POLICIES AND PROJECTS FOR LAND AND SHELTER DEVELOPMENT FOR DELHI-IMPLEMENTATION MECHANISMS
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Historically, there have been tremendous efforts to develop human settlements in planned and orderly manner.  Delhi represents a special case where the role of number of institutional interventions can be sited.  Shahajahanabad (Walled City) known for compactness, means of transport and security, is the best example of planning of its time and if the population threshold is maintained at the level for which it was planned, it still provides a great degree comforts for living. The Lutyens and Bakers’ capital designed for luxury of imperial standards is paradoxically different from the old settlement. After independence the role of Delhi Improvement Trust, Town and Country Planning Organisation and Delhi Development Authority for planned development has special appreciation. The similar institutional efforts for planned urban development have been undertaken in the country from time to time. The Town and Country Planning Organisation has made assessment regarding the role of institutional efforts for planned urban development among the higher order urban settlements and it is indicated that nearly half the households could get benefit of planned interventions. The case of city of Delhi is not different from the experience of the country. 

This paper is divided into eight   sections.  The section I provide historical perspective of land development and low priority to the poor.  Section II highlights the housing policy pursued by DDA for making provision of housing, however, the poor have been relegated from the formal housing market because of high cost of tenements. Section III presents the emergence of imbalances in the city by perusing land and housing policy and increasingly losing the relevance of the existing legal framework.  Section IV highlights the size of informal housing and land market and need to look into the existing policies for review and their suitability to the lower segment of population.  Section V poses the issue of security of tenure for the urban poor and the mechanism to regularise the non-recognised tenure.  Section VI indicates the requirement of housing stock to be built for the coming two decades, special importance for housing the urban poor and broad framework for innovative mechanisms.  Section VII gives details of innovative mechanisms followed for land assembly and housing the poor by avoiding growth of informal sector.  The last section correlates all the sections of the paper and presents implement able framework for perusing land assembly and housing policy.

Section I

Historical Perspective of Land Development and Nature of Growth

The influx of migrants after partition of the county in 1947 resulted in almost doubling the population of Delhi just in two months period. The total population of Delhi touched the mark of 14.4 lakh in 1951 from 6.96 lakh in 1941. Initially, the uprooted migrants were given refuge in tents. In 1948, the new township of Kalkaji, Tihar and Sheikh Sarai were planned in the fringe of Delhi by the Delhi Improvement Trust, Ministry of Relief to house the refugee population. Under the scheme, 36 permanent rehabilitation colonies were built up where the refugees were settled.

In 1949, a Central Coordination Committee was constituted to look into the development of Greater Delhi. The performance of this Committee and Delhi Improvement Trust was reviewed as a result of their poor performance. Birla Committee was set up in 1951 to suggest measures for better and planned growth of Delhi. The committee in 1954 recommended setting up of a single planning and controlling authority. The Government of India in November 1955 constituted the Delhi Development (provisional) Authority under the Delhi (Control of Building Operations) Ordinance, 1955, which was subsequently replaced by the Delhi Control of Building Operations Act 1955.  The Act empowered the Delhi Development (provisional) Authority to prevent unplanned layout of land, haphazard erection of buildings or growth of substandard colonies and to ensure development and expansion of Delhi as a planned city.

In 1955, the assignment of planning was given to Town Planning Organization in the Ministry of Health.  The Town Planning Organization with the help of Ford Foundation (resources and expertise) prepared an interim plan in 1956.  The Parliament enacted the Slum Areas (Improvement and Clearance) Act, 1956 and applied it for Delhi.  In the subsequent year, the Parliament passed the Delhi Development Act, 1957, which changed the status of the provisional Delhi Development Authority into a permanent body.  On December 30, 1957, Delhi Development Authority (DDA) was constituted. The eleven-member body of DDA replaced both the provisional authority and the Delhi improvement Trust. DDA took over the responsibility of preparing a master plan. In order to enforce effective land policy, the Master Plan for Delhi was prepared and came into practice in September 1962. The plan projected to cater to the need of 46 lakh persons by 1981, of which, 23 lakh persons were already there at the time of plan formulation. It was envisaged to enlarge existing urbanised area of 17,000 hectares to about 45,000 hectares. In December 1961, against the target of 28,000 hectares of land for city expansion, an area of 30,800 hectares was notified under section 4 of the Land Acquisition Act, 1894. As against the target of first Master Plan for Delhi, 44,700 hectares area has been urbanised. In the plan period of 1981-2001, the planned urbanised area has been proposed to increase to 68,770 hectares. Up to 1999, 26,656 hectares of land was acquired by the Delhi Administration and placed at the disposal of DDA for development and different land uses.  

DDA has subsequently proposed to develop 83,804 hectares of land as urban area within the framework of MPD 2021. The acquired area indicated for the year 1999 against the target year of 1981, represents 86.55 per cent of the notified land. The acquisition up to 1999 against the target year 2001 for land requirements represents 44.43 per cent of the achievements for the Master Plan. Thus the role of institutional efforts for land development for Delhi has been quite limited in its objectives. However, the role of Delhi Development Authority has been very clear to prevent unplanned layout of land, haphazard erection of buildings or growth of substandard colonies and to ensure development and expansion of Delhi as a planned city.

 Under Land Acquisition Act, the landowners of Delhi were paid the market value of the land as it was prevailing at the time of notification and in addition to that, 15 per cent of the land value was credited to compensate for compulsory acquisition. Apart from this, DDA has provided 200 square meters of serviced plot to the landowners free of cost and at least one employment to the owners’ family. The negative aspect of large-scale land notification was the freezing of the value of 30,800 hectares of land. Consequently, several landowners sought the help of court to target proper compensation.  This has delayed the supply of land and caused slowing down of the development, ultimately creating artificial scarcity. The net result was that the soaring prices of land could not be restricted as well emergence of unauthorised development.

The procedure of notification and freezing of land for planned growth of the city has not been found effective to meet the needs of the population.  It is, therefore, essential to streamline the procedure of land acquisition to reduce delays and at the same time to ensure adequate compensation and other incentives for compulsory acquisition. The other outcome of delays in land acquisition is unauthorised use of land. The city administration has recognised 1993 as cut off point for regularisation of unauthorised colonies; however, the number of persons living in these areas is estimated to be about 28.6 lakh in 2001.

Apart from slow acquisition of land, freezing of land value, artificial scarcity and phenomenal rise in land prices, there is deviation from the land use as envisaged in the Master Plan. For instance, the Master Plan envisaged 41.67 per cent area for residential purpose, 10 per cent for employment, 23.33 per cent for recreational and remaining one quarter for circulation and other purposes. Up to November 1990 an additional area of 23099 hectares developed during three decades represents 50.79 per cent under residential use, 21.35 per cent for employment and institutions and remaining 27.86 per cent recreation and circulation.  Details are given in the table below.

Table: Land under various uses of area developed by DDA up to November 1990

	Sl. No.
	Use
	Hectare
	Percentage

	1. 
	Residential 
	7453.25
	32.27

	2. 
	Slum and JJ residential scheme
	2333.10
	10.10

	3. 
	Cooperative housing societies
	1944.81
	8.42

	4. 
	Industrial
	1034.14
	4.48

	5. 
	Commerce institutional, government/private agencies
	3896.75
	16.87

	6. 
	Horticulture
	2950.55
	12.77

	7. 
	Circulation/balance
	3486.49
	15.09

	
	Total
	23099.29
	100.00


Source: annual administration report, 1990-91, DDA, New Delhi

The implementation of land policy in Delhi was the first step towards socialisation of urban land through a comprehensive package of planned land use measure and public intervention for creating land bank to supply land through lease system. The cost of land was to be met out through revolving fund created by the Government and expenditure borne by DDA on development was to be met out through sale of land. As a matter of policy, the land was sold through auction to the highest bidder except to individuals whose land have been acquired, industrial units functioning in non-conforming areas which have to be shifted individuals in low and middle income groups, co-operative house building societies and co-operative societies of industries.  The land other than meant for auction was sold out at predetermined rates, which includes cost of acquisition, development and handling charges. This further suggests that the aim of land policy was to achieve efficient and equitable use of land and also to plug wastage and under use by ensuring adequate and timely supply. Thus, it imposed restrictions on concentration of land in the hands of a few and assured to protect the interests of Economically Weaker Section (EWS) of the society.

As regards the sale of developed land up to March 1982, DDA sold out 47.1 per cent residential area and most of the industrial and almost all commercial land through auction.  This shows that the land made available to the people has fulfilled the objective of boosting the revenues of DDA. The land auction has multiplied the seed capital money for acquisition of land with DDA more than 40 times, from a mere Rs 12.3 crore in 1961 to Rs 500 crore in 1991.  No doubt, DDA has accumulated the seed money but the basic objective of land policy has been defeated. Plots meant for sale in the same area were released in stages to gain maximum land price. The slow procedure of auction not only created artificial scarcity of land but also caused phenomenal rise in the land prices.

Section II

Housing Policy

The main objective to constitute DDA was to undertake the development and disposal of land for various purposes, which it did exclusively for about a decade. In 1967, DDA found that the allottees of residential plots took a long time to raise construction. The reasons for slow construction were hesitation and reluctance on the part of the allottees to move into the new areas and also lack of requisite infrastructure. Therefore, in order to promote construction of houses, DDA diversified its activities in 1967-68.  The other important reasons for taking up construction of houses was to generate funds for development activities, which was difficult only through land development and disposal. Thus, the year of 1967-68 became the landmark in the history of DDA as regard to diversification of its activities. It is quite apparent that the significant proportion of investment since then has been allocated to construction activities.

From 1967-68 to February 1991, DDA has built 2,06,296 houses for various sections of society. In the beginning, the rate of construction was modest and it continued up to 1979-80.  By this time DDA built only 40,210 houses, which constitute 19.49 per cent of the total.  In the subsequent period, the relative rate of construction has been fast but the rate of increase of demand among households in Delhi was further higher.

Of the total housing stock built by DDA, 65,611 (31.80 per cent) houses have been allotted to EWS, 60,915 (29.53 per cent) LIG and the remaining houses to middle and upper income groups. All the housing schemes announced by DDA were meant for three distinct income categories for which the income slabs were also notified.  At the time of allotment of houses, the income criterion was not strictly enforced.  The DDA claimed, as the cost of living increased, later on it was decided not to insist on the registrants for fulfilling the income criterion.  In fact in all housing schemes, the higher income group got the allotment of houses reserved for middle income group and the middle income group got allotment of houses earmarked for low income group and so on.  In the process, EWS was deprived of the benefits of housing programmes.

In the year 1997, DDA announced a housing scheme for which 1, 71,272 persons registered for allotment of houses meant for various income categories.  Up to February 1991, DDA could provide houses to 1,06,570 registrants which represent 62.22 per cent of the total applicants.  The remaining registrants are awaiting allotment of houses. This clearly shows that there has been a long gestation lag.  It is relevant here to make comparison of two schemes like self-financing scheme (SFS) and 1979 scheme, houses available on-hire purchase. From 1977 to 1983, DDA announced five different (SFS) housing schemes and 19,367 persons got registered. DDA provided houses to all registrants on priority. DDA also announced two (SFS) housing schemes in 1982 and 1985 and of the 55,063 registrants, 51.19 per cent have been provided houses.  From the above discussion one may argue that the gestation period for SFS is lower in comparison to hire purchase housing scheme. This also shows the bias of DDA in favour of SFS.  Secondly, the pattern of SFS is such that it only suits those who can afford to pay almost the entire cost of the house in a period of one and half year. In other words, SFS is only meant for the higher income groups.  This also shows a shift in priority in favour of upper income group.

The analysis of proportion of houses allotted to different income groups represents an erroneous viewpoint particularly indicating a high priority in the distribution of houses to low income groups.  It is, therefore important to analyse cost of houses meant for EWS.  In March 1990, the cost of house for EWS was Rs 80,000, which is recorded varying between Rs 83,000 and Rs 99,600 in March 1991. For such houses, the allottees were required to deposit Rs 10,000 in lump sum for 1990 allotments and Rs 14,000 for 1991 allotment. For the remaining amount, one had to pay a monthly instalment of about Rs 550 for 1990 allotment and Rs 603 to Rs 736 for the subsequent allotments.  It is difficult to perceive that the poor households who are not in a position to fulfil their basic requirements (perhaps do not earn as much as the monthly instalment of EWS house) can pay such high amount of instalments. Obviously, houses meant for EWS, have been taken up by the non-target group.  The poor have been priced out from the formal housing market.

In brief, DDA diversified its activities in the late sixties from development and disposal of land to building of houses.  It was done with the view to promote construction activities in Delhi to reduce the gestation lag and generate internal resources. But the very objective has been defeated as the gestation lag between registration and allotment of houses is pretty long.  Secondly, DDA has given low priority to houses available on hire purchase as compared to self-financing scheme.  This evidently indicates the bias of DDA in favour of upper income group.  Thirdly, the rate of construction has been quite slow and whatever the number of houses was built, major allocation has gone in favour of middle and upper income groups as the income criterion while allotting houses has not been strictly followed.  Fourthly, though the statistics about allocation of houses to various income groups show judicious distribution but the cost of houses of EWS evidently indicates that the poor section has not got much benefit of housing schemes.

Section III

Emerging Imbalances

An empirical analysis of temporal data of housing stock created due to implementation of housing policy and land development and disposal practices, the growth of city of Delhi has revealed number of emerging imbalances.  The first imbalance relates to the problem of shortage of housing stock on the one hand and vacant houses on the other.  The percentage of vacant houses to households had risen from 3.06 per cent in 1961 to 15.08 per cent 1991.  It is important to note that the number of vacant houses is more than the number of households deprived of this facility in Delhi.  If all the vacant houses due to different reasons are allocated/occupied by the households in need of houses, even then Delhi has 2.5 per cent surplus housing stock as per 1991 census.  This raises a fundamental issue of lack of policies, particularly of appropriate rental law, for optimum utilisation of existing housing stock.  The second and very important imbalance, which has evolved during a planning period relates to development of formal and informal housing market.  The housing stock, which has been created as a result of planning processes, is reported to be 53.06 per cent if the squatters are not included.  The detailed discussion about the growth of informal housing market is discussed in the following section.  It is to add here that the first two forms of informal housing market provide tenure rights while the third form does not provide tenure rights, however, squatters by and large are not disturbed from the place of accommodation. 

Section IV

Planning and Development Constraints and Growth of Informal Housing Market

The census data from 1961 to 1991 reveal that 13,45,220 households were added in Delhi. The total housing stock built during the same period was 13,39,142 units. The contribution of DDA by provision of land and houses for new dwelling units is reported to be 7,10,606. The housing units contributed by the institutional arrangement accounts for 53.06 per cent, excluding squatter, otherwise the percentage is very low. The proportion of housing stock, came up due to the contribution of non-institutional arrangement including villages, both in rural and urban areas, unauthorised colonies, squatter clusters, etc., is quite significant. The following section gives details of growth of informal settlements.

a) Unauthorized Colonies 

The first major sub-market can be designated as unauthorized colonies.  The unauthorized colonies are residential areas developed by private colonizers without approval of concerned authorities.  The layout of these colonies is highly profitable which has ignored to follow the norms and standards of urban settlements.  Thus, the unauthorized colonies are lacking in terms of essential services and basic infrastructure.  These colonies are divided into two categories to simplify the analysis.  The first category of unauthorized colonies is that, which came into existence after partition of the country but before DDA started functioning effectively with enforcement of Master Plan. The number of such unauthorized colonies stood at 110 in the year 1962.  All these colonies do not conform to norms and standards of settlement planning, existing at that time.  All 110 unauthorized colonies were deficient in basic utility services and had a very poor urban environment in terms of availability of water, sewerage, drainage, shops, educational facilities, dispensary and health centre, etc.  Above all, the transport services are highly inadequate and the streets and lanes are very narrow causing traffic bottlenecks.  The residential plots were not built in accordance with standard norms.  The overall scenario in these localities today is, therefore, marked by a high degree of congestion and environmental degradation.

The second kind of unauthorized colonies are those, which came into existence after the enforcement of Master Plan for Delhi.  In the year 1993, the MCD reported the number of unauthorized colonies being 1071.  These colonies, which continued to grow in number, represented the growth of informal housing market even in the face of monopoly powers of DDA over land ownership.  The unauthorized colonies, which came into being after the enforcement of the Master Plan, their number being about 961, do not conform to the plan.  The residents of these colonies are occupying legally owned land.  However, according to the Master Plan, the land in most of these colonies has been given to non-conforming uses. The land in most cases was earmarked for non-residential purposes, which have been used for residential purpose. Also the codes of construction have been violated in many of these colonies. The urban basic services and living environment in these colonies is not better than that of pre-master plan unauthorized colonies. It is reported by the residents of these colonies that they do not require to seek any permission for taking up construction activities, the house can be put in for any use. None of the building by-laws or construction codes applies to these colonies.

From the above discussion it is clear that the number of unauthorized colonies have experienced rapid growth.  In fact, Delhi Administration notified land for acquisition to check the growth of unauthorized colonies and unapproved construction but the process of land acquisition was quite complicated and slow. As a result, demand for land of a large section of population remained unsatisfied. On the other hand, the owners of land noted a lot of variation in land prices and they sold out their land to the private colonizers. The private land developers divided such land into pieces according to the profitable layout and sold out to individuals to construct houses. The colonizer did not reserve land for augmenting infrastructure to satisfy the need of population as pressure increased over the period of time. Thus, the environmental conditions of these colonies have been deteriorating with passage of time. Despite DDA’s efforts to make planning for extending basic infrastructure to unauthorized regularized colonies, the improvement has not been very satisfactory. The mere infrastructure without physical planning which is not possible in the existing built forms cannot achieve physical and environmental standards. Besides, whatever improvement has been done in such areas, residents have not paid improvement charges to concerned development agency.  

b) Urban Villages

The second type of informal housing market represents the urban villages which by virtue of growth of city and land acquisition became urban by definition but for all practical purposes, especially from the viewpoint of urban settlement planning, remained worst of the rural form of settlements.  All villages in the countryside and also in urban areas do have well demarcated boundary called Lal Dorra.  All the planning authorities have permitted to undertake the kind of construction the owners of plot desires and use for the purpose within the village boundary. The owners of the plot hold legal title of land, however, none of building by-laws, norms and standards fixed for urban settlements, applies to urban villages. Before 1931, 25 villages came in the fold of urban area while 22 during the period of 1931-51 and number of urban villages stood at 135 in 2000.  There are 15 more villages to be designated as urban villages 

The growing housing demand due to fast growth of city population has put pressures on urban villagers to build multi-storied and congested buildings. Because of increasing degree of congestion and lack of needful physical infrastructure, many of urban villages are declared as slum areas under the Slum (Improvements and Clearance) Act, 1956.  In Delhi, in urban villages, low-income households rent in significant percentage of houses. It is interesting to note that the outlets of MNCs and business houses occupy road-facing houses of urban villages having commercial orientation.

The difference of this component of housing market with the previous one is that the urban villages are recognized as residential area.

c) Squatter Settlements

The third and the worst manifestation of informal sub-housing market are squatter settlements. This is lowest rung of informal settlements where its residents, which further mean absence of tenure, in every sense, claim no legal title over land it is considered to be a forced occupation of land by squatters. Such settlements are grossly lacking in terms of infrastructure, quality of shelter structure and give an appearance of temporary shelter arrangement, though the residents have claimed that they have been staying there for over a decade. The location of these settlements is beneficial to majority of residents as distance between work place and residence is comparatively short.  It is found that ownership of land for almost all sites belongs to the government. These locations are poorly endowed with physical conditions like topography, site and services as most of encroached places face problem of water logging due to marshy situation around them.  In fact, land occupied by squatters is meant for parks, playground, and extension of other infrastructure to cater to the needs of already developed residential areas. Railways own some of the land pockets. Many of these sites are recognized by DDA to execute some important projects. The Delhi Administration, in 1997, reported total number of squatter families 3 lakh and out of these, 80,000 households are occupying project sites, which may have implications for displacement.

From above discussion of three informal housing markets, following important points have emerged. One, the housing sub-markets are quasi-legal (unauthorized colonies), legal (urban villager) and illegal (squatter settlements) respectively.  For first and third categories, building by-laws are being violated and most of the settlements are non-conforming according to master plan. The second one does not violate any building by-laws because these do no apply to urban villagers, even then such settlements are undesirable as per planning norms of urban settlements. Two, the informal housing market provide a solution to housing problem of those who are pushed out by the formal housing market.  This helps us to understand the dynamics of housing market and also gives insight to formulate an appropriate housing policy for the urban poor. Three, the magnitude of informal housing market gives a reflection on failure of government programmes to provide solution to the problem of the urban poor.
Section V

Security of Tenure

From above discussion it is very clear that past practices of provision of housing both through formal and informal sector, the poor have been neglected. The formal housing and land market provide clear land tenure while one segment of informal market does not address the issue of security of tenure to the poor. The urban poor particularly the squatters are residing, by and large, on government land, generally marginal in nature and having no or poor access to basic amenities. Squatter clusters are evenly distributed all over the city and work in close vicinity of places of residence. Majority of squatter clusters are more than 10 years old and seem to be part and parcel of urban setting.  They are also designated as backbone of cities and provide a variety of services at very low cost.  In view of their presence and utility, response of local governments and political backing to such settlements, it would be desirable to upgrade them on the pattern of slum redevelopment scheme widely practised in Mumbai.  This can also be integrated with Valmiki Ambedkar Awaas Yojana (VAMBAY).  The innovative approach towards squatters would provide them basic amenities as well as secured tenure, which would ultimately lead to a lot of investment in the housing sector particularly for the poor.

Section VI

Housing Strategy

For projecting housing stock that as how many units would require land from the institutional and non-institutional arrangement as per the past trend. It is estimated that if the population projection proves true as per the estimates of 230 lakh persons in Delhi in 2021, the requirement of housing stock needed per year would be 1,16,401.   Based on the population estimates of 230 lakh persons in 2021 and the squatter households 4,80,929 in 1994 are to be treated as cut-off point for providing shelter, the requirement for the housing stock is estimated to the tune of 2533495.  This indicates that the housing requirement per year from 2001 to 2021 comes out to be 126675.  Based on the emerging pattern of housing stock, the requirement of one room unit is estimated, including the backlog of katcha stock. The total estimated requirement of one room unit works out to be 10,58,442 unit, from 2001 to 2021. As per the 1994 cut-off point for squatters, the requirement for one room unit works out to be 1376199, nearly 50 per cent. Adding shelter requirements of one and two room accommodation, which comes out to be 60 per cent for MPD 2021, the remaining requirement can be addressed by market forces.  This segment of population is very important from the point of view of planning and governmental machinery has to play a very vital role.         

The National Housing and Habitat Policy, 1994 states the role of public agency as a facilitator. This approach needs to be adopted for Delhi. This implies that DDA will have to facilitate entry of private sector in shelter construction and land development. The present mode of land assembly and development through acquisition of land will need to be replaced by Public-Private Partnership, use of Transfer of Development Rights (TDRs) and Bonus FAR. 

Various studies have shown that large-scale acquisition of land by public agency has not been very successful. This leads to overall rise in land prices and restricted capacity of public agency for land development and shelter construction. The general approach to land development, therefore, has to be market oriented with a view to manage land resource in an efficient, optimum and equitable manner. Public-Private Partnership options for delivery of serviced land in Delhi must be explored with suitable reorientation of land use planning and development control system. However, this requires amendment to the Delhi Development Act.

The involvement of private developers in pooling and development of land should be initiated. The recent amendment to Maharashtra Regional and Town Planning Act, 1996, provides flexibility to public agencies to acquire land by agreement through Transfer of Development Rights (TDR) or under the Land Acquisition Act, 1894.

There is a need to adopt flexible norms to accommodate need base priority.  Besides, some of new ideas like multiple use of institutional spaces, and maintenance of parks and playgrounds by voluntary agencies and business houses, may be given a careful consideration in preparation of the Master Plan of Delhi - 2021.

Keeping in view the weak and ineffective enforcement and development control of land uses in the city, which has resulted in environmental deterioration, inadequate parking, deficiencies in physical and social infrastructure and unplanned commercialisation of premises, there is a need to rationalize the concept of conforming and non-conforming uses by permitting mixed land use in residential areas, with conversion charges to be recovered from the beneficiaries. Adoption of this flexibility may require an amendment in the Delhi Development Act as well as in the provisions of Master Plan for Delhi – 2001.

According to the Slum Department of MCD, there are over 1,000 squatter settlements with over 0.3 million households. The growth of such settlements in Delhi has been attributed mainly by migration reasons.  In the MPD-2001, 25 per cent of the new housing is proposed to be in the form of sites and services. Delhi Development Authority in past, has undertaken massive resettlement programme in dealing with squatter settlements. Experiences have shown that option used so far is not only highly resource consumption but is a permanent liability for care and maintenance.  In view of the magnitude of the problem, fresh approach is required to deal with this situation. 

Section VII
Innovative Approach

The Master Plan for Delhi has ignored the old settlements from point of view of planning and emphasis has been for the face work. This approach has provided a lot of strength to land mafia and other land grabbing groups to work and earn a lot from land business. Even a large number of unauthorised developments have taken place over a period of time. To curb such tendencies there is a need to come out with planning norms as guiding principles for regulated growth of city and give role to private sector in a big way.      

The global strategy for shelter (GSS) 1988 perceived the role of State as more of a facilitator in providing access to developed land. The enabling approach to shelter by GSS further mean drastically different role of governments, withdrawal from direct provision of housing and provide regulatory frame work and easy access to finance. In view of this background, Government of India in its policy documents on National Housing and Habitat Policy 1998 clearly brought out the role of private sector and partnerships. The concept of partnership and role of private sector in assembly, development of land and provision of shelter has been recognized in fragmented manner. The innovative approaches are in processes of evaluation and their replicablity has been quite encouraging in several parts of the country.

Experience of Different Innovative Cases

CIDCO Model 

In mid 70s, CIDCO attempted to introduce the mechanism of land compensation to the project affected people. CIDCO approach followed monetary compensation, rehabilitations package as well as allotment of developed parcel of land in direct proportion to area of land acquired from landowners. The actual compensation of land to landowners has been 8.7 per cent of the net plotted area of gross land acquisition.

Punjab Model

The Punjab Area and Urban Development Authority (PAUDA) launched a statewide scheme under the title of “farmer friendly land policy scheme” in 1996. The scheme was framed with an objective to achieve quick land assembly and benefit both PAUDA and landowners in equitable manners. The important features of the scheme are the following:  

· Quick and cheaper land with compulsory acquisition 

· For each hectare of land, PAUDA promised to provide 25 per cent as developed land to the landowners.

· Landowners provided option of selling back half of the developed land to PAUDA at reserved price fixed by PAUDA.  

· Possession of land proposed to continue with the landowners for the existing uses before development work undertaken by PAUDA

Haryana Model

Haryana Urban Development Authority (HUDA) acquired bulk land in phases. It was perceived that land acquisition in phased manner might lead to illegal sub-division of land, which was earmarked for acquisition in later phases. To overcome the problem of illegal sub-division of land, the Department of Urban Estate Development, Government of Haryana invited private developers to apply for licenses for land assembly in designated areas.  After land assembly, private developers are required to take permission to develop by following broad parameters given below: 

· 20% plots (50 sq. meters) for LIG and EWS to be allocated under the supervision of HUDA and 25% allocation independently by developers on no profit no loss basis.

· Community facilities to be handed over free of charge to HUDA

· Maintenance of public areas for 5 years and later hand over to HUDA.

· Pay external development charges for development of off-site infrastructure.

· Maintain profit ceiling of 15 per cent and give bank guarantee to HUDA for keeping 30 per cent of land proceeds in a separate account for development charges to be borne at later stage.

Ghaziabad Development Authority (GDA) Model 

GDA Model has been implemented for developing land and constructing houses under Urban Planning and Development Act, 1973 due to several reasons.  The authority (GDA) had a paucity of funds for carrying out development works. GDA under a government order of 1987 launched public private partnerships. GDA auctioned a particular project area in unfinished conditions to M/S Shipra Estate Pvt. Ltd. The GDA has auctioned project area to the highest bidder fulfilling the following:

The Role of the Developer
· Need not have proven track record, but a clean record in terms of past performance, income tax clearance and balance sheet

· Will complete tenements by adopting self designed specifications but conforming to minimum standards

· Will complete internal site development

· Will complete the works within a mutually agreed time frame, failing which a penalty is applicable

Institutional and Financial Arrangements

· A joint venture committee was formed, consisting of at least 3 members from GDA and members nominated by the venturer’s (individuals) or co-venturers

· This committee was to decide, the project schedule, time frame for completion, minimum specification, ground coverage, floor area ratio, etc.

· A joint account in name of GDA and venturer was opened through which all transactions were expected to be handled

· To ease the situation for venturers, a nine months moratorium was agreed, during which no payments are to be made. After this, bid money is payable in instalments

· Money from sale proceeds to be credited to joint accounts

· Payment may be withdrawn by GDA and venturers in 70:30 ratio from joint accounts

· After GDA receives its full share, the joint account was expected to be dissolved

· Execution of sale deed of tenements by GDA with allottee that is selected by the venturer.

Parshwanath Model at Naroda-Gujarat

The PG started their efforts by assembling land at low rate of Rs 15 m2 at Naroda in 1981. In a novel arrangement with the landowners, the developer identified land and booked by paying a token amount, or taking an option of revenue sharing. Subsequently, PG entered into an agreement with the landowners to develop land under a ‘power of attorney’ arrangement. The land assembled by this single group was of 67 hectares and therefore the Urban Land (Ceiling and Regulation) Act, 1976 was applicable. The PG sought exemption under section 21 of the act according to which case only 10 per cent of the acquired land was meant for housing the EWS, exemption clause was applicable. The exemption was granted in 1987. Meanwhile the PG also got their plans sanctioned through Ahmedabad Urban Development Authority.

The fist step being taken, the PG then sought loans and approached financial institutions. HUDCO showed interest to invest and an agreement was executed in 1988, according to which HUDCO provided 66 per cent of the construction cost as a loan and made provision of mortgage financing for the beneficiaries.  The PG formed the Parshwanath Housing Finance Corporation (PHFC) to act as refinance window. It was mutually agreed that on completion of work in phases, the PHFC would allot houses to the beneficiaries in batches who would then form an appropriate number of co-operative societies. In this way, the schemes were considered sanctioned to the cooperatives directly by HUDCO, in accordance to prevailing terms and conditions.

Cochin Model 

Participatory approach for integrated development of Cochin in a main commercial and industrial growth centre of Kerala was initiated to create additional land supply.  Due to fast growth, the city boundary has expanded to underdeveloped islands. In absence of bridge between the mainland and islands, integration was not possible. To make capital investment, State could not make budgetary provision for construction of bridge due to financial constraints. 

The development strategy adopted was to connect four islands with bridges. Also, it was decided to reclaim backwater land because the area of land on the islands was very small. Herein, emerged a novel concept of partnership, which states that any developer who would construct the bridges would be paid back in terms of land.

Key actors:

· GIDA (Goshree Island Development Authority): the new development authority for the project

· Real estate developer

· CIDCO, as a consultant to GIDA

· Inhabitants of the islands

The Partnership 

· The developer should quote estimated value of works for construction of bridges, roads and reclamation and land area sought in exchange

· The land will be on sixty-year lease

· Reclamation, bridges and approach roads would be taken up in that order

· Public uses to be handed over to relevant authorities

The project was first of its kind in India, proposing a total of 1.6 km. of bridge and reclamation of 382 hectares of land.

Town Planning Scheme

The Mumbai Town Planning Act of 1915 provided the first legal framework to undertake orderly and planned development of urban fringe areas by way of land sharing, resulting in provisions of infrastructure and reconstitution of plots to regular shapes. Following the separation of Gujarat from Maharashtra, the implementation of schemes in Gujarat was carried out under the umbrella of Gujarat Town Planning Act, 1976.

Scheme Highlights

The main features of the scheme are as follows: -

· Collaborative efforts between public authority and landowners for sharing of land and benefits so accrued from development

· The public authority got lands meant for public purposes, without involving itself in protracted procedures of Land Acquisition Act, 1894.  Public authority made initial investment for infrastructure

· The private individual offered raw land and got allotment of serviced plots.  

· The scheme provided framework for self-financing by sale of plots reserved for specific purpose.

· There are provisions to include economically weaker sections for sharing benefits.

Financial Aspects of the Scheme
One of the welcome aspects of this approach is that administrative and infrastructure cost can be financed from within the scheme.  In accordance with Gujarat Act, landowners have to contribute a share of costs and receive benefits accrued on plot which are possible due to the improvements brought about by the scheme.

Status of the Scheme

Projects with area coverage ranging from 200-800 hectares were implemented in several towns of Maharashtra between 1915 and 1985. Due to inordinate delays in their completion, all the parties, especially government showed less and less interest.  Gradually, the scheme was phased out in Maharashtra.  However, in Gujarat (Ahmedabad) nearly 50 per cent of the new developments on land were through town planning scheme.

Transferable Development Rights (TDR)

The conventional land acquisition model takes away the development rights of landowners and in lieu of that pays meagre compensation resulting in court cases for enhancing compensation, encouragement to encroachments to discourage acquisition and promote illegal developments. In USA, the concept of TDR has been used in several cities, which makes provision for separation of developments rights from ownership of land and made transferable.  In India, TDR was introduced in the early 70s, in the name of Floating FSI and due to a few operational difficulties; the practice has been withdrawn recently. This innovative practice gave compensation to the landowners in the name of TDR to the properties with clear title. Under this practice, owners do the un-encumbrance clearance, it saves time, land is immediately usable, and owners are free to trade TDR in the open market. However, the transactions are taxable and development charges are payable at the time of consumption of TDR. Generally, TDR is granted on land reserved for roads and amenities. In Greater Mumbai, land acquired by paying compensation by way of TDR for the period between 1991-94 was to the extent of 712 hectares used for amenities and 2045 hectares for open spaces.

Slum Redevelopment Scheme

The government of Maharashtra introduced the Slum Redevelopment Scheme (SRS) in 1991 by modifying development control regulations for Greater Mumbai.  The houses were offered at subsidized rates. The major features of the scheme are:

· On-site relocation and land lease for 30 years 

· Families having photo card/voter list up to 1985 were considered for house of 20.91 square meters of carpet area

· Slum pockets were granted 2.5 FSI to generate 25 per cent profit on the project cost

· Rs 15, 000 as beneficiary contribution towards cost of construction of tenement, total cost of Rs 65, 000

· The scheme was implemented by landowners in the private sector in co-ordination with public sector

· Major cost of rehabilitation of slum dwellers was raised by market mechanism by selling tenements constructed from additional built area permitted by higher FSI of 2.5.

The SRS was modified in 1995 and scheme made provision to accommodate photo-pass/voters list up to 1995. The tenement area continued to be the same but FSI was increased beyond 2.5. The ceiling of profit generated from project was removed. Commercial space permitted was fixed as 5 per cent for builders and 10 per cent for co-operatives and NGOs

Common Elements of Success of Innovative Practices:

· All innovative approaches have strong legislative support; they are brought in by the State level acts related to town planning and development control regulations that govern the orderly physical development of urban areas in India. In addition, in the case of PDS, they are also bound by the written agreement between the planning authorities and the private developers.

· In all the approaches that are examined by the study, has strong political will connected to the need to develop new solutions.

· The approaches have taken advantage of the nature of the property market.

· In built flexibility of the models enabled them to respond to the immediate needs

· In all cases, partnership was based on pre-condition that prime mover (either a government body, private developer for original land owner) is already equipped with land.

· In all approaches, prime factors fulfilled their priority commitments

· All approaches work, on the principle of internal cross subsidisation and did not draw on financial resources of government and had potential to have a direct city-level-impact. 

Implications of Innovative Practices for Delhi

From the above innovative approaches for provision of shelter and land assembly practices one may argue that in context of Delhi, town planning approach and CIDCO Model are more appropriate for land assembly as against the conventional approach of compulsory land acquisition.  For decongestion and development of truck infrastructure services, Transferable Development Rights would be more appropriate.  For creating shelter provisions for squatters, the Slum Redevelopment Scheme of Mumbai with higher FAR would be more suitable.  In addition to these, the Valmiki Ambedkar Awaas Yojana (VAMBAY) could be a role model for brining more resources for Slum Redevelopment Scheme.  The degree of success may be achieved at higher scale if the cost effective technologies are also used to reduce the cost of construction and make houses affordable to the poor. This requires innovations in design, technology and use of existing infrastructure services. If provision for housing for the poor continues as per the conventional approach, which provides the lowest category of house for Rs 2.4 lakh, the marginal section of population would remain deprived of formal housing arrangements. It is therefore very important to adopt mix approach of Innovative methods of land assembly to prevent the growth of informal sector, mobilise resources and use cost effective design and technologies for achieving higher value of limited financial resources.

Section VIII
Conclusions   

After perusing a policy of compulsory land acquisition in bulk for four decades in Delhi and developing and utilising land for shelter provisions, nearly half of the households could benefit from the formal land and housing market.  The other half of households could seek solutions to their shelter problems through informal housing market dominated by the growth of unauthorised colonies, haphazard growth of urban villages and squatter settlements.  The second half of the households are facing number of problems on account of deficiency of basic services, environmental considerations and physical planning parameters.  This has created disparities and imbalance in the city planning practices.  On the one hand, there is a shortage of accommodation in the city, on other hand; there is a huge stock of housing lying unutilised.  If all such vacant houses due to rental problems, in absence of balanced provision of rental law for tenants and landlords and infrastructure deficiencies, are brought in use even then the city of Delhi has surplus housing stock.  Therefore, there is urgent need of brining suitable reforms in rental law for optimum utilisation of existing housing stock and provision of services.  The other dimension of imbalances relates to growth of city particularly informal housing market and it can be contained by introduction of innovative approaches for land assembly and provision of housing.  This can further help in providing secured tenure to the poor who have been relegated from the formal housing market.  An innovative practice can be brought in use by strong backing of government and giving prime role to partnership of private sector.  The most important segment of housing problem relates to the need of housing of the poor (60 per cent households) and it requires to be addressed by the public sector.  The other 40 per cent can be taken care of by mix approach of public sector supported formal housing market and the market forces.  The shelter problem of the poor cannot be addressed by conventional approach, which offers one room tenement costing of Rs 2.4 lakh.  Therefore, there is a need to introduce cost effective designs and technologies for making houses affordable to the poor.  For pooling more resources, the housing schemes like VAMBAY and other such programmes can be exploited to meet out the requirement of the poor. 

Note : Views expressed in this paper are of the author and not of the organisation.
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