� Code empowers the regulators
to make regulations on such requirements, guided by a set of principles, including one
that requires them to be risk-based.

There are also issues on which shi� to a new approach is recommended, which
means that certain provisions in the existing legislations or certain legislations on the
wholewill not findcorrespondingprovisions in thedra�Code, nor are theyexpected tobe
addressed through subordinate legislation. On these issues, the Commission has taken
a considered view to recommend a move to a di�erent approach towards regulation.
For example, in the interest of competitive neutrality and regulatory clarity, the Commis-
sion recommends repealing all legislations that give special status to certain financial
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service providers that are functionally the same as other financial service providers cre-
ated through regulatory authorisation. Such financial service providers will have to seek
authorisation just like other financial service providers, andwill be subjected to the same
regulatory framework. For example, certain banks and insurance companies in India en-
joy a statutory status, which should be replaced by a regulatory authorisation to do these
businesses.

From existing legislations a�ecting India’s financial system that are not to be re-
pealed, most will require amendments. Some will have to be substantially amended,
and others will require only minor amendments.

Following is a list of legislations to be repealed:

1. The Securities Contracts (Regulation) Act, 1956
2. The Securities and Exchange Board of India Act, 1992
3. The Depositories Act, 1996
4. The Public Debt Act, 1944
5. The Government Securities Act, 2006
6. The Reserve Bank of India Act, 1934
7. The Insurance Act, 1938
8. The Banking Regulation Act, 1949
9. The Forward Contracts (Regulation) Act, 1952
10. The Banking Companies (Acquisition and Transfer of Undertakings) Act, 1970
11. The Deposit Insurance and Credit Guarantee Corporation Act, 1961
12. The Foreign Exchange Management Act, 1999
13. The Insurance Regulatory and Development Authority Act, 1999
14. The Payment and Settlement Systems Act, 2007
15. The Acts establishing bodies corporate involved in the financial sector (e.g. The

State Bank of India Act, 1955 and The Life Insurance Corporation Act, 1956)
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Summaryof recommendations
not embedded in thedra�Code

This chapter lists the recommendations from chapters in this report that have not been
translated into specific provisions in the dra� Code.

16.1. Ownership neutrality and competition
The Commission envisages a regulatory framework where governance standards for reg-
ulated entities will not depend on the form of organisation of the financial firm or its
ownership structure. The Commission hence recommends the repeal of all special legis-
lations listed in Table 2.1 that (a) establish statutory financial institutions; or (b) lay down
specific provisions to govern any aspect of the operation or functioning of public sector
financial institutions. The undertakings of all such statutory institutions should be trans-
ferred to ordinary companies incorporated under the Companies Act, 1956 and their reg-
ulatory treatment should be identical as that applicable to all other financial companies.

TheCommission also recommendsproportional regulationof certain financial activ-
ities that are owned andmanaged by Government agencies andwhich presently fall out-
side the sphere of financial regulation. This includes fund management services o�ered
by the EPFO and other statutory provident funds, insurance services of postal life insur-
ance and the ESIC and the various small savings products issuedby theGovernment. This
requires examination of the legislative foundations of these programs and clarification of
regulatory jurisdiction.

The principle that financial services should be regulated and supervised in a pro-
portionate manner should apply equally to co-operatives created under laws made by
State Governments. Since the subject of co-operative societies falls within the legislative
domain of State Governments under the Constitution of India, the Commission recom-
mends the followingmeasures to ensure that regulators have adequate statutory control
over the regulation and supervision of financial co-operatives:

1. Using Article 252 of the Constitution of India, State Governments should accept the authority
of Parliament to legislate on matters relating to the regulation and supervision of co-operative
societies carrying on financial services; and

2. The regulator may impose restrictions on the carrying on of specified financial services by co-
operative societies belonging to States whose Governments have not accepted the authority of
the Parliament to legislate on the regulation of co-operative societies carrying on financial ser-
vices.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 141



SUMMARY OF RECOMMENDATIONS NOT EMBEDDED IN THE DRAFT CODE

16.2. Parliamentary review of subordinate legislation

In order to strengthen the oversight of regulators who are empowered by Parliament to
issue subordinated legislation, it is recommended that the subordinate legislationsmade
by regulators should be reviewed by the same parliamentary committee which reviews
primary legislation for the financial sector.

16.3. Recommendations of Working Groups

The Commission began by an in-depth examination of sectors within the financial sys-
tem through the establishment of five WGs. Once this sector-level understanding was in
hand, the non-sectoral dra� Code was constructed by generalising from the recommen-
dations produced by the five WGs. The legal e�ects of the non-sectoral dra� Code have
been evaluated in terms of implications for each of the recommendations of all theWGs.

The WG reports embed a rich and contemporary knowledge of the policy problems
faced in the five sectors. They add up to the largest-scale synchronised expert committee
process in thehistoryof Indian finance. Under theprinciplesbasedandnon-sectoral legal
framework adopted by the Commission, several of the provisions that currently appear
in the financial sector laws andhave beendiscussedbyWGs, andmany of the recommen-
dations ofWGs, should feature in the subordinated legislations framed by the regulators.
Therefore, the Commission recommends that the respective regulators should take into
account the recommendations of the WGs while formulating subordinated legislation to
implement the dra� Code.

The recommendations of five WGs setup by the Commission can be found in Annex
19.6, 19.7, 19.8, 19.9 and 19.10. The full reports of allWGs are on the FSLRC website.

16.4. Cross-border resolution

An e�ective resolution framework requires appropriate arrangements for cross-border
resolution. Since many SIFIs operate on a global level, an unco-ordinated approach by
the homeandhost countries’ authoritieswould create di�iculties in theway of resolution
of such institutions in a manner that would protect interests of consumers and prevent
the risk of a contagion. Deliberations are underway at international policy forums to de-
vise an optimal approach to cross-border resolution. India must participate in emerging
global arrangements on cross-border resolution. The developments in this regard, in the
coming years, may well require amendments to the dra� Code on resolution - such as to
require the resolution corporation to co-ordinate with its counterparts in other jurisdic-
tions. The Commission recommends that in five years from now, a committee be set up
to review the emerging consensus in the field of cross-border resolution and to suggest
amendments in the legal framework on resolution accordingly.

TheCommission recommends that theprocessof resolvingacoveredserviceprovider
including the choice of a resolution tool should not depend on the ownership structure
of the service provider. This will result in ‘ownership neutrality’ in the approach of the cor-
poration. In this framework, thus, the treatment of public and private firm; and domestic
and a wholly owned subsidiary of a foreign firm will be identical from the viewpoint of
resolvability.
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16.5. Systemic risk
The FSDC has been given the power to formulate and implement certain system-wide
measures which seek to mitigate systemic risk in the financial system. Regardless of any
independent action of the FSDC in relation to research on new system-wide measures,
the Commission recommends that the Central Government should undertake a formal
review in relation to this issue in five years.

16.6. Transition issues
TheCommission recommends that theCentralGovernment shouldconsider establishing
a focused project team within the Ministry of Finance to manage the overall transition
process.

In the view of the Commission, the tasks of the project team would be to:
1. Create and implement an overall blueprint for the transition to the new legal framework;

2. Support the legislative process in the analysis and processing of the dra� Code;

3. Undertake research and capacity building that is required prior to the new activities of regulatory
agencies;

4. Undertake systems analysis, design and prototyping for the IT systems that would be required in
establishing new functionality and new agencies;

5. Enable information flows and co-ordinate with all relevant departments or agencies of the gov-
ernment, including existing regulators;

6. Determine themanner in which pending bills and existing regulationswill be phased out and the
timing and sequencing of the dra� Code coming into e�ect;

7. Incorporate, to the extent possible, the Commission’s recommendations on regulatory gover-
nance within the existing regulators;

8. Create an “InterimCo-ordinationCouncil” of the existing agencies that are to bemerged to create
the UFA; and

9. Identify the steps to be taken to ease the transition process for regulated entities, such as exemp-
tions from capital gains tax or stamp duty requirements.
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Conclusion

Financial economic policy is implemented by front-line agencies who are assigned func-
tions by Parliament. The main purpose of financial law is to put these agencies on a
sound footing, with the triad of objectives, powers and accountability mechanisms. The
Commission has focused itself upon this task. The dra� Code features substantial im-
provements upon present Indian practice in terms of clarity of objectives, precise state-
ment of enumerated powers, and an array of accountability mechanisms.

The motivation for the establishment of the Commission was rooted in a series of
expert committee reports which identified important di�iculties in the prevailing Indian
financial economic policy framework. The Commission has absorbed these areas of con-
cern. Most of the shortcomings lie in the subordinated legislation, which is dra�ed by
financial regulatory agencies. The work of the Commission, therefore, does not directly
engagewith these problems. Thework of the Commission is focused on the incentives in
public administration that shape the dra�ing and implementation of subordinated legis-
lation. As a consequence, while the Commission has fully taken cognisance of the policy
problems analysed by the expert committees of the last five years, it does not directly
address them.

The Commission is mindful that over the coming 25 to 30 years, Indian GDP is likely
to become eight times larger than the present level, and is likely to be bigger than the US
GDP of 2012. Over these coming years, there will be substantial changes in the financial
system. The technological change, and the financial products and processes which will
come into play, cannot be envisaged today.

When the proposals of the Commission are enacted by Parliament, they will set in
motion amodified set of incentives in public administration. Clear objectives in law, and
a sound regulation-making process, will improve the quality of subordinated legislation
that is issued by regulatory agencies. The emphasis on legal process in the new laws will
induce improved working of the supervisory process. A common consumer protection
lawwill clarify the objectives of financial regulatory agencies. These elements will yield a
gradual process of change.

The Commission has endeavoured to dra� a body of law that will stand the test of
time. Hence, it has focused on establishing sound financial regulatory agencies, which
will continually reinterpret principles-based laws in the light of contemporary change,
and dra� subordinated legislation that serves the needs of the Indian economy. This
subordinated legislation, coupled with the jurisprudence built up at the FSAT and the
Supreme Court, will continually reflect the changing needs of the Indian economy, and
serve the country well in coming decades.
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Notesofdissent

18.1. Note of dissent by J.R. Varma
Inmy view, the authorization requirement (Section 142) for providing any financial service
(which is defined very broadly in Section 2(75)) creates the risk of regulatory overreach.
Many activities carried out by accountants, lawyers, actuaries, academics and other pro-
fessionals aspart of their normalprofessioncouldattract the registration requirementbe-
cause these activities could be construed as provision of a financial service. Similarly, in-
vestors who rebalance their own portfolios regularly and day traders who routinely place
limit orders on a stock exchange could also be deemed to require authorization. An ex-
pansive reading of Section 2(75)(k) could require even a messenger boy who delivers a
mutual fund application form to obtain authorization. All this creates scope for needless
harassment of innocent people without providing any worthwhile benefits.

TheUK lawby contrast requires authorization only for a narrow list of regulated activ-
ities and there is an explicit carve out for any activity which is carried on in the course of
carrying on any profession or business which does not otherwise consist of regulated ac-
tivities. Similarly, newspaper columns and a variety of information services are excluded
from the definition of regulated activities under UK law.

The dra� Indian Financial Code (Section 150(3)) does allow regulators to exclude any
activities from the definition of financial service. However, this does not solve the prob-
lem of regulatory overreach because it relies entirely on regulatory self restraint (which is
o�en a scarce commodity). By contrast, under the UK law, the list of regulated activities
is defined by the government and not by the regulator itself.

In my view, the authorization requirement under Section 142 should be restricted to
a narrower subset of financial service providers.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 147



NOTES OF DISSENT

18.2. Note of dissent by K.J. Udeshi
While I am in agreement with the recommendations of the Report, I have reservation on
the recommendations relating to Capital Controls. The Commission recommends the
following formulation:

“The regulations governing capital controls on inward flows should be framed by the
Government, in consultation with the RBI. The regulations governing capital controls on
outward flows should be framed by the RBI, in consultation with the Government.” (See
Chapter 8.3)

Consultation does not imply a consensus and when the RBI is in disagreement with
the Government, the Government has the unquestionable powers to issue directions to
the RBI. When the rule-making vests with the Government, the RBImay be consulted, but
if there is adisagreement, theRBIwouldwilly-nilly have todealwith a fait accompli andbe
accountable for the actions it would be required to take in the light of the Government’s
decisions.

In India, the forex reserves accretion is invariably on account of a capital account
surplus and not due to a current account surplus and hence the composition of the in-
ward flows assumes importance. Inward capital flows into India comprise FDI as also
debt/portfolio equity flows and the latter are not only volatile but can undergo sharp di-
rectional shi�s. There is widespread concern among several central banks in Emerging
Market Economies about the added pressures onmonetarymanagement due to the pre-
vailing extraordinarily strong and volatile cross-border capital flows. If the RBI has no say
in initiating policy relating to these volatile flows, the RBI would be constrained to take
monetary policy measures, both direct and indirect and administrative actions to deal
with the consequences of such flows; such measures may not be what the Government
or industry and the business community seek, leading to overall dissatisfaction.

If the RBI is to be accountable for the performance on its Balance Sheet, it has to be
enabled to decide on the timing, quantity and quality of inward capital flows so that it
can calibrate its forex interventions and sterilisation measures.

To the extent that inward capital flows impact liquidity conditions, it becomes neces-
sary for the RBI to impose a burden on the banking system through imposition of reserve
requirements and open market sales of securities. Such measures can impinge on the
banking system and may not be in consonance with the medium/long-term policy ob-
ject.

Both, financial markets and Governments have short time horizons and when initi-
ating policy relating to debt/ portfolio equity flows is with the Government, it makes the
task of the RBI as Monetary Authority and the Regulator muchmore di�icult.

I am, therefore, not in agreement with the Commission’s recommendation to place
the policy and rule-making relating to all inward capital flows with the Government.

One of the TOR of the Commission is:
“V. Examine the interplay of exchange controls under FEMA and FDI Policy with other

regulatory regimes within the financial sector.”
The formulation of the FDIpolicy inmany jurisdictions is statutorily the prerogative of

the Central Governments, since the policy has implications for the macroeconomy, em-
ployment, security issues, social and political considerations etc. The Government’s con-
cerns in evolving FDI policies need to be recognised and therefore, my suggestion to the
Commission has been that: (a) the Governmentmay be entrusted with the policymaking
relating to FDI, in consultation with the RBI, and the framing of the Rules relating thereto
and (b) the RBImay be entrusted with the policymaking relating to all other transactions
on the capital account, both inward and outward, in consultation with the Government
and the framing of the regulations relating thereto.
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Since the management of capital flows, excluding FDI is required to be with the RBI
and the foreign exchange reserves management function is with the RBI, it is imperative
that the policy on exchange rate management should remain with the RBI.

The handling of the foreign exchange crisis of the pre-liberalisation period (1990s) as
also the handling of the exchange rate policy and cycles of ebb and flow of forex inflows
has shown that such arrangements have worked well.
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18.3. Note of dissent by P.J. Nayak

While the Commission’s Report strives to break fresh ground in several directions, and
particularly in respect of Consumer Protection and Resolution, there are two approaches
adopted with which I disagree, while otherwise being supportive of the Commission’s
recommendations. As both approaches a�ect significantly the structure and conclusions
of the Report, I believe their importance necessitates this Note of Dissent.

18.3.1. The Finance Ministry as a Financial Sector Regulator
The last 25 years of the evolution of financial sector regulation in India has seen a contin-
ual empowerment of regulatory agencies. This beganwith the transfer of powers for capi-
talmarkets regulation from the Government to a new regulator, SEBI; led subsequently to
the establishment of other regulators for commodities, insuranceandpension funds; and
has coincided with the increasing empowerment of the two principal regulators, RBI and
SEBI, through periodic amendments to Acts of Parliament under which they draw their
powers. This directional thrust in the empowerment of regulators established outside of
the Government has brought expertise into financial regulation. It is also now generally
accepted that when the Government did regulate directly, as it did for the primary capital
market through the Controller of Capital Issues, or the secondary capital market through
the stock exchange division of the Finance Ministry, the consequences were sometimes
unfortunate: new capital issues were continually grossly mis-priced, andmalpractices in
the functioning of brokerage firms were commonplace.

The Commission now arrests and partly reverses this directional movement, and it
is with apprehension that one must view the very substantial statutory powers recom-
mended to be moved from the regulators (primarily RBI) to the Finance Ministry and to
a statutory FSDC, the latter being chaired by the Finance Minister. The Commission has
recommended that direct statutory powers be vested in the Government inmatters of (i)
Capital Controls and (ii) Development. The statutory empowerment of the FSDC encom-
passes (iii) Inter-Regulatory Co-Ordination; (iv) Identification andMonitoring of SIFIs; and
(v) Crisis Management.

This transfer of powers collectively constitutes a profound shi� in the exercise of reg-
ulatory powers away from (primarily) RBI to the Finance Ministry. The Finance Ministry
thereby becomes a new dominant regulator. To rearrange the regulatory architecture in
this manner, requiring new institution-building while emasculating the existing tradition
of regulators working independently of the Government, appears unwise. There is no
convincing evidence which confirms that regulatory agencies have under performed on
account of their very distance from the Government; indeed, many would argue that this
distance is desirable and has helped to bring skills (and a fluctuating level of indepen-
dence) into financial regulation.

The concept of a statutory FSDC, and the functions sought to be vested in it, are sensi-
ble provisions and will provide much needed co-ordination between regulators, as also
the ability to steer the financial sector through periods of systemic risk. What is worri-
some is that the chairmanship of FSDC is with the Finance Ministry, as this could lead to
a government creep into the micro-prudential powers of other regulators. At present,
without statutory powers, such a creep is di�icult. As an uneasy compromise, the Com-
mission has recommended (in Table 9.3) that an Executive Committee of the board of
FSDC be constituted which will be chaired by the regulator for banking and payments
[read Governor RBI], with managerial and administrative control, which will refer deci-
sions to the board of FSDC when the Committee is unable to reach a consensus. It is un-
likely that thiswould constitute anadequatebu�er againstGovernment creep. A superior
way of combining the needs of e�icient co-ordination, the management of systemic risk
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and regulatory independence, would be to have the Governor RBI (as the senior of the
two micro-prudential regulators) chair the FSDC, with Finance Ministry o�icials also be-
ing represented on its board. The Chairmanship of FSDC is therefore critical. In any case,
with the Commission proposing just two micro-prudential regulators, co-ordination be-
comes easier, and the case for the Finance Ministry exercising FSDC leadership weakens.

TheCommission’s recommendation (Chapter 8.3) of transferring fromRBI to theCen-
tral Government rule-making powers on capital account transactions for all inward flows
has even more alarming implications. Regulations influencing the quantity and struc-
ture of India’s external liabilities, the management of the balance of payments, and the
conduct of monetary policy have a close and intricate synergy. For the Commission to
recommend regulatory scatter, wherein capital controls regulation is with the Govern-
ment, monetary policy is conducted by RBI and the balance of payments is wedged in
between the conduct of monetary policy and the impact of capital controls regulation is
likely to provedamaging to the conduct ofmonetary policy andof fluentmacroeconomic
co-ordination.

The present law under FEMA vests powers of capital account regulation with RBI. It is
true that since the economic reforms of 1991, FDI Policy governing inward equity invest-
ments has been authored by the Central Government, on the argument that it consti-
tutes an adjunct of Industrial Policy. ECB policy has however evolved through consulta-
tion between the Finance Ministry and RBI, and has invariably required the assent of RBI,
even where it may have been initiated by the Government. At best this de facto position
could be formalised as de jure, with regulations on inward equity and equity-related in-
vestment being authored by the Central Government, and with external debt regulation
vested in RBI. To move formal regulatory powers governing external debt policy away
from RBIwould be damaging to the maintenance of macroeconomic balances.

18.3.2. Principles as the Basis of Financial Sector Law
TheCommissionstrives tochoosean imaginativeandboldapproach inadoptingaprinci-
ples-based approach towards formulating law for the financial sector. It is necessary
however to also put this approach to the test of pragmatism in the Indian context, par-
ticularly as most financial sector law has hitherto been rules-based.

Rules-based legislation brings greater certainty to financial sector participants in the
understanding ofwhether a financial product or sales behaviour are legal, but this under-
standing isnecessarily contextual. Rules thereforeneed tobeelaborate inorder to cover a
plurality of situationswhichcouldarise inpracticeand,where therearegaps in these, par-
ticipants could potentially exploit these to their advantage. Where rules-based law has
achieved adequate comprehensiveness, it provides greater certainty to financial sector
participants in understanding whether contracts and behaviour are lawful. Principles-
based law does not provide such certainty, but by focusing on more generalised princi-
ples, covers the gaps by providingmeaning to situations not presently contemplated but
which could arise in future.

There are two di�iculties which a principles-based approach could create. The first,
recognised in the Commission’s Report, is that participants are more reliant on courts in
interpreting the law in a specific context. As the Commission’s Report notes (See Chap-
ter 2.2) “Central to common law is the role of judges. When laws are written in terms of
principles, there would be legitimate disagreements about the interpretation of princi-
ples. These are resolved by judges who build up the jurisprudence that clarifies what a
principle means in the light of the continuous evolution of finance and technology”.

Such an approach works well when court processes are speedy and decisions of
courts are dispensed quickly. In the Indian context, with an accumulating backlog of
cases, the position is more problematic.
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A seconddi�iculty arises on account of the specific principles adopted for the legisla-
tive law. In the case of micro-prudential regulation, for instance, 11 principles are listed
in Table 6.9 and constitute principles of administrative and economic rationality. The re-
sulting law, applicable to the entire financial sector and embodying these 11 principles,
is proposed in Section 141 of the dra� Indian Financial Code. If the legislative basis of a
micro-prudential law forbanking (for instance) is tobe restricted to these 11principles, the
burden on regulatory law to bring greater specificity in respect of banking increases very
substantially. A mammoth superstructure of regulatory law will thus sit atop a slender
base of legislative law. Aside from the issue of whether Parliament would be comfortable
with this balance between legislative and regulatory law, such a legal structure imposes
a high burden on the quality of regulation- writing. As each regulation can be challenged
on grounds of being in violation of the principles, uncertainty about regulatory law will
persist until the courts have ruled.

This double whammy of uncertainty will be detrimental to financial contracting, in-
cluding new product design and sales behaviour across the financial sector. Financial
sector contracts gain in strength when the interpretation of contracts is understood by
general consensus ex-ante, before the contract is entered into, rather than ex-post, a�er
interpretation by courts. While it may be true that a principles-based system will settle
into its own equilibrium over a period of years, the likely travails associated with that
until then appear disproportionate to the benefits. A more rules-based approach to the
writing of financial sector law would have been preferable.
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18.4. Note of dissent by Y.H. Malegam

I regret I amunable to agreewithmy colleagues on the following proposals in the Report.

18.4.1. Capital Controls

1. The Report recommends (Chapter 8.3) that: “The rules on capital account transac-
tions for all inward flowswill bemadeby theCentral Government in consultationwith
the regulators. The rules on capital account transactions for all outward flowswill be
made by the RBI in consultation with the Central Government”

2. I believe that rules should be made by the Central Government only in respect of
FDI inward flows and rules in respect of all other flows, both inward and outward
should be made by RBI. My reasons for this belief are as under.

3. The distinction made in the Report between inward and outward flows is not as
relevant as a distinction between inward FDI flows and other inward flows. The
latter distinction is necessary for the following reasons:

I Inward FDI flows result in the acquisition of assets by non-residents in India
which can have policy implications e.g., retail,insurance etc.

I While inward FDI flowsdocarry the right of repatriationof capital, in actual fact
very little repatriation takes place and in the short-term FDI flows are largely
stable.

I On the other hand, non-FDI inward flows e.g., portfolio investment, exter-
nal commercial borrowing, NRI deposits etc. are essentially short-term and
volatile in nature.

I Even non-FDI inward flows, on repayment result in outward flows.

4. The Report states (See Chapter 8.1) that IMF “recommends that capital controls
be implemented only on a temporary basis where other macro-economic policy
responses have been exhausted”. While this is true, in a more recent Sta� Paper
(November 14, 2012) IMFhasmodified its stand andmade the following statements:

I “Capital flow liberalisation is generally more beneficial and less risky if coun-
tries have reached certain levels of “thresholds” of financial and institutional
development”

I “Rapid capital inflow surges or disruptive outflows can create policy chal-
lenges”

I “In certain circumstances, capital flowmanagement measures can be useful”

These comments have to be viewed in the context of India’s persistent current ac-
count deficit which is financed largely by net non-FDI inward flows.

5. As the Report mentions (section 11.2) RBI “in order to perform its monetary policy
functions and play the role as lender of the last resort needs certain powers “which
include the power to” Act as custodian andmanager of foreign exchange reserves”.
There is strong linkagebetween capital controls andmonetary policy. Capital flows
have a natural tendency to a�ectmonetary aggregates by increasing or decreasing
the e�ective money supply and liquidity in the economy. Hence, in the Indian con-
text, capital controls havebeenactively usedas anadditionalmonetary policy tool.
To do this e�ectively, it is necessary that all capital flows, other than FDI inward
flows should be monitored and controlled by RBI. Further as the IMF has pointed
out, rapid capital inflow surges or disruptive outflows can destabilise the exchange
and create volatility. For this reason also, capital controls need to be calibrated by
RBIwhich has the responsibility for exchange rate management.

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 153



NOTES OF DISSENT

6. The present arrangement is thatwhile the Central Government determines the pol-
icy for FDI, RBI, in consultation with the Central Governmentmakes rules in relation
to other capital flows. This arrangement has worked well and even the U.K. Sinha
Working Group has not suggested any change to this basic arrangement. For the
reasons enumerated above, this basic arrangement must be allowed to continue.

18.4.2. Financial Regulatory Architecture

1. The Report proposes (See Chapter 14.4) that: “the financial regulatory architecture
suited for Indian conditions should consist of seven agencies” which will include:

I “Agency #1: A central bank that does monetary policy and enforces the con-
sumer protection and micro-prudential provisions of dra� Code in the fields
of banking and payments”

I “Agency #2: UFA which enforces the consumer protection and micro-pruden-
tial provisions of the dra� Code in all finance other than banking and pay-
ments”

The proposal therefore is that RBI will only regulate and supervise banks and pay-
ment system and that NBFCs and Housing Finance Companies(HFCs) will be regu-
lated and supervised by UFA.

2. I believe that it is essential that NBFCs and HFCs should be regulated by the same
regulator as regulates the banks i.e., RBI. My reasons are as under.

3. NBFCs are currently regulated and supervised by RBI. HFCs are currently regulated
and supervised by National Housing Bank (NHB) which is a 100% subsidiary of RBI.
Under theNationalHousingBank (Amendment) Bill 2012which is before theStand-
ing Committee on Finance of the Parliament, it is proposed that the ownership of
NHB will pass to Government and that regulation will pass to RBI with supervision
remainingwithNHB. The transfer of regulation is considered necessary since banks
also do housing finance activity, the relative portfolio sizes being banks – 64% and
HFCs – 36%. There are currently 54 HFCs with a total asset size of Rupees 335,000
crores which represents roughly 4.1% of the total asset size of all scheduled com-
mercial banks.

4. NBFCsarealsoengaged in substantially the sameactivity asbanks. Theyareasset fi-
nancecompanies, infrastructure financecompanies,micro-financecompaniesand
investment companies. They rely upon bank finance and are significant competi-
tors of banks, particularly in the retail banking sector. Individually and collectively
they are significant players in the financial system as shown below:

I There are 12,348 NBFCs registered with RBI of which only 265 accept public
deposits.

I The total assets of NBFCs aggregate to Rupees 1,038,000 crores which repre-
sents roughly 12.7% of the total assets of all scheduled commercial banks.

I There are 376 systemically important NBFCs with assets which aggregate to
Rupees 923,000 crores, representing roughly 11.3% of the total assets of all
scheduled commercial banks.

I There are 42NBFCswhich have total assets in excess of the smallest scheduled
commercial bankand2NBFCswhichhave total assets in excess of the smallest
Public Sector bank.

5. As the Report points, (See Chapter 1.5.2) di�iculties are created in addressing fi-
nance regulation on a holistic basis, when there is the rise of a rapidly growing
shadow banking sector. As most knowledgeable commentators have pointed out,
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one of the major causes of the 2008 financial crisis was the fact that credit inter-
mediation activities were conducted by non-banks outside the regulatory environ-
ment. This has raised serious concerns of regulatory arbitrage, requirements for
similar regulation of entities performing similar activities and issues of commonal-
ity of risks and synergies of unified regulation.

6. The concern for “shadow banking” has also resulted in a number of international
initiatives as under:

I At the November 2010 Seoul Summit, the G-20 leaders highlighted the fact
that Basel III is strengthening the regulation and supervision of shadow bank-
ing and requested the Financial Stability Board (FSB) to make recommenda-
tions in the matter.

I FSB identified “shadowbanking” asnon-banks carryingonbank-like activities
such as credit intermediation, maturity transformation and credit facilitation.

I Evenbefore thecrisis IMFhasprescribed that similar risksand functions should
be supervised similarly to minimise the risk of regulatory arbitrage.

I In many countries, HFCs are regulated by bank regulators e.g., MAS in Singa-
pore, HKMA in Hong Kong. In the U.S. the Dodd Frank Act provides for reg-
ulatory and supervisory oversight of both systemically important banks and
non-banks by the Fed.

7. All the above considerations support the view that:

I NBFCs and HFCs are engaged in activities which can be termed shadow bank-
ing.

I They are of a size individually and collectively which can pose a serious chal-
lenge to the e�icient regulation of banks.

I All the considerations mentioned in the Report to support the need for a sin-
gle unified regulation support a single unified regulation of banks, NBFCs and
HFCs.

I The Commission having decided that there would be two micro-prudential
regulators with a separate regulator for banking must recognise that NBFCs
and HFCs have greater synergy with banks than with the activities regulated
by UFA.

I Consequently it is imperative that NBFCs and HFCs be regulated and super-
vised by RBI
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CHAPTER 19

Annexes

19.1. Formation of the FSLRC

GOVERNMENT OF INDIA
MINISTRY OF FINANCE

DEPARTMENT OF ECONOMIC AFFAIRS
RESOLUTION

No.18/1/2011-RE. New Delhi, the 24 March, 2011

The Government in its budget 2010-11 had, inter alia, announced the setting up of a
Financial Sector Legislative Reforms Commission (FSLRC) with a view to re-writing and
cleaning up the financial sector laws to bring them in tune with current requirements.
Accordingly, it has been decided to constitute the Financial Sector Legislative Reforms
Commission comprising the following:

i) Chairman Justice (Retd.) B.N. Srikrishna
ii) Member Justice (Retd.) Debi Prasad Pal
iii) Member Dr. P.J. Nayak
iv) Member Smt. K.J. Udeshi
v) Member Shri Yezdi H. Malegam
vi) Member Prof Jayanth R. Varma
vii) Member Prof. M. Govinda Rao
viii) Member Shri C. Achuthan
ix) Member Convenor Shri Dhirendra Swarup
x) Member, Nominee Joint Secretary (Capital Markets)
xi) Secretary Shri C.K.G. Nair

2. The Terms of Reference of the Commission will be as follows:
I. Examining the architecture of the legislative and regulatory system governing
the financial sector in India, including:
a. Review of existing legislation including the RBI Act, the SEBI Act, the IRDA
Act, thePFRDAAct, FCRA, SCRAandFEMA,which govern the financial sec-
tor;

b. Reviewof administration of such legislation, including internal structures
and external structures (departments and ministries of government), if
required;
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c. Review of inter-play of jurisdictions occupied by various regulators;
d. Reviewof jurisdictionof departmentswithin each regulator, and consider
need for segregation / combination, and such other streamlining;

e. Review of issues relating to conflict of interest of regulators in themarket;
f. Review of themanner in which subordinate legislation is dra�ed and im-
plemented;

g. Reviewof eligibility criteria for senior o�icers in regulatory authorities and
issues relating to tenure, continuity, and means of tapping and retaining
lessons learnt by each authority;

h. Examine a combined appellate oversight over all issues concerning users
of financial sector;

II. Examine if legislation should mandate statement of principles of legislative
intent behind every piece of subordinate legislation in order tomake the pur-
posive intent of the legislation clear and transparent to users of the law and
to courts.

III. Examine if public feedback for dra� subordinate legislation should be made
mandatory, with exception for emergency measures.

IV. Examineprescriptionofparameters for invocationof emergencypowerswhere
regulatory action may be taken on an ex parte basis.

V. Examine the interplay of exchange controls under FEMA and FDI Policy with
other regulatory regimes within the financial sector.

VI. Examine the most appropriate means of oversight over regulators and their
autonomy from government.

VII. Examine the need for re-statement of the law and immediate repeal of any
out-dated legislation on the basis of judicial decisions and policy shi�s in the
last two decades of the financial sector post-liberalisation.

VIII. Examination of issues of data privacy and protection of consumer of financial
services in the Indian market.

IX. Examination of legislation relating to the role of information technology in the
delivery of financial services in India, and their e�ectiveness.

X. Examinationof all recommendationsalreadymadeby variousexpert commit-
tees set up by the government and by regulators and to implementmeasures
that can be easily accepted.

XI. Examine the role of state governments and legislatures in ensuring a smooth
inter-state financial services infrastructure in India.

XII. Examination of any other related issues.
3. The Commission will device its own procedure andmay appoint consultants, advi-
sors and experts and outsource research work to institutions of repute and exper-
tise in the relevant area for the purpose for which the Commission has been set up.
It may recall for such information and take such evidence as it may consider nec-
essary. Ministries and Departments of the Government of India will furnish such
information and documents and other assistance as may be required by the Com-
mission. The Government of India trusts that State Governments and others con-
cerned will extend to the Commission their fullest co-operation and assistance.

4. The Commission will have its headquarters in Delhi.
5. The Commission will make its recommendations within 24 months of the date of
this Gazette Notification. It may consider, if necessary, sending reports on any of
the matters as and when the recommendations are finalised.

Sd/-
(R. Gopalan)

Secretary to the Government of India
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19.2. List of consultants, researchers and other o�icials who
assisted the Commission

I Consultants

1. Somasekhar Sundaresan
2. Bobby Parikh
3. Rajshekhar Rao

I Research team

1. Prof. Ajay Shah
2. Prof. Ila Patnaik
3. Prof. Sunder Ram Korivi
4. Amol Kulkarni
5. Ankur Narain Saxena
6. Apoorva Ankur Mishra
7. Bhavna Jaisingh
8. K. Aishwarya
9. Kaushalya Venkataraman
10. Neena Jacob
11. Pratik Datta
12. Radhika Pandey
13. Shubho Roy
14. Smriti Parsheera
15. Sowmya Rao
16. Sumathi Chandrashekaran
17. Suyash Rai
18. Aakriti Mathur
19. Aishwarya Kumar
20. Akhil Dua
21. Apoorva Gupta
22. Karan Anand
23. Kumar Anand
24. Parikshit Kabra
25. Shekhar Hari Kumar
26. Shreeya Kashyap
27. Vikram Bahure
28. Abhishek Gupta
29. Alex Etra
30. Ambarish Mohanty
31. Chirag Anand
32. Darshika Singh
33. Devika Das
34. Madhavi Pundit
35. Meeta Ganguly
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36. Neeraj Singh
37. Sudarshan Bhattacharjee
38. Varsha Agrawal
39. Vimal Balasubramaniam
40. Dr. PoonamMehra
41. Shobana B
42. Kavitha Ranganathan

I Other o�icials

1. A.K. Sinha
2. Uday P. Apsingekar
3. Vishvesh Bhagat
4. Dipak Banerjee
5. D.P. Hura
6. Ram Rattan
7. R.S. Tyagi

19.3. List of invitees for interaction with FSLRC

S.No Name of O�icial/ Expert / Organisation

1 Mr. R. Gopalan
2 FICCI
3 Dr. C. Rangarajan
4 * Dr. Montek Singh Ahluwalia
5 Dr. Shankar Acharya
6 Dr. Bimal Jalan
7 * Confederation of India Industry
8 * National Council of Applied Economic Research
9 * Centre for Policy Research
10* ASSOCHAM
11 PHDCCI
12 Dr. Vijay Kelkar
13 Dr. Percy S. Mistry
14 Dr. Raghuram G. Rajan
15 FSDC Sub-Committee
16 Forward Markets Commission
17 Indian Banks’ Association
18 Prof. Viral Acharya
19 Mr. Deepak S. Parekh
20 National Stock Exchange of India Ltd.
21 Multi Commodity Exchange of India Ltd.
22 National Commodity & Derivatives Exchange
23 BSE Limited
24 * Dr. Y.V. Reddy
25 Mr. Ashok Chawla
26 Mr. Rajiv Agarwal
27 Dr. Avinash Persaud
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* Did not participate in the interaction
External Agencies/Experts called on the Commission
1. City of London
2. Minister for Financial Services, Australia - Mr. Bill Shorten
3. Indo-US Business Council
4. US Federal Reserve Board Governor - Mr. Jerome H. Powell
5. Federal Reserve Bank of San Francisco - Mr. John C. Williams
6. Financial Services Authority, UK - Mr. Hector Sants
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19.4. Issues for discussion with experts and stake-holders

General
I Strengths and limitationsof theexisting statutory frameworkof financial sector reg-
ulation and development

I Strengths and limitations of the current regulatory-organisational structures
I Capability of the Indian institutional architecture to address issues emerging from
financial sector developments globally

I Adequacy of the consumer protection and investor grievances mechanisms em-
bedded in the current framework

I Relevanceof regulatory-architectural changes inadvanced jurisdictionspost-global
crisis to India

I Mechanism for removing/reducingconflictsof interests in thecurrent financial struc-
ture

I Any other suggestions

Additional questions/issues on the basis of domain expertise of the
invitee

I Can regulation reduce the growing disenchantment with financial market adven-
tures?

I Specific issues relating to the banking sector.
I Is a principle based approach (PBA) still a way forward? If so, is it possible to imple-
ment a PBA with limited regulatory capabilities? How to negotiate the transition
phase in case of adopting a new institutional architecture?

I How does and how far the Competition Act address issues relating to customer
grievances at the micro level? What are the institutional linkages available in the
current customer/investor grievance redressal mechanism (including Consumer
Protection Act) in promoting micro level customer satisfaction?

I What is the extent of institutionalised interface between the Competition Commis-
sion and the sectoral regulators? What mechanisms are in place or proposed to
enhance the co-operation mechanism?

I How to balance the provisions in the Competition Act in respect of mergers vis a
vis financial sector regulatory decisions based on expedient financial stability rea-
sons?

I What is the experiencewith respect to implementation of Consumer Protection Act
in achieving customer satisfaction? How far is it successful in resolving customer /
investor grievances arising from the financial sector?

I What are the constraints for developing a national common market for commodi-
ties and spreading commodity derivatives throughout the country?

I How do you visualise the linkages between commodity derivatives market and
other financial sector markets? Can they function independently in a completely
integrated, globalised financial framework?
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19.5. Interactions with authorities overseas

Australia

Treasury - Mr. Bill Shorten, Minister
Mr. Mike Callaghan, Executive Director
Mr. Rob Nicholl, CEO, Debt Management O�ice

Australian Prudential - Dr. John Laker, Chairman
Regulatory Authority (APRA) Dr. Je� Carmichael, Wallis Inquiry Member and In-

augural Chairman of APRA

Financial Sector Advisory Council (FSAC) - Mr. Paul Binsted, Chairman

Reserve Bank of Australia (RBA) - Mr. Glenn Stevens, Governor

ASIC - Mr. Greg Medcra�, Chairman

Singapore

Monetary Authority of Singapore - Mr. Ravi Menon, Managing Director and senior
management team

United Kingdom

The Treasury - Mr. Mark Hoban, Financial Secretary

Financial Services Authority (FSA) - Mr. Hector Sants, CEO
Mr. Lyndon Nelson, Director

Prudential Regulatory Authority (PRA)
Transition Team

- Ms. Sarah Breeden, & Mr. Gregory Stevens

Financial Markets Law Committee
(FMLC)

- Lord Ho�man, Chairman

British Bankers’ Association (BBA) - Ms. Sally Scutt, Deputy CEO

Prof. Charles Goodhart - LSE Prof. and Director of Financial Regulation Re-
search Programme

Financial Sector Practitioners’ Panel - Chairman Russell Collins

UK Debt Management O�ice - Mr. Robert Stheeman, CEO and Mr. James Knight

International Centre for Financial
Regulation

- Ms. Barbara Ridpath, CEO

City of London Roundtable - Stuart Fraser, Mark Boleat and Representatives
from financial markets
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Canada

Department of Finance - Mr. Jeremy Rudin, Assistant Deputy Minister

Financial Consumer Agency of - Mr. Ursula Menke, Commissioner
Canada (FCAC) Ms. Lucie Tedesco, Deputy Commissioner

Canada Deposit Insurance Corporation
(CDIC)

- Ms. Michele Bourque, President

Bank of Canada - Mr. Ti� Macklem, Sr. Dy. Governor
Mr. Timothy Lane, Dy. Governor

O�ice of the Superintendent of - Mr. Mark Zelmer, Asstt. Supdt.
Financial Institutions (OSFI) Ms. Patty Evano�, Senior Director

Ontario Securities Commission (OSC) - Prof. Mary Condon, Vice-Chair

19.6. Working Group on insurance, retirement financing, and
small savings

19.6.1. Composition
Composition:

Shri Dhirendra Swarup - Chairman
Shri C.S. Rao - Senior Adviser
Shri Tarun Bajaj - Member
Ms. Anuradha Prasad - Member
Shri Rajendra Chitale - Special Invitee

19.6.2. Terms of Reference:
1. Insurance

(a) Review the consumer protection aspects of insurance and recommend prin-
ciples for legal framework for the same. Some specific issues to be examined
in this regard are:
i. Review distributionmodels and sales practices in the insurance industry.
ii. Review the present grievance redressal mechanisms.
iii. Review themanner in which special aspects of insurance contracts, such

as, dealing with misstatements, insurance fraud, assignment of policy
and appointment of nominees, should be addressed.

iv. Review the competition laws suitable for the insurance sector.
v. Review general market conduct laws suitable for the insurance sector.

(b) Examine the role of the regulator in pursuing the goal of ‘development’ and
themanner in which the development of products in various areas, including,
rural and social sector, micro insurance, agriculture insurance, health insur-
ance, should be specified in laws and regulations.
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(c) Examine whether information should be treated as a public good that can
be shared through appropriate data warehousing and datamining infrastruc-
ture, subject to customer privacy and confidentiality requirements.

(d) Identify the prudential regulation and supervision aspects of insurance regu-
lation and recommend a model legal framework for the same. This may in-
clude:
i. review of the ownership and capital structure of insurance companies.
ii. reviewof the lawsgoverning investmentnorms for insurance companies -
examininghow the regulators canbeempowered toadjust the regulatory
framework with time.

iii. review of the prudent man principle approach versus prescription of in-
vestment guidelines.

(e) Review the legal framework relating to re-insurance and examine the changes
that might be required to promote more robust participation in the sector.

(f) Review the systemic risks that can arise from the failure of insurance firms,
and the legal framework for dealing with such risks.

(g) Examine the appropriate resolution mechanisms that need to be adopted to
deal with the failure of any insurance firm, keeping in view the interests of pol-
icyholders and financial stability. Also reviewwhether this process should dif-
fer in any manner for life and non life insurance firms.

(h) Review thedesignand implementationof theEmployees’ State InsuranceAct,
1948 and examine the possibility of allowing employers covered by that leg-
islation to opt for group medical insurance o�ered by the private insurance
industry.

(i) Review the regulation and structure of State owned insurers, in particular the
special status of Life Insurance Corporation.

(j) Examine the manner in which life insurance policies o�ered by the Depart-
ment of Posts can be brought within the regulatory ambit in order to ensure
the protection of consumers and provide a level playing field.

(k) Review the roleof self regulatoryorganisationand industry associations in the
insurance sector and examine whether there is a need for a re-assessment of
their functions.

(l) Review the insurance related provisions contained in the Motor Vehicles Act,
1988and identify anychanges required tobemade to theexisting legal regime.

(m) Examine the mechanisms that need to be put in place for resolution of dis-
putes betweenmarket players-insurers an intermediaries

(n) In this context, review which powers should be given to regulators under law,
how should the powers be used, how should the supervisory function be
structured, and what punitive actions can be taken.

2. Pensions
(a) The present retirement income framework in India consists of many compo-

nents, such as, EPFO, New Pension System (NPS), Public Provident Fund (PPF),
provident fund trusts and superannuation trusts, and is regulated in a very
fragment manner. Examine the manner in which these components can be
brought within the regulatory ambit of financial sector laws and the means
for achieving coherence among the di�erent components of the system?

(b) Identify the consumer protection, prudential regulation and systemic risk as-
pects of pension regulation, which includes NPS, EPFO, provident fund trusts
and superannuation trusts.
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(c) Review the ‘development’ role of PFRDA and examinewhether a developmen-
tal mandate is essential for ensuring widespread participation in voluntary
NPS?

(d) Review of NPS and examine if there are any changes required to its present
features to promote the interests of consumers. This would include, review-
ing themandatory annuity requirement prescribed under NPS and examining
the feasibility and desirability of providing minimum guaranteed returns to
subscribers.

(e) Review the laws governing investment norms for NPS, EPFO, provident fund
trusts and superannuation trusts, and recommend a model legal framework
that gives the requisite powers to the regulators.

(f) Review the existing administered interest rate mechanism followed by EPFO
and examine the problems thatmight arise on account of unfunded liabilities
under the Employees Pension Scheme.

(g) In this context, review which powers should be given to regulators under law,
how should the powers be used, how should the supervisory function be
structured, and what punitive actions can be taken.

3. Small Savings
(a) Review the existing legal framework governing small savings schemes and

identify any changes required to be made to it.
(b) Atpresent theGovernmentacts asboth theoperatorof small savings schemes

as well as its regulator. Examine the issues that might arise on this account
and whether there is a case for bringing these schemes under the same regu-
latory framework as the larger financial system.

(c) Examine the legal framework required for the regulation of small savings dis-
tribution agents, including post o�ices and banks and review their incentive
structures.

(d) Review whether the financial activities of the Department of Posts may be
brought within the regulatory ambit - can narrow banking, corporatisation be
considered as options?

(e) Examine the possibility of separating the investment function from the sav-
ings mobilisation function of small savings schemes and the potential impli-
cations of the same.

(f) Identify the consumer protection and prudential regulation aspects of small
savings schemes. The consumer protection aspects would include reviewing
the need for preventive measures to deal with issues of excessive churning as
well as the need for an appropriate grievance redressal mechanism. Issues to
be considered in connection with the prudential regulation of National Small
Savings Fund would include, capital requirements, liquidity regulations and
norms on governance and internal controls.

(g) In this context, review which powers should be given to regulators under law,
how should the powers be used, how should the supervisory function be
structured, and what punitive actions can be taken.

19.6.3. Recommendations on insurance
Development goals

1. The development of insurance markets should not be a regulatory objective. Mar-
ket forces should ordinarily be able to achieve an adequate level of development in
the sector. Towards his end, the law should specify that the need for pursuing com-
petitive neutrality and fair competition should be basic principles to be followedby
the regulator.
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2. General development of markets has to be distinguished from specific measures
that need to be taken to achieve the financial inclusion agenda. The mechanisms
for achieving financial inclusion in the field of insurance should be alignedwith the
decisions that the Commission may take for promoting inclusion in the banking
sector.
Prudential regulation

3. Capital regulation

(a) The capital resources maintained by insurance companies should be com-
mensurate with the specific risks arising from their business activities. To
achieve this, the primary law should provide that the prescribed capital re-
quirements should be determined in a risk-based manner. Subject to this
principle, the regulator will frame subordinate legislations to lay down the
actual capital requirements and the process for computation of capital.

(b) The regulator should also be permitted to prescribe the minimum capital re-
quirement for the setting up of an insurance company, instead of having the
rupees 100crores requirement laiddown in theprimary law. Thiswill allow the
entry conditions to be revised from time to time without requiring an amend-
ment to the law.

4. The law should provide that insurance companies are permitted to hold di�erent
classes of capital. The classification of capital into di�erent tiers will be done by the
regulator through subordinate legislation. The regulatorwill also be empowered to
restrict theextent towhich insurersmay relyondi�erent tiersof capital for satisfying
their capital requirements.

5. Insurance law should not specify foreign investment limits for investments in the
sector. As in all other sectors, this power should be with the Central Government.
In making its determination, the government may consider adopting di�erent FDI
limits for di�erent types of insurance activities. In particular, a higher limit may be
considered for the health insurance sector to promote more robust growth in the
sector.

6. High-level principles relating to sound governance and management of insurance
firmsneed tobeenshrined in the law. The lawshouldalsomandate self-assessment
of solvency and risk profile by insurers. The regulator should then use its supervi-
sory powers to assess the adequacy and e�ectiveness of themeasures adopted by
the insurance company.

7. The law should specify that investments are to be made as per the prudent per-
son principle and quantitative investment requirements and restrictions should be
removed from the primary law. To the extent necessary, the regulator should be
empowered to specify appropriate investment norms through subordinate legisla-
tion. This power would be subject to certain restrictions to be specified under the
law. Specifically, the regulator will not be able to prescribe the composition of the
investment portfolio or theminimum levels of investment for any given category of
investment.

8. The law should not prohibit insurance companies from investing overseas. Insur-
ers may choose to globally diversify their portfolio in accordance with the prudent
person principle and risk-based capital requirements. The regulatormay, however,
choose to set out reasonable limits on the currency mismatch risks that may be
held by an insurer.
Consumer Protection

9. The law should set out the principles of consumer protection to be observed by the
insurance service providers and the framework within which these principles may
be implemented by the regulator.
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10. All individuals, who may be individual agents or employees of corporate agents,
brokers, advisers, banks and insurance companies, who are involved in the sale of
insurance services to consumers must be registered with the regulator. This regis-
tration process will be based on certain objective criteria, such as minimum qual-
ifications, training and certification requirements, which will be prescribed by the
regulator. The responsibility of verifying the individual’s compliancewith the speci-
fied requirements shouldbe le� to the insurance company, in respect of its employ-
ees and agents. In case of independent advisors and brokers, who are not aligned
with any particular insurer, the relevant service provider would be responsible for
the registration of its employees.

11. No minimum or maximum cap on commission or fee should be mentioned in the
primary legislation. The law should allow the regulator to prescribe incentive struc-
tures for the sale of insurance services, keeping in view consumer interests.

12. In case a policy lapses due to the non payment of premium, there should be an
obligation placed on the insurer to issue a notice to the policyholder. However,
these details need not be specified in the primary law. The primary law should
only provide that the regulator may frame specific regulations for dealing with the
lapsation on insurance policies, with a view to protecting policyholders.

13. The scope of the present insurance ombudsman system needs to be expanded
to allow complaints against insurance intermediaries, other than agents of the in-
surance company for whom the insurer will be directly liable. The ombudsman
awards should bemade enforceable against the complainant aswell as the service
provider, subject to the right to appeal before a specialised appellate forum.

14. The law should specify the duty of parties to an insurance contract to act in good
faith. It should also set out the meaning and consequences of insurance fraud.

15. The collection and sharing of insurance information can help insurers make better
pricing and underwriting decisions. It can also help insurers combat instances of
insurance fraud. The law should enable the sharing of insurance information while
specifically providing the data protection and confidentiality requirements appli-
cable to any person, including the regulator, that holds information belonging to
others.

16. The primary legislation must empower the regulator to act in a manner that pro-
motes better access to micro insurance. This should be done by stating that ‘pro-
moting innovation and access to insurance services’ is one of the key principles to
be followed by the regulator.

17. There is a need for reforms in the heath care sector to provide for the codification
of ailments, procedures and protocols followed by health providers. This will help
in promoting better underwriting by insurance companies by reducing the moral
hazard problems in the supply of health care services to insured persons.

18. Motor insurance:

(a) In order to minimise inconvenience and costs, the law should provide the ac-
cident victim, insurer and insured an opportunity to arrive at a voluntary set-
tlement of the claimwithout having to go through the adjudication process. If
the parties fail to arrive at a settlement, the compensation should be decided
on a fast track basis by a specialised tribunal.

(b) The law should lay down the minimum amount of insurance coverage that
must be obtained by every vehicle owner. This will ensure that accident vic-
tims are assured of receiving compensation of up to the insured amount. It
will also provide insurers with more certainty on their potential liabilities. In
order to achieve this, the regulator will have to discontinue the practice of fix-
ing the premium for third party motor insurance policies.
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19. Role of surveyors:
(a) The Indian Instituteof InsuranceSurveyorsandLossAssessors shouldbegiven

statutory recognition as a professional body responsible for the licensing and
supervision of surveyors and loss assessors.

(b) In order to protect the interests of consumers, the legal framework should al-
low them to appoint a surveyor in addition to the surveyor required to be ap-
pointed by the insurer. The insurer will be required to consider both reports
before making a decision on the claim.

20. The law should empower the regulator to specify the types of permitted and re-
stricted assignments of insurance policies. The insurer will not have the discretion
to refuse to record an assignment that is made in accordance with the regulations.
Competition issues

21. The legal framework governing LIC should be at par with the laws applicable to all
other life insurance companies. In particular, there should be no sovereign guaran-
tee for the policies of LIC. The status of LIC should be changed from a statutory cor-
poration to a Government company governed under standard company law provi-
sions.

22. There is a need for encouraging competition in the reinsurance sector by adopting
the following measures:
(a) do away with the mandatory requirement placed upon general insurance

companies to reinsureaportionof their businesswithGeneral InsurnaceCoun-
cil (GIC);

(b) remove barriers which prevent Indian insurance companies from doing busi-
nesswithglobal reinsurers, subjectonly toprudential regulation requirements;
and

(c) create an enabling framework for the entry of global reinsurance firms, includ-
ing Lloyds, in the Indian reinsurance sector.

23. Competition policy should play an e�ective role in ensuring that government sche-
mes do not create an uneven playing field between state-owned and private insur-
ance companies.
Resolution and systemic relevance

24. The law should contain appropriate resolution mechanisms to deal with failing
insurance firms, including provisions for enhanced supervision and the option of
transferring the business of the failing insurer to a solvent insurer. These mecha-
nisms should be applicable to both life and non-life insurers.

25. There is a need to create a compensation scheme to protect policyholders from
the inability of an insurer to meet its financial obligations and to minimise the tax-
payer’s exposure to the failure of insurance firms. The design of the policyholder
compensation scheme should be decided under the resolution framework being
designed by the Commission.

26. It should be the regulator’s responsibility to assess the systemic importance of in-
dividual insurance firms. Additional supervisory and resolution tools will need to
be employed in respect of those insurance companies that are found to be system-
ically important.
Unregulated areas of insurance

27. Establishments covered by ESIC should have the option to opt out of the medical
benefit facilities provided under the scheme and obtain group health insurance
coverage o�ered by an insurance company, if they are able to obtain similar bene-
fits at a similar cost . In suchcases, aproportionateamountof the total contribution
payable to ESIC that relates to themedical benefits provided under the schemewill
be used as the premium for obtaining the insurance policy.
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28. Being a social security scheme administered by the government, ESIC should not
be subjected to the entire gamut of insurance laws and regulations. However, the
law should allow the insurance regulator to identify certain specific principles, such
as those relating to corporate governance, investmentmanagement andconsumer
protection, that would have to be complied with by ESIC.

29. In case of government-sponsored schemes that are administered through insur-
ance companies, the general provisions of insurance laws would be applicable.
However, the law should allow the regulator to vary the applicability of certain pro-
visions of law, particularly in respect of the pre-sale obligations of insurers.

30. In case of schemes where the insurance coverage is contemplated to be provided
directly by the government and the scheme is not funded through a complete or
substantial fiscal transfer, the law will identify certain specific provisions, such as
those relating to corporate governance, investment management and consumer
protection, that would have to be complied with by the government body imple-
menting the scheme. In order for these provisions to be e�ectively implemented,
the law should mandate that any insurance business carried out by the govern-
ment, which is eligible for limited regulationunder insurance law, shouldbe carried
out through a separate corporate entity.

31. Life insurance schemes operated by the Department of Post (DOP) should be cor-
poratised and brought within the purview of the insurance regulator to ensure ef-
fective prudential management, protect the interests of policyholders and create a
level playing field.

19.6.4. Recommendations on retirement financing
Scope of retirement financing regulation

1. There should be common regulation and supervision for all retirement financing
schemes, including various types of pension and provident fund schemes, but not
including the unfunded, tax-financed schemes (such asOld Age Pension Schemes),
or those that are largely tax-financed. This wouldmean that themandates that are
presently divided between PFRDA and EPFOmust be brought under one regulatory
agency.

2. EPFO should only manage and not regulate retirement financing schemes. EPFO it-
self should be regulated in the samemanner like any other retirement financing en-
tity, and the entire range of regulations should apply to it. Similar approach should
be taken towards PPF.

3. Smaller exempt and excluded funds should integrate with Employees’ Provident
Fund (EPF) or NPS. The tax treatment should continue if the fund chooses to inte-
grate with either of the two. The law should not make reference to the possibility
of exemption or exclusion, and it should mandate all existing funds that fall under
these categories to opt for either NPS or EPFO.

4. The primary objective of retirement financing regulation should be to correct mar-
ket failures in the retirement financing sector. Development of the sector or inclu-
sion should not be mandates given to the regulator, though the regulator should
have the flexibility to customise the regulation according to the profile of the con-
sumers and the kind of the product being o�ered, based on cost-benefit analysis
of the regulation.
Prudential regulation

5. Prudential regulation and supervision of retirement financing should be largely
risk-based. Regulator should ensure that investigatory and enforcement require-
ments are proportional to the risks being mitigated.
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6. The law must provide for licensing of retirement finance entities and retirement
finance funds, but there should be no licensing of individual plans. The regulator
mayprescribe conditions to be fulfilled by eachplan to be launchedby the licensed
fund. In addition to the entity’s licensing, each of the trustees of the entity should
be registered with the regulator.

7. The law should define principles-based criteria for awarding licenses to retirement
financing entities and funds. Licensing should be on the basis of demonstration
by the trustees/promoters that they have the required legal, managerial and own-
ership structures, capability (human, technology and financial), risk management
systems, investment policy, financial strength and capital to manage the entity
and/or the fund. The process of awarding the licenses should be transparent, and
the applicants should be given adetailed response in a reasonable amount of time.
The regulator should also have the power to modify or withdraw the licenses a�er
due process, and such decisions should be appealable in a court of law.

8. The law should provide that the “prudent person standard” be followed for invest-
mentmanagementby thosemanaging the retirement financing funds, suchaspen-
sion funds, EPFO, etc. The regulators should also have the powers to impose some
broad portfolio restrictions to prevent excessive risk-taking by the funds. These re-
strictions should be imposed only as exceptions, andmust not take the form of the
regulators prescribing investment management strategies for the funds.

9. All retirement financing funds must be required to set forth and actively pursue an
overall “investment policy”. The law should empower the regulator to define the
minimum requirements for the policy.

10. The law should empower the regulator to set standards for valuation of retirement
financing assets in a transparentmanner, informedbyprevailing standards in other
parts of the domestic financial system or in other jurisdictions. The regulator may,
if it so chooses, delegate the task of setting standards to a standard setting body,
but the regulator would continue to be responsible for the standards.

11. For defined contribution schemeswith administered interest rates, such as EPF and
PPF, the regulators shouldhave thepower to regulate and supervise them for sound
investment management practices.

12. The law must empower the regulator to regulate and supervise the risk manage-
ment systems of retirement finance entities and funds, to ensure the adequacy of
risk management systems in place. These powers must cover all the key elements
of riskmanagement systems, andmust always beused in a risk-basedmanner. The
regulations must be principles-based, should focus on supervision rather than ex-
ante rules, and the regulator should not impose any one risk management model
on the entities and funds. For small fundswith poor in-house capability, the regula-
tor may mandate seeking external support in developing sound risk management
practices.

13. The regulators must be given the power to impose risk-based capital and liquidity
requirements on retirement finance funds.

14. The law should give the regulator the power to regulate and supervise all the key
elementsof corporategovernanceof retirement financeentities and funds, ina risk-
based manner.
Consumer Protection

15. The law should provide protection to consumers from being misled or deceived,
subjected to unfair terms of contract, or unduly penalised by the fund. Consumers
should have access to a reasonablemechanismof grievance redressal. Consumers
should also be given the right to get support to take the right decisions, and receive
reasonable quality of service.
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16. Consumer protection regulation must be proportional to the risk held by the con-
sumer, and the extent to which the consumer is responsible for taking decisions
about the plan on issues such as investment.

17. All individuals dealing with retirement financing must be registered with the reg-
ulator, who must stipulate significant training requirements on the individuals in-
volved in the process of helping the consumers decide about retirement financing.

18. The structure of various types of charges on retirement financing schemes should
be regulated by the regulator.

19. The regulator must be given the powers to ensure inter-operability, portability and
exit options in retirement financing plans.

20. The regulator must have the power to mandate suitability analysis and advice to
be given by the provider to the consumer regarding the asset allocation decision.
The regulator must also have the power to recommend modifications to schemes
and processes to ensure that consumers are given suitable solutions.
Failure of retirement finance funds

21. The law should provide for an e�icient resolutionmechanism for funds o�ering de-
finedbenefit retirement financingplans. This shouldbemodelledon the resolution
process for banking and insurance, but with more time for the funds to improve
their financial position. There should be an agency responsible for the resolution
function.

22. There should be a process to move the consumers’ funds from one defined con-
tribution fund to another smoothly, if the retirement finance entity sponsoring the
defined contribution fund goes bankrupt.

23. The agency responsible for resolution should have access to comprehensive infor-
mation about retirement finance entities and funds. The agency should have ac-
cess to auditors’ reports and the powers to ask for information on any fund and
conduct on-site investigation of a fund.

24. The resolution process should start with a quantitative trigger.
25. The resolution process should start with giving the fund a notice to improve its fi-

nancial position. If the fund fails to do so, the process should focus on transfer of
the assets to another fund, or under the management of another fund. Liquida-
tion of fund should be the last option in the resolution process. When resolution
process starts, the fund should be prevented from collecting contributions

26. Establishing a retirement finance protection fund, which would guarantee payouts
from all defined benefit schemes, may be considered. The fund could also provide
some guarantees to defined contribution schemes, to help them hedge certain in-
vestment risks.

27. If the retirement finance protection fund is established, it should charge risk-based
levy from the participating funds; participation should be mandatory for funds of-
fering defined benefit plans; and the fund could be managed by the agency that is
responsible for resolution of failing funds.
Special topics

28. Only insurance companies that have proven capability in o�ering life insurance
should be allowed to do the business of issuing annuities.

29. Compared to pension funds, for insurance firms issuing annuities, there should be
greater flexibility given to the regulator in law to stipulate restrictionson investment
choices. This should be in line with the regulations of life insurance companies.

30. The regulators should work to ensure that consumers take the optimal annuitisa-
tion decision, by mandating partial annuitisation and providing active support to
consumers to take the right decision.
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31. Resolution of insurance firms issuing annuities should be considered along the
lines of resolution of any life insurance firm. This issue has been discussed in detail
in this report’s chapter on insurance firms.

32. Just as in the PFRDA Bill, NPS should be acknowledged as a unique object in the
law, and its various components should be regulated at par with their respective
categories.

33. The law should acknowledge the unique status of NPS as a government interven-
tion to address market failures in the retirement financing market, and the mar-
ket power is commands to meet its objectives. If NPS exerts anti-competitive pres-
sures over and above its basic objectives, it should be regulated from a competi-
tion standpoint. NPS should be separated from the retirement financing regulator,
because there is conflict of interest in managing such a system and regulating the
retirement financing sector. This can be achieved bymaking the NPS Trust an inde-
pendent entity. The retirement financing regulator should regulate and supervise
the NPS Trust.

34. The law should give the regulator the powers to regulate infrastructure for retire-
ment financing sector. Sections from PFRDA Bill on regulation of infrastructure for
retirement financing can be considered for dra�ing these provisions in legislation.
These sections provide for regulation and supervision of infrastructure services
such as record keeping.

19.6.5. Recommendations on small savings
Legal framework

1. There is a need to consolidate and modernise the laws on small savings. Accord-
ingly, the GSB Act, GSC Act and PPF Act should be replaced with a consolidated
law that should, inter alia, contain provisions relating to manner of collection and
investment of funds, consumer protection, grievance redressal and, to the extent
relevant, prudential regulation.
Structure and regulatory framework

2. All functions related to the operation and management of small savings should
be performed by an independent entity that should be brought within the limited
purview of the financial regulator. However, prudential regulation of the proposed
small savings entity should not extend to changing the manner in which the funds
held by National Small Savings Fund (NSSF) are invested since that constitutes a
fiscal decision.

3. Toaddress concerns that corporatisationof the schemewould lead to lossof public
confidence, it shouldbeensured thatupon the transfer of themanagementof small
savings to an independent entity, the law e�ecting such transfer should explicitly
clarify that these schemes are guaranteed by the government.
Consumer protection

4. Requisite changesmaybemade in the laws governing small savings to includepro-
visions on investor protection, compensation and grievance redressal.

5. To minimise operational risks on account of agent defaults and to protect the in-
terests of investors, the law should lay down the framework for the licensing, qual-
ifications and training of agents.

19.6.6. List of Acts to be reviewed
1. Insurance Act, 1938
2. Insurance Regulatory Development Authority Act, 1999
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3. Insurance Laws Amendment Bill, 2008

4. Life Insurance Corporation Act, 1956

5. Life Insurance Corporation (Amendment) Bill, 2009

6. General Insurance Business (Nationalisation) Act, 1972

7. Marine Insurance Act, 1963

8. Motor Vehicles Act, 1988

9. The Actuaries Act, 2006

10. Employees’ State Insurance Act, 1948

11. Companies Act, 1956 (to a limited extent)

12. Indian Contract Act, 1872 (to a limited extent)

13. The Pension Fund Regulatory and Development Authority Bill, 2011

14. Employees’ Provident Funds and Miscellaneous Provisions Act, 1952 (Employees’
Provident FundScheme, 1952, Employees’PensionScheme, 1995, Employees’Depo-
sit-Linked Insurance Scheme, 1976)

15. Income Tax Act, 1961 (to the extent relevant for recognised provident and superan-
nuation funds)

16. Public Provident Fund Act, 1968

17. Government Savings Bank Act, 1873

18. Government Savings Certificates Act, 1959

19.7. Working Group on payments

19.7.1. Composition

Dr. P.J. Nayak - Chairman
Shri Ranjit Tinaikar - Member
Shri Uttam Nayak - Member
Shri Bharat Poddar - Member
Shri A.P. Singh - Member
Shri Abhishek Sinha - Member

19.7.2. Terms of reference

1. To identify what are the systemic risks to the financial system and to the real econ-
omy frompayment systems. Payment systemscanbesystemically important, partly
because shocks can originate within them, resulting in operational risks, but also
because they can act as channels for propagating shocks originating outside their
operations, through credit and liquidity markets. An understanding of the poten-
tial systemic credit, liquidity and operational risks in payment systems is thus re-
quired, so that criteria for identifying systemically important payment participants
and systemically important payments systemscanbe formulated. Finally, to assess
whether there are risks to financial stability arising from encouraging competition
and innovation in payments.

2. To evaluate whether the regulatory system should cover all payment systemswith-
out exception, or instead merely those which are systemically important. Alterna-
tively, to examinewhether there should be a separate regulator for retail and small-
value payment systems as compared to systemically important payment systems.
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3. As shocks can spread through payment systems to other participants and lead to
their bankruptcy, to examine thedesignof auniformandquickprocess for handling
payment-induced bankruptcy.

4. To reviewwhether independentpayment systemsshouldbeencouraged, not linked
to payment participants, thereby minimising moral hazard through conflicts of in-
terest, and encouraging technology infusion at a faster pace. This would in turn
require a review of whether payments should be viewed as an o�shoot of banking,
or as a distinct industry in its own right. It would also require assessing whether
“banks being special" militates against having independent payment systems. To
assess whether existing legislation is adequately supportive of the absorption of
fast-changing payments technologies.

5. To reviewwhether RBI should remain the regulator of payment systems or whether
instead a regulator independent of RBI should be set up. This involves identifying
whether there are conflicts of interest andmoral hazard, as also whether adequate
domain knowledge gets continually upgraded, in the present regulatory structure.

6. To ensure compatibility with the recommendations of the FATF.
7. To suggest regulation to promote transparency, security, e�iciency and certainty of
payments; and to ensure that regulation is agnostic to ownership structures of the
regulated, necessitating treating regulated entities in the public andprivate sectors
on par. To also suggest constructive and creative ways of enforcement of regula-
tions.

8. To develop a quick and clear appeals process when there is conflict, equally fair to
both disputants, especially when one of them is the regulator. To frame dynamic
laws for penalties and review the stringency of current laws.

9. To promote financial inclusion following the ideals proposed in various reports
such as the ’Report of the Inter-Ministerial Group: Framework for delivery of Basic
Financial Services Using Mobile Phones’; ‘From Exclusion to Inclusion with Micro-
payments’; and Unique Identification Authority of India (UIDAI).

10. Any other matter the Working Groupmay consider relevant.

19.7.3. Recommendations
1. The Payments Regulator should permit self-registration of payment systemprovid-
ers, including through online modalities.

2. ThePayments Regulator shouldpermit existing non-payment businesses to extend
their business models to cover payments, in order that customer coverage could
thereby expand.

3. Empower the payments regulator to ensure that access to infrastructure services is
open and free of restrictive practices.

4. In order to foster financial inclusionwithin payments, the Payments Regulator sho-
uld encourage the concept that certain categories of small-value payments could
dispense with Know Your Customer (KYC) requirements for the entity making pay-
ments. Further, the categories of such payments should be clearly identified.

5. The Payments Regulator should permit, and indeed encourage, electronic KYC au-
thentication as a full substitute for paper-based KYC authentication.

6. Regulation must maintain a level playing field within the payments industry be-
tween the public sector and the private sector, and between bank and non-bank
players. It would need to be neutral to the ownership and category structures of
the regulated entity, in the absence of which innovation within the payments in-
dustry is liable to be stifled.
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7. Regulation should encourage independent payment system providers, which are
not linked to payment participants, therebyminimisingmoral hazard through con-
flict of interest.

8. Encourage innovation in payments regulation and supervision, by recognising that
this is a fast-changing technology-enabledbusiness. Bring in relevant expertise into
the regulatory body in order to improve the regulation and supervision of this in-
dustry. Restrict representation fromwithin RBI on the Board for Regulation and Su-
pervision of Payment and Settlement Systems to the Governor (as Chairman) and
the Deputy Governor in charge of Payments.

9. The Payments Regulator would need actively to sponsor the constitution of a Pay-
ments Council, a bodywhichwouldbe representative of payment systemproviders
and users of payment systems. Regulations would be issued by the Payments Reg-
ulator which would define the role which the Council would play in advising the
payments regulator on industry standards and other related matters. It would be
mandatory for the payments regulator to consult with the Payments Council on
such matters.

10. All payment system providers should be governed by one consistent legislative
framework.

11. A system of ’proportionate regulation’ would be helpful, allowing nascent busi-
nesses to adapt technology solutionswithout undue regulatory intervention, while
requiring systemically important businesses to submit to stronger regulatory over-
sight.

12. It is important to infuse a transparent and fair rule of law into regulatory decisions.
Legislation needs to provide for a quick appeals process, equally fair to both dis-
putants, especially when one of them is the regulator. Further, all appellate powers
presently vested in RBI and the FinanceMinistry should be transferred to the appel-
late body.

13. All regulationsmadebyRBIonpaymentswouldneed tobe consistentwith theprin-
ciples listed above as contained in Recommendations 1-12 above, which would be
incorporated into a new enactment on payments. Regulations could thereby be
challenged in the appellate body on grounds of violating the new legislative law.

14. Strong legal protection for payment system participants and other customers of
payment systems would need to be incorporated in the new legislation. The con-
stitution of a separate Customer Protection Agency to ensure this, backed by laws
that require the enforcement of contracts by payment system providers, would fa-
cilitate this. Customer protection would no longer be the prime responsibility of
RBI as the payments regulator.

15. Introduce a uniform and quick process for handling bankruptcy within the pay-
ments sector, with revenue payables of a payment system provider having priority
in the context of bankruptcy.

19.8. Working Group on securities
19.8.1. Composition

Prof. Jayanth R. Varma - Chairman
Shri Ravi Narain - Member
Shri Madhu Kannan - Member
Shri Neeraj Gambhir - Member
Shri Jayesh Mehta - Member
Shri S.A. Narayan - Member
Prof. K.G. Sahadevan - Member
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19.8.2. Terms of Reference
TheWGon securitieswill work on all dimensions of organised financial trading. The terms
of reference shall be as follows:

1. Review the existing legal framework including SC(R)A, SEBI Act, depositories legis-
lation, RBI Amendment Act of 2006, FC(R)A, etc.

2. Review expert committee recommendations, and identify the legal changes which
would implement existing recommendations.

3. Unification and harmonisation of the legal and regulatory treatment of all underly-
ing and all traded products. How would we treat OTC and exchange-traded deriva-
tives in a unified framework? How should the word ‘security’ be defined, in a way
that accommodates all dimensions of organised financial trading, and supports fu-
ture innovations?
What shouldbedoneabout commodity spot tradingwhendelivery is done through
dematerialised warehouse receipts? This may require examining the Warehouse
Development and Regulation Act.

4. Shouldclearingcorporations / clearinghousesbe treatedasapartofmicro-pruden-
tial regulation or systemic stability? Are they systemically important components
of the payments system?

5. What are the unique features of consumer protection in securities markets?
6. What are the unique features of micro-prudential regulation and systemic stability
for securities markets?

7. What does financial law have to do, other than the main paths of consumer pro-
tection, micro-prudential regulation and systemic risk? What ‘Aspects of Financial
Contracts’ require legislative attention, over and above these three pillars?
How do we obtain:
(a) Enforceability of derivative contracts in view of their similarity to wagering

contracts
(b) Enforceability of netting, cross margining and closeout of positions by the

clearing corporation especially in the event of bankruptcy of market partici-
pants.

(c) Bankruptcy remoteness of collateral in derivative margining and other con-
texts

(d) Securitisation especially of future cash flows
(e) Inter-linkage of CCPswith the payment systemand their ability to settle in cen-

tral bank money
(f) Legal protection of exchanges and clearing corporations in respect of actions

taken by them a�er a participant default
(g) Resolution of clearing corporations and other systemically important securi-

ties market intermediaries
8. To review the legal framework through which the regulatory agency would write
subordinate legislation on issues of ownership, governance, and compensation
policy for critical infrastructure providers.

9. How should the issues of insider trading and fraud be dealt with, in a general way,
which applies to all securities?

10. The field of corporate governance is a complex interplay of company law and secu-
rities law. What, if anything, should securities law be doing?

11. In the field of fund management, to review the structures used by mutual funds,
private equity funds, etc., and examine the need for fundamentally di�erent ap-
proaches.
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19.8.3. Recommendations
1. The legal framework for securities must recognise the public good nature of finan-
cial markets and establish the principles of market integrity and transparency as
key regulatory objectives

2. The definition of securities should be entity neutral and should be broad enough
to cover new instruments that emerge from the process of financial innovation. It
must include awide range of unlisted tradable instruments for the purpose ofmar-
ket abuse regulations, butmust have broad exemptions for the purpose of registra-
tion requirements as explained in Recommendations 6 and 8.

3. The registration requirement must be entity neutral and should not therefore be
restricted to companies.

4. There is aneed toprevent redistributionof sharesby theoriginal recipientof shares.
Otherwise, indirectly an o�er may be made to a large number of persons.

5. There is need for an aggregation requirement whereby o�ers of the same class of
securities by the same issuer over a period of say twelve months are aggregated.
Concomitantly, the number of 50 may need to be increased to 100 or 150.

6. It is necessary to exempt o�ers to qualified institutional investors who do not need
as much protection as retail investors.

7. There is a need to impose a registration requirement when the total number of
holders of the securities exceeds a threshold (say 500 or 1000) even though only
a small number of investors were approached in any given year.

8. It is desirable to have a “crowd funding exemption” for issues that are small in the
aggregate even if they tap a large number of investors.

9. The statute must explicitly state that the purpose of the registration requirements
is to ensure adequate disclosure and that the registration requirement is not to be
used as a form of merit based regulation of public o�ers.

10. Commodity derivatives should be regulated in the same way as financial deriva-
tives while taking care to exclude genuine commercial transactions in commodi-
ties.

11. The obligations to make adequate disclosures (prospectus, annual and quarterly
reports and material event disclosures) must be laid down in statute and made
applicable to all listed entities regardless of their legal form. The details regarding
the content and format of these disclosures can be le� to delegated legislation.

12. There must be a statutory provision allowing the regulator(s) to impose corporate
governance obligations on listed entities in relation to (a) minimum proportion of
independent directors in the Board of Directors (or similar governance organ) and
its key committees (b) financial literacy requirements of members of key commit-
tees of the board.

13. The scope and objectives of takeover regulations must be laid down in statute. In
particular:

(a) The regulations should cover all acquisitionsof 25%of the voting rights aswell
as creeping acquisitions by controlling shareholders.

(b) Minority shareholders must be treated fairly by giving them an opportunity to
sell at thehigherof thehighestpricepaidby theacquirers and theundisturbed
market price by means of an open o�er.

(c) While the long term goal is therefore a regime of 100% open o�ers, taking into
account thedevelopmentof takeover financingandother relevant factors, the
regulatormay specify a lower size of the open o�er. The regulator(s) would be
required topublish a report every five years justifying the size of theopeno�er.
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(d) TheBoardof the target company shouldbe restricted fromalienatingmaterial
assets, incurringmaterial borrowings, issuing new shares, buying back shares
except with the approval of the shareholders by special resolution during the
pendency of an open o�er.

(e) The regulator should impose appropriate disclosure requirements on the ac-
quirer to allow the shareholders of the target company to make an informed
decision.

14. Legal certainty of enforceability of derivative transactions must be ensured for (a)
exchange traded derivatives and (b) OTC derivative transaction between sophisti-
cated counter parties without reference to whether and by whom they are regu-
lated.

15. The regulator(s) shouldbemandatedby law tobalance the conflictingobjectives of
safety and e�iciency in relation to for-profit Financial Market Intermediarys (FMIs).
Moreover, the regulator(s) must be required to publish a report every five years on
how it achieved this balance highlighting the emerging competitive landscape and
technological developments.

16. Every clearing house should be able to settle in central bank money. There should
be mandatory settlement in central bank money for systemically important clear-
ing houses, which should be stipulated in primary legislation.

17. Clearing corporations of stock exchanges should be brought within the scope of
the Payment Act (2007) to ensure finality of netting and settlement and to allow the
clearing corporations to appropriate the collateral of insolvent members towards
their settlement and other obligations.

18. The definition of insider trading should be incorporated into the statute and should
cover only cases where the trading was in breach of a fiduciary duty or other rela-
tionship of trust and confidence.

19. The definition of other forms ofmarket abuse like fraud,misrepresentation and the
use of deceptive devices must also be part of the statute.

20. In order to bring consistency in the scope of activities conducted by “market inter-
mediaries”, an activity based approach should be followed to define market inter-
mediaries in primary securities legislation.

21. A broad set of activities which are intended to be regulated by the securities regu-
lator, whether or not such activities are primary or ancillary functions of the con-
cerned entity must be specified.

22. In order to ensure that the securitiesmarket regulator adequately enforces the pro-
visions in relation to code of conduct of market intermediaries, the principal legis-
lation in relation to securitiesmarket should lay down the broad principles of code
of conduct of market intermediaries, specifically covering high standard of service,
due diligence, disclosure of fees, prompt disbursal of payments, timely and ad-
equate disclosures, confidentiality of client information, avoidance and manage-
ment of conflicts of interest, sound corporate governance and compliance.

23. Regulation regarding governance structure of funds should be neutral to the legal
structure adopted by the fund. Regulations should not specifically prescribe the
legal structure of the fund.

24. To facilitatemore flexible andmodern legal forms of organisation, suitable amend-
ments may be required in taxation and other laws.

25. The primary statute must contain broad provisions on the governance of mutual
funds including: the basic principle of unit holder approval for major decisions (or
exit opportunity in lieu of such approval); requirements regarding o�er documents
and periodic disclosures; requirements regarding custodian and auditors. Details
regarding these can be le� to delegated legislation.
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26. The primary statute must also lay down the broad principles of investment restric-
tions including matters like diversification requirements, borrowing restrictions,
and liquidity of underlying investments. Details regarding these can be le� to dele-
gated legislation.

19.9. Debt Management O�ice

19.9.1. Composition
Dr. M. Govinda Rao - Chairman
Shri Dhirendra Swarup - Member
Shri Kanagasabapathy Kuppuswamy - Member

19.9.2. Terms of Reference of the Working Group on Debt Management O�ice
1. Critically evaluate the case for separation of the PDMA from the RBI. In this context,
focus on the conflicts of interest between the RBI’s monetary policy, supervisory
and regulatory objectives and the debt management objectives of minimising the
borrowing cost and the development of a Government bondmarket. This analysis
may be carried out in the light of new developments.

2. Determine how to setup the PDMA under the Commission legal architecture, keep-
ing in viewCommission’s work on independence, transparency and accountability.

3. Specify the work required in the PDMA on databases. This requires consolidation of
all informationonassets and liabilities alongwith contingent liabilities into a single
centralised database.

4. Specify in greater detail the consolidation of the functions of several dispersed
debtmanagement departments within the RBI andMinistry of Finance into a single
agency.

5. Issues related to placing the cash management function in the PDMA:

(a) Specify the cash management functions of the PDMA.
(b) Study international best practices on how PDMAs and the Treasury cooperate

on cash management.
(c) Dra� law which places the cash management function in the PDMA.

6. Sub-national debt: As long as states are indebted to the Central Government, the
states are required to seek the permission of the Central Government to borrow.
The nature of assistance that the PDMA may o�er to these sub-national govern-
ments in managing their debt needs to be explored.

7. Review the 2008 report and dra� Bill on establishing a National Treasury Manage-
ment Agency chaired by Dr. Jehangir Aziz, from the above perspectives.

8. Any other matter the working groupmay consider relevant.

19.9.3. Recommendations
1. TheWG recommends that implicit and explicit contingent liabilities should beman-
aged and executed by the PDMA. The PDMA should evaluate the potential risk of
these contingent liabilities and advise the Government on charging appropriate
fees. In addition, the Government should be mandatorily required to seek advice
of the PDMA before issuing any fresh guarantees since this has implications for the
overall stability of the debt portfolio.
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2. The PDMA should adopt a holistic approach that encompasses the entire liability
structure of the Central Government including not just marketable debt but also
contractual liabilities from public accounts (such as small savings, provident fund
receipts) and any other internal liabilities.

3. The WG believes that imposing the services of the PDMA on State Governments
might not be advisable since the management of state debt is a state subject.
It recommends that at the present juncture, the PDMA should be a Central Gov-
ernment agency obligated to manage only Central Government debt. The PDMA
should, however, undertake functions related to State Government debt, which
have implications for the Central Government’s debt portfolio. This involves main-
taining a comprehensive database of State Government debt and coordinating the
Central Government’s borrowing calendar with State Government’s market bor-
rowings. However, at a later stage, PDMA may provide the option to the states of
managing their debt.

4. in regard to external debt, the WG is in favour of an integrated approach and rec-
ommends that the PDMA manages the external debt for the Central Government.
The WG believes that the current set-up of external borrowings through external
assistance needs to evolve over time into the Central Government developing a
sovereign benchmark in the externalmarket. Thiswould benefit the corporates ap-
proaching internationalmarkets. In order to assist the PDMA in performing this role,
theWG recommends that the Aid, Accounts and Audits Division (AAA), currently un-
der theDepartmentof EconomicA�airs (DEA), Ministry of Finance shouldbemerged
with the PDMA once it comes into operation.

5. The Central Government has been consistently running large fiscal deficit over the
years. In this situation, cash surpluses do not arise except for very short periods
due to temporary mismatches between receipts and expenditures within a given
financial year. However, PDMA should be tasked with the function of managing and
investing surplus cash of the Government whenever such a situation arises in fu-
ture.

6. On the structure of the proposed PDMA, the WG a�er considering various options
recommends setting it up as a statutory corporationwith representation fromboth
the Central Government and the RBI. Further, the proposed PDMA should function
with independent goals andobjectiveswhile being accountable to theCentral Gov-
ernment for its actions and results. There should be amechanism for constant con-
sultation and coordination with both the Ministry of Finance and RBI.

7. The WG recommends a two tiered arrangement for the operations and manage-
ment of the PDMA. It envisions a vertical relationship between the Policy Advisory
Board and the Board of Management with the latter seeking opinion of the former
in matters of strategy and policy. The Board of Management should have a direct
line of communication with the Government. However, it should be required to
consider any opinions or recommendations made by the Policy Advisory Board
through a documented voting process. The duties of the Policy Advisory Board
shouldbe toprovideopinionsonanymatters thatmaybe referred to it by either the
Board of Management or the Government. In addition, the Policy Advisory Board
may also make recommendations suo motu on any activities of the PDMA it finds
relevant.

8. TheWG is of the opinion that transparency should be embedded into the organisa-
tional structure and the proceedings andother related documents of themeetings,
including dissenting opinions, should be made statutorily public, and be open to
the jurisdiction of the Right to Information (RTI). Based on the sta� size and the
activities of PDMAs in various countries, the WG recommends that the Indian PDMA
should be lean on sta�ing (approximately 70 sta�), and should outsource a major-
ity of its non-core activities.
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19.10. Working Group on banking

19.10.1. Composition

Smt. K.J. Udeshi - Chairperson
Shri Y.H. Malegam - Member
Shri Janmajeya Sinha - Member
Shri Aditya Puri - Member
Ms. Naina Lal Kidwai - Member
Shri Rajiv Lall - Member
Shri Harsh Vardhan - Member
Shri M.G. Bhide - Member

19.10.2. Terms of Reference

Theworking group on banking will work on all entities which accept deposits for the pur-
pose of lending or investments, of deposits of money from the public, repayable on de-
mand or otherwise. The Terms of Reference of the Working Group shall be as follows:

1. To review the legal framework of the financial firms that are engaged in banking,
such as commercial banks, public sector banks, cooperative banks, SBI and its sub-
sidiaries and Regional Rural Bank (RRB) in India.

2. Unification and harmonisation of the legal and regulatory treatment of these enti-
ties.

3. To identify legal mechanisms for obtaining equal treatment, regardless of owner-
ship and nationality on questions of competition policy, mergers, take overs, and
governance.

4. The field of creditors rights and debt recovery should ideally be a feature of com-
pany law and debt in general. Yet, finance policy makers have embarked on initia-
tives such as The Securitisation and Reconstruction of Financial Assets and En-
forcement of Security Interest (SARFAESI). What is the appropriate balance that
Commission should adopt?

5. To reviewexpert committee recommendations, and identify the legal changeswhich
would implement existing recommendations.

6. To review the legal framework through which the regulatory agency would write
subordinate legislation on issues of ownership, governance, and compensation of
banks.

7. Addressing consumer protection, resolution, systemic risk and prudential regula-
tion in banking.

19.10.3. Recommendations

1. TheWG recommends that the definition of bankingmust be guided by the principle
that all deposit taking activities (where the public places deposits with any entity,
which are redeemable at par with assured rates of return) must be considered as
banking. Consequently entities undertaking such activities must obtain a bank li-
cense and /or be subject to the regulatory purview of the banking regulator.

2. On the definition of “banking” theWG recommends that any entity that accepts de-
posits, has access to clearing and to the RBI repo window is a bank. The primary
activity of a bank is to accept deposits. Once an entity accepts deposits, it will have
access to clearing and discount window of RBI.
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3. On the issue of co-operatives which collect monies from members/ shareholders,
this WG recommends that any co-operative society accepting deposits exceeding
a specified value must fall within the regulatory purview of the banking regulator.
Co-operative banks are currently regulated under Part V of the Banking Regulation
Act, 1949 (BR Act), but many provisions in the BR Act are not applicable to them.
This WG recommends that such exclusions be removed. Co-operative banks must
be treated at par with banking companies. This WG also endorses the policy rec-
ommendations of the Malegam Report on Urban Co-operative Banks (2011). To
deal with the problem of dual control, the Committee recommends the creation
of a new organisation structure for Urban Cooperative Banks (UCBs) consisting of
a board of management in addition to the board of directors. The board of direc-
tors would be elected in accordance with the provisions of the respective State Co-
operative Societies Acts or the Multi-State Co-operative Act, 2002 and would be
regulated and controlled by the Registrar of Co- operative Societies. The board of
directors would establish a board of management, which shall be entrusted with
the responsibility for the control and direction of the a�airs of the Bank assisted by
aCEOwho shall have the responsibility for themanagement of theBank. RBIwould
have powers to control and regulate the functioning of the Bank and of its board of
management and of the Chief Executive O�icer (CEO) in exactly the same way as it
controls and regulates the functioning of the Board and the Chief Executive in the
case of a commercial bank.

4. On the issue of companies accepting deposits, the members of theWG deliberated
at length. Itwaspointedout to theWG that theRBIhad, in its presentationbefore the
Commission submitted that; “Only banks, statutory corporations, companies and
co-operative societies regulated by the RBI should be allowed to accept deposits
frompublic”. While somememberswere of the opinion that the issue of companies
accepting deposits is beyond the purview of thisWG, othermembers expressed the
opinion that deposit taking activities should be restricted only to banks. On the
question of whether this issue falls within the ambit of thisWG, themembers delib-
erated that the Reserve Bank of India Act, 1934 (RBI Act) already prohibits partner-
ship firms fromacceptingdeposits. Hence somemembersof theWG recommended
extending this prohibition to corporates accepting deposits as well. This requires
amendingSection58Aof theCompanies Act, 1956. TheproposedCompaniesBill of
2011 is a step in this direction. It places restrictions on the acceptanceof deposits by
companies. It lays down the procedure for acceptance of deposits by members. A
limited class of companies including banks and non- banking financial companies
are allowed to accept deposits from public.

5. On the issueofNBFCs, thisWG recommends that deposit takingNBFCsmust obtain a
license to operate as a bank and will fall within the regulatory purview of the bank-
ing regulator. The class of NBFCs that do not accept deposits from public will not
be regulated by the banking regulator.

6. ThisWGalso consideredanddebated the recommendationsof VickersReport (2011)
and on the issue of ring fencing:

(a) This WG recognises the significant role played by NBFCs in providing finance.
However, with a view to systemic risk oversight, thisWG recognises that credit
linkages between banking and non-bank finance should be subject to appro-
priate regulatory oversight from the viewpoints of bothmicro-prudential reg-
ulation and systemic risk regulation.

(b) Once transition to the Financial Holding Company (FHC) structure, as con-
tained in the recommendation of this WG, is achieved subsidiaries of banks
must only do such activities which banks themselves can undertake.
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(c) Theremust be ring-fencing of banks vis-a-vis other non-bank entities. Further,
banks must not lend to intermediaries which are not regulated by a financial
sector regulator. However, the operation of certain financial institutions such
as mutual funds might require access to short-term funding. Such short-term
funding must be within stringent prudential regulations.

7. This WG recommends that laws relating to banking should be ownership neutral
and should provide a level playing field for all banks. As a necessary consequence
thisWG recommends corporatisation of all Public Sector Banks (PSBs).1

8. In case of foreign banks having branches in India, thisWG recommends that all such
foreign banks set up a Wholly Owned Subsidiary (WOS) in India. Transition issues
will need to be addressed by the Government of India (GOI) so that they do not
incur taxation from capital gains, or stamp duty, when they convert from branch
operations toWOS.

9. On the issue of deposit taking by co-operative societies this WG recommends that
there should be some restriction on deposit taking by co-operative societies and
that such activity should fall under the regulatory purview of the relevant legisla-
tion. The deliberation was on whether the restriction should be based on number
of members or on the value of deposits. While some members expressed the view
that restriction should be based on number of members i.e. a co-operative society
accepting deposits from more than 50 members should fall within the regulatory
ambit of the RBI, the opinion finally weighed in favour of value of deposits. The WG
finally concluded by recommending that any co-operative credit society accepting
deposits exceeding a specified valuemust follow the provisions of the relevant leg-
islation.

10. The WG recommends that there should be no exemption from the jurisdiction of
the CCI under the Competition Act, 2002 (Competition Act) for mergers of banks.
The WG, however makes a distinction between voluntary and assisted mergers. All
voluntary mergers will be subject to the review and approval by the competition
regulator. One of the key recommendations of the Commission is the establish-
ment of a resolution corporation to ensure prompt and orderly resolution of weak
financial institutions. One of the tools of resolution involves sale ormerger of weak
firm with a healthy acquirer through appropriate mechanisms of due-diligence. To
achieve this framework, the WG recommends that all assisted mergers involving
sale of a failing bank to a healthy bank will be done under the supervisory review
of the resolution corporation.

11. ThisWG recommends corporatisation of all PSBs, such as SBI, its subsidiaries, corre-
sponding newbankswithin themeaning of the BankNationalisation Acts and RRBs
by converting them into companies under the Companies Act. This would level
the playing field and will also rationalise the merger/ amalgamation provisions by
bringing them with a single unified framework under the BR Act. In addition, this
WG also endorses the policy approach that co-operative banks accepting “public
deposits” must obtain a bank license from the regulator.

12. Ownership in banks must be dispersed. The WG recommends that the current po-
sition of law in this regard be maintained.

13. Bank supervisors must have powers to comprehensively look at human resource
policy documents of a bank and recommend changes to the extent such policies
impinge upon excessive risk-taking and soundness. The Board of Directors (BOD)
and shareholders of banks must have the power to claw back payments made to
the top management in line with the global trend of curbing excessive risk taking
by the top management.

1In its submission to theCommission, theRBIhasmadeastrongcase for integrating thevarious statutesgoverning
di�erent segments of the banking industry and di�erent dimensions of the banking business into a harmonised law
to provide clarity and transparency.
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14. Regulators must look at compensation policy and structure and its impact upon
incentives and the ability of the bank to perform adequate risk management. The
focus of supervisors should be upon the incentive implications of the compensa-
tion structure. There is a case for rules that require compensation to be spread
over longer horizon, with provisions for claw back of payments in certain cases.
While there is some thinking on framework for compensation in private and foreign
banks, the sameneeds to be extended to PSBs. The legal and regulatory framework
for compensation should give the BOD and shareholders the ability to push PSBs
towards more rational compensation structures, given the deep links between the
problems of risk management, operational controls of PSBs, and the flaws of com-
pensation structure.

15. The notion of fit and proper for the boards of banks needs to be reviewed. The WG
recommends removing the restriction on directors on Boards of banks also being
directors of other enterprises. However, the Managing Director (MD) would not be
allowed to occupy a board position in group companies/entities.

16. Further, this WG recommends that Section 20(1)(b) of the BR Act, which places re-
strictions on loans and advances by the BOD, must be confined to only loans and
advances made to private limited companies or to entities where the director has
substantial interest. For thepurposesof this recommendation, the entities inwhich
the director is deemed to be substantially interestedmust be in linewith standards
used for related party transactions under the Companies Act and accounting stan-
dards. This recommendation is broadly in line with the recommendations of the
Committee on Financial Sector Assessment (CFSA) (2009). Referring to the defini-
tion of “substantial interest” in Section 5(ne) of the BR Act, the CFSAwas of the view
that,

“this quantitative stipulation (Rs. 5 lakhs or 10% of the paid up capital
of a company) has proved to be very low because of inflation and also
growth in size of banking companies. It is felt that thequantitative ceiling
of Rs. 5 lakhs shouldbe removedandanappropriatepercent of thepaid-
up capital be stipulated”

Hence the definition of substantial interest needs to be revised upwards.
17. With respect to PSBs, the BOD, must be given greater powers to nominatemembers

of the appointment committee and the compensation committee of the BOD.
18. On governance arrangements, the WG recommends that uniform rule of law must

be followed by banks irrespective of ownership. This includes:

(a) Separating the position of chairman andmanaging director in case of PSBs as
well.

(b) BODs of PSBs must play the same role as any other BOD, with the same stipu-
lations as any other type of bank.

(c) Fully complying with the listing norms (SEBI stock exchange rules) in case of
listed entities.

19. This WG recommends that the current mode of operations of banks under Bank
Subsidiary Model (BSM) is inadequate and there should be a shi� towards the FHC
model as a preferred model for financial sector in India. The FHCmodel mitigates
the risks spilling over to the bank from other entities in the group.

20. Subsidiaries of banks should only do business that could have been done purely
within the bank. If insurance cannot be done by a bank, it should not be done by
the subsidiary of a bank.

21. Further, capital of banks should not be allowed to take any risks apart from bank-
ing risks, and mechanisms must be put in place through which resources from the
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bank does not flow up into the FHC or to sister subsidiaries in times of crisis, or oth-
erwise. This is consistent with the ring-fencing approach, where micro-prudential
regulation and resolutionwould face clearly defined bank risks, which are engaged
in a well defined business of banking (public deposits that are redeemable at par
with assured rates of return), with no other complexities of financial structure.

22. To achieve this transition the GOI must provide a one time exemption to capital
gains and stamp duty when such conversion happens.

23. With respect to the structureof theholding company, thePercyMistryReport (2007)
states that the holding company must pursue the business strategy of a unified fi-
nancial conglomerate. In addition this WG endorses the policy recommendations
contained in the Percy Mistry Report (2007) which states that the holding company
must be required to comply only with the Companies Act with exchange listing re-
quirements, and should be subject only to systemic risk oversight by the appropri-
ate regulator.

24. Considering the issues and gaps in the current legal framework and drawing on
the recommendations of standard-setting bodies and international best practises,
thisWG recommends that a sophisticated resolution corporation be set up that will
deal with an array of financial firms including banks and insurance companies. The
mandate of this corporation must not just be deposit insurance. It must concern
itself with all financial firms which make intense promises to consumers, such as
banks, insurance companies, definedbenefit pension funds, andpayment systems.
A key feature of the resolution corporationmust be its swi� operation. It must also
e�ectively supervise firms and intervene to resolve them when they show signs of
financial fragility but are still solvent. The legal framework must be so designed to
enable the resolution corporation to choose between many tools through which
the interests of consumers are protected, including sales, assisted sales andmerg-
ers.

25. Prudential regulation shouldbeownership-neutral. The scopeof regulation should
be agnostic to the ownership structure of the banks.

26. Quantity and quality of capital should be the core part of prudential regulation of
banks.

27. Prudential regulation should cover systemic interconnectedness in the context of
the holding company model. As outlined above, one of the core mandates of pru-
dential regulation is to limit the negative externalities arising out of the failure of
a systemically important firm. The instruments of prudential regulation should be
designed to deal with such kinds of firms.

28. In the proposed regulatory architecture the jurisdiction, approval and enforcement
process of regulators is important and needs to be clearly defined in the prudential
legislation.

29. There is a need for a comprehensive law on consumer protection and a redressal
forum focussed on financial services, which cuts across di�erent sectors such as
banking, insurance and securities market.

30. In addition specific consumer protection issues also arise in case of electronic/net
banking and lending. The rights and liabilities of parties entering into a net banking
transaction is not clearly provided under any law and consumers are not protected
by law against unauthorised electronic transfers. In addition liability of lenders to-
wards fair disclosure and treating borrowers fairly is not governedby legislation but
throughguidelinesofRBI. These specific issuesare required tobeaddressed in laws
to be written by Commission.
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31. The WG recommends the move towards the FHC model as with appropriate ac-
countingand reporting standards, itwill help in identificationof systemic risk build-
up in large financial conglomerates.
With appropriate accounting and reporting standards the move towards the FHC
modelwill help in identification of systemic risk buildup in large financial conglom-
erates.

32. There are concerns which arise with insolvency proceedings of entities which are
systemically important. In this regard theWGendorses the recommendationofCFSA
to keep resolution of these entities separate from those relating to ordinary com-
panies.

33. This WG endorses the recommendations of CFSA which recognises the need for a
regulatory agencywhichwould conduct periodic assessments ofmacro-economic
risks and risk concentrations. This agency must also monitor functioning of large,
systemically important, financial conglomerates anticipating potential risks.

34. While research and academic literature in systemic risk is relatively new, based on
theexisting experienceof the countries andasendorsedby its inclusion in theBasel
III report, the WG recognises the need for countercyclical capital bu�er as a policy
tool for dealing with systemic risk.

35. In our view, the threshold limits for application of Recovery of The Recovery of
Debts Due to Banks and Financial Institutions Act, 1993 (RDDBFI)must not be stated
in the act. The Central Government must have the power to determine the limit
through rules. In addition, the capability and e�iciency of Debt Recovery Tribunals
(DRTs) must be measured on an ongoing basis and limitations must be addressed
e�iciently. The threshold limit a�er which cases may be filed before the DRT may
be decreased only if the e�iciency and capability permit.

36. ThisWG endorses the recommendationsofMalegamReport onUrbanCo-operative
Banks (2011) and recommends a separation of the ownership of UCBs. In this way
thebankingbusinesswouldbeseparated fromtheco-operative society. Thiswould
ensure that the regulatory treatment of the banking armof the co-operative society
is at par with banks. With the implementation of this recommendation the bank-
ing arm of co-operative banks must also be granted the same privileges available
to banks under the Securitisation and Reconstruction of Financial Assets and En-
forcement of Security Interest Act, 2002 (SARFAESI) and RDDBFI.

37. Section 14 of SARFAESI is silent on the time period within which petitions are re-
quired to be disposed o� by the Chief Metropolitan Magistrate or District Magis-
trates. Since no time lines are prescribed, these petitions take longer than required
to be disposed o� leading to unnecessary delays. In International Asset Reconstruc-
tion Company Private Limited through its Authorised Representative of Constituted
AttorneyMr. Tushar B. Patel v. Union of India, through theDistrict Magistrate andOth-
ers noting the significant delay caused in enforcing security interests under Section
14 of SARFAESI petitions, the Bombay High Court has prescribed a time line of two
months for all petitions filed under Section 14 of SARFAESI. This WG recommends
that the law should prescribe a time period (perhaps 2 months) within which the
District Magistrate or the Chief MetropolitanMagistrate, as the casemay be, should
dispose o� Section 14 petitions. Those who fail to meet the time limit should be
required to report the number of cases where they took longer than the prescribed
time limit.

38. Neither Section 14 of SARFAESI nor the rules prescribed under SARFAESI, state what
documents are required for filing a petition for enforcing a security. This leads to
uncertainty in procedure with di�erent courts requiring di�erent documents lead-
ing to unnecessary delays. The Debt Laws Amendment Bill (2011), addresses this
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issue by providing a list of documents to be filed with a Section 14 petition under
SARFAESI. In our view, the proposal in the Debt Laws Amendment Bill (2011) would
be su�icient for addressing this issue. This WG recommends the same list of docu-
ments to be filed with a Section 14 petition.

39. A petition for enforcing security interest under Section 14 SARFAESI can only be filed
with a District Magistrate or a Chief Metropolitan Magistrate. In present day admin-
istrative services, the Deputy Commissioner of a particular district also acts as a
District Magistrate. A Deputy Commissioner is an administrative o�icer principally
responsible for overseeing revenue collection, such as collection of land revenue
and other public dues. A Chief MetropolitanMagistrate on the other hand, does not
exercise executive and judicial functionbut is the administrative headofmetropoli-
tan courts in India. Since both District Magistrates and Chief Metropolitan Magis-
trates are involvedmore in administrative functions than actual day to day judicial
functions, there is considerable delay in addressing petitions under Section 14 of
SARFAESI. The Debt Laws Amendment Bill (2011) addresses this issue by allowing
the District Magistrate or the Chief Metropolitan Magistrate to authorise any o�icer
subordinate to him to take actions for enforcing the security interest. On this issue,
it is the view of thisWG that the proposals in the Debt Laws Amendment Bill (2011) is
su�icient to address the problem. If the District Magistrate or the Chief Metropoli-
tanMagistrate is allowed to authorise anyo�icer subordinate to him to take actions
for enforcing the security interest it would help in reducing delays.

40. In India our laws give preference to crown debt in the form of taxes and statutory
dues over the claims of secured creditors during insolvency and bankruptcy pro-
ceedings. Though reforms in certain tax laws now provide priority of secured cred-
itors. Tax dues under Customs Act, 1962, Central Excise Act, 1944, and service tax
under the Finance Act, 1994 are subject to the claims of secured lenders under RD-
DBFI and SARFAESI. While these reforms have only partly addressed the issue, the
general principle of priority of secured lenders over crown debts and debts under
other welfare legislations such as labour laws is not specifically provided for in our
laws. This WG endorses the recommendations of the Raghuram Rajan Committee
Report (2009) on rationalising insolvency and bankruptcy proceedings:

(a) While it is important to protect employee claims such as overduewages, there
must be a limit, say sixmonths, towhich suchpay is protected. A�er the expiry
of this period employees must also join the ranks of unsecured creditors.

(b) The government, which has substantial powers to recover arrears to it prior to
bankruptcy, should not stand ahead of secured creditors.

(c) Statutory priorities of a firm should be well disclosed so that creditors can act
well in time, before they get crowded out by other claims.

41. The purpose of setting up DRTs was to ensure speedy recovery of debts by setting
up a special tribunal system which follows a summary procedure as opposed to a
detailed procedure followed by the civil courts. DRTs in India are now plagued with
the same problems that a�lict civil courts: Huge backlog of cases and insu�icient
infrastructure. An e�icient tribunal system has su�icient resources at its disposal
and has well trained and competent sta�. If the objective and purpose of setting
up DRTs are to be given e�ect to, one cannot ignore the infrastructure issues that
a�lict the DRTs.
To address the infrastructure issues that a�lict DRTs in India, there is a need to re-
think and overhaul the legal framework under RDDBFI:

(a) Objective of DRT: Amend RDDBFI to clearly state the objective of RDDBFI, as
a special tribunal for providing a mechanism for recovery of debt that is fair,
just, economical and quick.
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(b) E�iciency of DRT: Suitably amend RDDBFI to place an obligation on the ap-
propriate entity to ensure e�icient and e�ective functioning of the system.

(c) Training of judicial and recovery o�icers: Suitably amend RDDBFI and SAR-
FAESI to place a duty on the appropriate entity for training of judicial and re-
covery o�icers.

(d) Uniform procedures: Amend RDDBFI to reflect the principle that uniform
procedures must be followed by all DRTs.

(e) Comprehensive rules on procedures: Detailed rules of procedure under
the Civil Procedure Code, 1908 and rules of evidence under the Indian Evi-
dence Act, 1872 are not required to be followed. Keeping this in mind, the
rules of procedure for DRTs under RDDBFI, namely the Debt Recovery Tribunal
Rules, 1993, were dra�ed. The rules of procedure were intended to be light
touch by allowing significant liberty to the tribunals to devise their ownmeth-
odsand standardsThis has led to inconsistent anddi�ering approaches taken
by di�erent DRTs. There is a need to set out comprehensive if not detailed, set
of rules of procedure applicable to hearings before DRT to increase certainty
of procedure and provide guidance to practitioners.

(f) Quantitativemeasurementsofperformance: AmendRDDBFIandSARFAESI
to ensure reporting requirements by appropriate authorities for preparing an-
nual reports which detail revenues received through filing fees, resource allo-
cation, steps taken towards e�icient functioning of the tribunals, statistical
analysis of cases and workload, time taken to dispose cases, and reasons for
delay.

(g) Fundingand resourceallocation: There is aneed to rethink the fundingand
resource allocation for DRTs in India. Tribunals do not function e�iciently if
they are notwell fundedanddonot have su�icient resources at their disposal.
The recommendations are two fold:
i. Independence: Currently, resource allocation for DRTs is done through
the Ministry of Finance, through the budgetary process. Financial sector
regulators in India, such as SEBI and IRDA, have the ability to charge fees
from regulated entities to cover the cost of their functioning. Indepen-
dence in funding and resource allocation is important for e�ective func-
tioning as it allows the entity the operational flexibility. The recommen-
dation is therefore to amend RDDBFI recognising the principle of indepen-
dent resource allocation.

ii. Quantum of fees: There is merit in empowering the DRTs to determine
the filing fees by keeping in mind the overall costs for their e�ective func-
tioning. The applicants who file petitions before DRTs are financial in-
stitutions which can a�ord to pay for speedy recovery of loans made by
them.2 Currently, only the Central Government has the power to make
regulations prescribing the fees. Since the recommendation of this WG
is to grant more independence to DRTs for allocating resources, deciding
the quantum of fees should be their prerogative and is a necessary out-
come of such independence.

(h) Adopting information technology: Indian courts have been slow in adopt-
ing information technology. While there has been some improvements in
communication to the public through websites; there is no movement to-
wards integrating the entire court process into an electronic form. Digitisa-
tion of court records and computerisation of registries would be beneficial

2At present, the cost of filing an original application before the DRT is Rs. 12,000 when the amount of debt owed
is Rs. 10 lakhs, subject to a maximum cap of Rs. 1.50 lakhs.
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in handling the huge backlog of cases. As an example, digitising the registry
of the Supreme Court of India has been beneficial in reducing arrears and in
facilitating docket management. For e�icient functioning of DRTs, adopting
information technology would help in overall reduction of case backlog and
would lead to greater e�iciency.

42. Amend Section 5 of SARFAESI to allow sale of assets from one Asset Reconstruction
Company (ARC) to another.

43. Amend Section 9 of SARFAESI to allow the issue of convertible debt by an ARC. The
proposals contained in theDebt LawsAmendmentBill (2011) allowsconvertingonly
a portion of the debt into equity. It does not allow the conversion of all of the debt
into equity, and it does not allow issuing convertible debt which may or may not
convert into equity.

44. Suitably amend SARFAESI to allow all secured creditors who are regulated entities
under the purview of the Act.

45. AmendSection 12of SARFAESI to list enumeratedpowersofRBIalongwithprinciples
that reflect factors which will inform RBI of the choice of powers to be used.

46. While stamp duty laws are not within the purview of laws to be rationalised either
under Commission or within the scope of the TOR of this WG, this WG is of the opin-
ion that there must be rationalisation of stamp duty laws in India. A possible solu-
tion could be the levy of transaction tax as opposed to stamp duty. The power to
levy transaction tax lies with the Parliament and a transaction tax similar to that of
goods and services tax may be introduced by abolishing stamp duty.

47. The recommendations in this part are primarily clarifications and standardisation
of the process of securitisation, and are not features of the primary law. Reforms
in these areas would lead to smoother functioning and greater clarity in the pro-
cess of securitisation. Some of these also act as a guide to the enumerated pow-
ers/principles to be reflected in the powers of the regulator under Section 12 of SAR-
FAESI:

(a) Clarity on sale/lease of business: Although Section 9(b) of SARFAESI allows
securitisation/reconstruction companies to sell or lease a part of the business
of the borrower, the exercise of this power is subject to RBI guidelines, which
have not been issued by RBI. ThisWG recommends that since the primary leg-
islation allows sale or lease of a business by an ARC, the regulator must not
exercise discretion by not issuing guidelines on substantive rights.

(b) Restructuring support finance: Borrowers’ debts turn into Non Perform-
ing Assets (NPAs) on account of their inability to finance the debt. The goal of
restructuring is to turn around the profitability of such borrowers. Typically,
ARCs fund the purchase of the bad assets by issuing securitisation receipts to
Qualified Institutional Buyers (QIBs). ARCs are only allowed to deploy funds to
restructure the loan account of the borrower. Deploying of funds by the ARC
into the defaulting borrower is not permitted. Given that ARCs are in a better
position to restructure and revive failing companies there may be merit in al-
lowing ARCs to also deploy funds into the borrowing company. On the basis of
the proposals contained in the Debt Laws Amendment Bill, 2011, which allows
partial conversion of loan into equity, deploying funds into the borrower com-
pany should be allowed, as this will act as an incentive for the ARC to restruc-
ture the company in a holisticmanner. ThisWG is of the opinion that the regu-
lator must prescribe guidelines, subject to prudential regulations, on when
ARCs can deploy funds towards restructuring the borrower company along
with the process to be followed.
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(c) Pledged shares and exemptions from the Takeover Code: When the un-
derlying security, whichhasbeenacquiredbyan ARC, are shares held indema-
terialised form, there are no statutory provisions or regulatory guidelines al-
lowing substitutionof theARC inplaceof theoriginal lender. This leads tocom-
plications and excessive procedural requirements. Further, while banks and
financial institutions have been exempted from the Securities and Exchange
Board of India Substantial Acquisition of Shares and Takeover, Regulations,
2011 (Takeover Code), for pledged shares held by them, similar exemptions
have not been made applicable to ARCs. This WG recommends that substitu-
tion of ARCs in place of the original lender, and the exemption from the appli-
cability of the Takeover Code must be allowed. This would however require
appropriate amendments to sub-ordinate legislation by SEBI and Ministry of
Company A�airs, Government of India (MCA), as applicable.

(d) Modificationof charges: Companieswhichmortgage their assets areneces-
sarily required to intimate the Registrar of Companies (ROC) to assist in case of
insolvency/winding up. However, currently dormant companies (companies
who have not complied with filing of annual returns among other things) are
not allowed to change ormodify their charge registers in light of recent notifi-
cations of theMCA.3 This leads to a situationwhere if the assets of thedormant
company are securitised and transferred to ARCs, the names of ARCs cannot
be substituted leading to di�iculties in enforcement proceedings/insolvency
and winding up cases. This WG is of the opinion that modification of charges
and exemptions in case of ARCs acquiring NPAs of dormant companies must
be allowed. Thiswould however require appropriate clarifications by theMCA.

(e) Central Registry: The Central Government has set up a central electronic
registry under SARFAESI e�ective from March 31, 2011 to prevent frauds in loan
cases involving multiple loans from di�erent banks. The central registry is
maintained by Central Registry of Securitisation Asset Reconstruction and Se-
curity Interest of India (CERSAI) under SARFAESI. The registration of charges can
be done online and search of the records of the registry can be done by any
person online. This WG is of the opinion that the scope of the registry must
be expanded to include encumbrance over any property and not just those
which are mortgaged to banks or financial institutions. In addition all exist-
ing registration systems such as land registry and filings with the registrar of
companies, must be integrated with the central registry so that encumbrance
on any property (movable or immovable or intangible) is recorded and can be
verified by any person dealing with such property.

19.10.4. List of Acts governing the Indian banking sector

1. Banking Regulation Act, 1949
2. Banking Companies (Acquisition and Transfer of Undertakings) Act, 1970 (applica-
ble to banks nationalised in 1970)

3. Banking Companies (Acquisition and Transfer of Undertakings) Act, 1980 (applica-
ble to banks nationalised in 1980)

4. Companies Act, 1956 (to a limited extent)
5. Reserve Bank of India Act, 1934, rules, guidelines, master circulars, and regulations
made thereunder

3The Ministry of Company A�airs through General Circular 33/ 2001 dated June 1, 2011 notified that unless a com-
pany files its updated balance sheet and profit and loss account it will not be able to file any event based compliance
forms, including for modification of charges.
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6. Securitisation and Reconstruction of Financial Assets and Enforcement of Security
Interest Act, 2002

7. Recovery of Debts Due to Banks and Financial Institutions Act, 1993
8. ForeignExchangeManagementAct, 1999 (for foreigncurrencydealings), guidelines,
rules, regulations andmaster circulars made thereunder

9. Banking Ombudsman Scheme, 2006 (not an Act, but governs resolution of con-
sumer disputes)

10. Payment and Settlement Systems Act, 2007
11. Regional Rural Banks Act, 1976 (for rural banks)
12. Deposit Insurance and Credit Guarantee Corporation Act, 1961
13. Banking Laws (Amendment) Bill, 2011
14. State Co-operative Societies Acts (for each state)
15. Multi State Co-operative Societies Act, 2002
16. State Bank of India Act, 1955
17. State Bank of India (Subsidiary Banks) Act, 1959
18. Competition Act, 2002

19.10.5. List of Committee Reports on Indian banking sector
1. Narasimham Committee I and II
2. Percy Mistry Committee
3. Raghuram Rajan Committee
4. Leeladhar report: Consolidation of Banking Industry in India
5. Umarji Report: Review of the Banking Regulation Act
6. A. Ghosh Committee: Frauds and Malpractices in Banks
7. Adhyarjuna Commitee: Changes in NI Act and Stamp Act
8. B. Eradi Committee: Insolvency and winding up
9. Bhide committee: Coordination between commercial banks and SFC’s
10. James Raj Committee: Functioning of PSBs
11. K. Madhav Das Committee: Urban Co-operative Banks
12. Marathe Committee: Licensing of New Banks
13. M.L. Dantwala Committee: Regional Rural Banks
14. Thingalaya Committee: Restructuring of RRBs
15. S.S. Nadkarni Committee: Trading in PSBs
16. S.S. Kohli: Rationalising Sta� Strength in Banks
17. S. Padmanabhan Committee: Inspection of Banks
18. S. Padmanabhan Committee: Onsite supervision function of Banks
19. R.N. Midgra Committee: Cooperative societies
20. Rajamannar Committee: Changes in banking laws and bouncing of cheques
21. Raghavan Committee: Competition Law
22. R. Jilani: Inspection system of banks
23. Pillai Commitee: Pay scales of bank o�icers
24. Pendarkar committee: Review of the system of inspection of commercial, RRB and

urban co-operative banks
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19.11. Interactions by the Working Groups

WG on Payments
I Reserve Bank of India
I National Payments Corporation of India
I PayPal
I Vodafone
I Bharti Airtel
I A Little World

WG on Insurance, Pensions & Small Savings
I General Insurance Council
I Life Insurance Council
I Lloyds
I Indian Institute of Insurance, Surveyors & Loss Assessors
I Ministry of Labour
I Insurance Regulatory and Development Authority

WG on Securities
I Association of Investment Bankers of India
I Association of National Exchanges Members of India
I BSE Ltd.
I Indian Clearing Corporation of India
I National Stock Exchange of India Ltd.
I National Securities Clearing Corporation Ltd.
I MCX-SX
I Central Depository Service (India) Ltd.
I The BSE Brokers’ Forum

FINANCIAL SECTOR LEGISLATIVE REFORMS COMMISSION 193



ANNEXES

19.12. External Reviewers and Experts who worked with the
Research Team

S.No. Name Designation Organisation

1 Avinash Persaud Senior Fellow Caribbean Policy Research Institute

2 Badri Narayanan Advisor Third Eye Capital Advisors LLP

3 Bikku Kuruvila Legal Consultant New York, USA

4 Bindu Ananth President IFMR Trust

5 Chandrasekhar
Bhaskar Bhave

Former Chairman Securities and Exchange Board of India

6 Jahangir Aziz Chief Economist JP Morgan Chase & Co

7 K.N. Vaidyanathan Chief Risk O�icer Mahindra and Mahindra

8 K.P. Krishnan Secretary Economic Advisory Council to PrimeMinis-
ter

9 Kate McKee Senior Advisor CGAP

10 M.S. Sahoo Former Member Securities and Exchange Board of India

11 Matt Crooke Minister-Counsellor Australian High Commission, New Delhi

12 Molina Asthana Principal Solicitor (Com-
mercial, Property &
Technology)

Victorian Government Solicitor’s O�ice,
Melbourne, Australia

13 Monika Halan Editor Mint Money

14 N.K. Nampoothiry Special Secretary Department of Legal A�airs, GOI

15 Nachiket Mor Chair Sugha Vazhvu Health Care Private Ltd

16 O.N. Ravi Corporate Development
O�icer

The Clearing Corporation of India Limited

17 Ritvik R. Pandey Director (Budget) Department of Economic A�airs, GOI

18 Renuka Sane Research Economist Indira Gandhi Institute of Development Re-
search

19 Sanjay Banerji Professor of Finance University of Nottingham Business School

20 Sanjiv Shah Executive Director Goldman Sachs

21 Subrata Sarkar Professor Indira Gandhi Institute of Development Re-
search

22 Sudhamoy Khasnobis Founder i-Care Life Pte. Ltd, Singapore

23 T. Koshy Executive Director, Advi-
sory Services

Ernst & Young Private Ltd.

24 Tarun Ramadorai Professor of Financial Eco-
nomics

Said Business School & Oxford-Man Insti-
tute of Quantitative Finance University of
Oxford

25 Vikramaditya Khanna Professor University of Michigan Law School

26 Viral V. Acharya Professor of Economics New York University Stern School of Busi-
ness

27 Yesha Yadav Assistant Professor of Law Vanderbilt University Law School
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19.13. Submissions to FSLRC

A. General Submissions

S.No. From Remarks
1. Mr. Rajiv Ranjan, President & CEO, Re-

liance Asset Reconstruction Co. Ltd
through CM Division of MoF

SARFAESI Act: Legal and Regulatory issues

2. Mr. S.M. Roy Funds for investor education - unclaimed mon-
eys of investors lying with companies

3. CM Division, DEA, MoF Dra� National Competition Policy 2011

4. Mr. B. Veeraswamy Review of employees’ Pension Scheme - 1995

5. Mr. Dirk Kempthorne, President & CEO
of ACLI / CM Division, DEA, MoF

White paper on Benefits of Life Insurance Sector
Reforms prepared by American Council of Life
Insurers (ACLI)

6. PHD Chamber of Commerce and Indus-
try

Written submission based on interaction

7. FICCI Written submission based on interaction

8. DFS, through CM Division, DEA, MoF Suggestions for the consideration of Commis-
sion

9. Indian Banks’ Association Written submission based on interaction

10. Mr. Charan Lal Sahu, All India Sahu Ma-
hasabha, through DEA, MoF

Amendments in all Laws U/A 39(C) of the Con-
stitution of India in Central Acts to root out cor-
ruption

11. Mr. Sandeep Parekh, FINSEC, Mumbai Written representation on policy issues to terms
of reference of the Commission

12. Mr. L. Rutten, MD & CEO, MCX, Mumbai Written submission based on interaction

13. Mr. Bill Shorten, Minister for Employ-
ment and Workplace Relations etc.,
Canberra ACT

Written submission based on interaction

14. Mr. Rajiv Agarwal, Secretary, Consumer
A�airs

Written submission based on interaction

15. Mr. R. Gopalan, Secretary (Economic Af-
fairs)

Copy of reply sent to Shri Rajiv Agarwal, Secre-
tary, M/o Consumer A�airs Reg. non acceptance
of their request to remove FCRA from the TOR of
the Commission

16. MoF (CM Division) Withdrawal of Indian Trust Act(Amendment)
bill 2009 from the Lok Sabha seeking
views/comments of Commission

17. Mr. H. Jayesh, Juris Corp, Mumbai

18. Keith Noyes, Regional Director, Asia Pa-
cific International Swaps and Deriva-
tives Association, Inc., Singapore

19. CUTS International On the need for a dedicated consumer protec-
tion agency
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ANNEXES

B. Feedback on Approach Paper

S.No Author/Publication
1. Bureau Report− Economic Times (ET) 02.10.2012
2. Ila Patnaik− Financial Express 02.10.2012
3. Monika Halan−MINT 02.10.2012
4. Editorial−MINT 02.10.2012
5. Bureau Report− Business Standard 02.10.2012
6. Asit Ranjan Mishra−MINT 02.10.2012
7. Editorial− Financial Express 02.10.2012
8. Bureau Report− Financial Express 02.10.2012
9. Editorial− ET 04.10.2012
10. Shaji Vikraman− ET 04.10.2012
11. Bureau Report− Hindustan Times 05.10.2012
12. Dhirendra Kumar− ET 08.10.2012
13. George Mathew− Indian Express 09.10.2012
14. K.K. Srinivasan (Former Member, IRDA)− email dated 12.10.2012
15. Bimal Jalan (Ex. RBI Governor)−Moneycontrol.com 13.10.2012
16. Sucheta Dalal−Moneylife 16.10.2012
17. Sameer Kochhar− Inclusion.in 17.10.2012
18. Dr. C. Rangarajan, Chairman, PMEAC−Moneycontrol.com 20.10.2012,

MINT 28.10.2012 & Times of India 29.10.2012
19. Dipankar Chaudhury−MINT 25.10.2012
20. S.S. Tarapore− Inclusion.in 29.10.2012
21. Madhoo Pavaskar− e-mail 30.10.2012
22. Venkat Chary, Chairman, MCX− e-mail/letter 30.10.2012
23. Joseph Massey, MD, MCX-SX− 31.10.2012
24. CUTS International− e-mail dated 02.11.2012
25. Ministry of Corporate A�airs− 05.11.2012
26. Forbes India− 08.11.2011
27. Indian Centre for Islamic Banking− 12.11.2012
28. Alternative Investments and Credits Limited− 15.11.2012
29. Department of Consumer A�airs− 29.11.2012
30. Reserve Bank of India− 07.12.2012
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