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BACKGROUND1

 With rapid urbanization, the 

service delivery system in the cities 

has come under tremendous 

pressure (Table 1 and Chart 1). 

Apart from a 

considerable 

population living 

in inhabitable 

conditions in 

slums, there were 

also 9.4 lakh 

homeless people 

in cities and 

towns, which was 

a 20 percent increase over 2001.  

Homeless population in rural areas 

has decreased over the same 

time period which shows the 

exclusionary development of 

urban spaces in the country 

(Table 2). The report of the 

technical group on urban housing 

shortage (Kundu Committee, 

2012) estimated homelessness at 

0.53 million households in the 

country. However, studies have 

pointed out that the estimates of 

homelessness are grossly 

underestimated (Bhan et al., 

2014). Poor housing conditions put 

                                                        

1 The policy brief draws heavily from a chapter by Bhan et al (2014) in India Exclusion Report 2013-14 and Bose and Saxena (2017) 

in India Exclusion Report 2016. 
2 This is defined as households living in unacceptable dwelling units, which is based on obsolescence factor which is related to 

material dilapidation 2, or where people are residing in unacceptably congested conditions from physical and socio cultural 

viewpoint (Kundu Committee, 2012) 

the vast number of homeless and 

slum population under ‘housing 

poverty’2. The requirement of 

houses arising out of housing 

poverty was estimated at around 

18.25 million houses in cities and 

towns in 2012. Adding the 

requirement of estimated 
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EXCLUSION IN URBAN HOUSING 

RECOMMENDATIONS 

1. During slum rehabilitation, 

in situ up-gradation should be 

prioritized 

2. Develop rental housing as 

an alternative for those who 

cannot afford to purchase a 

suitable house  

3. Heavy taxation on 

unoccupied land or flats 

to deter speculation  

4. Provision of basic 

services like drinking water 

& sanitation should be de-

linked from legality status  

5. Security of tenure for the 

urban poor 

Table 1: Key Indicators of Urbanization in 

India, 2011 

Share of urban population (%) 31 

Total number of urban households 

(million) 78.9  

Total number of slum households 

(million) 13.7  

Share of slum households in total 

urban households (%) 17.4 

Source: Census of India, 2011 

 

Chart 1: Provision of Basic Amenities in Slums, 2011 

Source: Census of India, 2011 
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homeless households (though an 

underestimation), the total urban 

housing shortage in the country in 

2012 was 18.78 million houses 

(Chart 2).  The findings of the 

report show that Uttar Pradesh 

and Maharashtra together 

constitutes 27 percent of the 

entire housing shortage and top 

10 states contribute 76 percent of 

the total housing shortage in the 

country (Chart 3).   

Another important aspect is 

illegality of the housing in urban 

areas which results in frequent 

evictions. This aspect is also 

associated with tenure security, 

which is understood as the de 

facto or de jure sense of security 

that one will not be evicted from 

or dispossessed of one’s home. 

Most of the slums are built 

‘illegally’ as the slum dwellers does 

not own such land in title. The 

reasons for such occupation are 

diverse; failure of the state to 

provide affordable housing, 

skewed structure of urban land 

and housing market that makes 

entry into formal housing market 

difficult for most urban residents, 

inadequate notification of urban 

residential land in planning 

documents, insufficient 

investment in regional and urban 

infrastructure to accommodate 

natural 

growth of the 

cities, among 

others. 

Insecurity of 

tenure is also 

an exclusion 

unto itself 

which makes even the fragile 

development gains made by 

poor households vulnerable to the 

shock of eviction and reduces the 

status of the urban poor to 

‘encroacher’. Illegality also 

prevents investment into 

individual and community 

infrastructure, hampering 

development of a settlement over 

time. Studies have shown that 

eviction and peripheral 

resettlement causes ‘permanent 

poverty’, as a generation is 

prevented from development by 

depletion of assets, breaking of 

livelihoods, increased costs due to 

distance from work and the city, 

increased violence, fracturing of 

long built community ties, as well 

as large-scale dropouts from 

school education (Bhan et al., 

2014). 

 

Table 2: Homeless Population in India as per 

Census 2001 and 2011 

 Rural Urban Total 

2001 11,64,877 7,78,599 19,43,476 

2011 8,34,541 9,38,348 17,72,889 

Source: Kumuda (2014) 

Chart 2: Estimate of Urban housing shortage under various 

categories

 

Source: Report of the Technical Group on Urban Housing Shortage 

(2012), Ministry of Housing and Urban Poverty Alleviation, GoI.  

Households living 

in non-serviceable 

kucha houses, 

0.99mn (5%)

Households 

living in 

Obsolescent 

houses, 

2.27mn (12%)

Households 

living in 

Congested 

houses requiring 

new houses, 

14.99mn (80%)

Homeless, 

0.53mn 

(3%)
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Effects of Housing Exclusion 

on Urban Poor: It is well 

documented that poor access to 

drinking water, sanitation and 

waste management is associated 

with housing exclusion (chart 1). 

Legality of tenure can determine 

access to basic services as urban 

local bodies do not provide such 

services to certain categories of 

settlements. However, delinking of 

tenure legality from service 

provision has been coming into 

place.  

Lack of drinking water 

and sanitation services increase 

the risk of waterborne diseases in 

slums. Overcrowding in 

households leads to higher risk of 

communicable diseases like 

tuberculosis and respiratory 

infections. Crowded housing is 

also associated with increased 

exposure risk to several serious 

diseases in children; meningitis, 

tuberculosis, respiratory diseases 

like asthma and even coronary 

heart diseases later in life. Studies 

have also shown correlation 

between infant mortality rate and 

reproductive health of women 

and housing poverty.  

Slum evictions results in 

involuntary and unexpected 

movement of families which not 

only result in disruption in 

education of children but also 

affect their peer and personal 

networks. ‘Illegality’ of the slums 

means that state government/ 

urban local bodies would not 

construct schools in such localities 

and therefore children travel 

several kilometers to attend 

nearest available school and 

many drop out as this might not 

be affordable for the household. 

This is all the more relevant in case 

of resettlement sites where slums 

are pushed out to the fringes of 

the city.  

Lack of housing directly and 

indirectly impacts the economic 

capacities of an individual or a 

household. Forced relocation 

creates discontinuities in 

employment, increased cost in 

accessing work and breaking of 

employment networks. 

About 23 percent of urban 

informal employment in India 

Chart 3: State wise urban housing shortage in 2012 (in million)

 

Source: Based on data from Report of the Technical Group on Urban Housing Shortage (2012), Ministry of 

Housing and Urban Poverty Alleviation, GoI. 
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comprises of home based 

workers. Strict land use zoning and 

development control regulations 

means that many economic 

activities from such settlements 

are termed as informal and hence 

excluded from various benefits like 

access to credit and are subject 

to exploitation as well.  

 

GOVERNMENT 

PROGRAMMES 
As per the findings of the 

technical Group on urban 

housing shortage set up by the 

Ministry of Housing and Urban 

Affairs, the housing shortage in 

urban areas in 2012 was 18.8 

million units. This was revised by 

the Ministry to 10 million units in 

20173. JNNURM, initiated in 2005, 

was the flagship programme for 

housing and urban infrastructure. 

However, the major focus of the 

programme was on development 

of city infrastructure as it 

approved construction of only 

12.5 lakh houses for the urban 

poor over a decade out of which 

around 8 lakhs were finally 

transferred to the beneficiaries. 

                                                        

3 

http://pib.nic.in/newsite/PrintRelease.as

px?relid=173513 
4 Ministry of Housing and Urban Affairs 

(2018), GoI PMAY (urban), State wise 

The housing component of 

JNNURM was replaced by PMAY 

(urban) in 2015 and since then has 

made considerable progress. In 

less than three years, in 4,325 cities 

across the country, 12,809 projects 

were approved for construction of 

60 lakh houses (chart 4). In terms 

of financial progress, Central 

assistance of Rs. 91,980 crores 

have been accepted by 

Government under the mission 

out of which Rs. 29,842 crores 

have been released to the 

concerned states against 

approved projects (MoHUA, 

2018)4. The government has also 

set up National Urban Housing 

Fund (NUHF) to raise resources for 

the smooth functioning of the 

programme (Box 1).  

progress as on 15th Oct. 2018, available 

at 

http://mohua.gov.in/upload/uploadfile

s/files/for-web.pdf (accessed on 23 Oct. 

2018) 

KEY 
RECOMMENDATIONS 

 

1. AFFORDABLE HOUSING 

 

1.1 In situ rehabilitation and 

housing as basic service in urban 

areas: Housing for urban poor 

should be made a priority similar 

to other basic services like health, 

education, food etc. During slum 

rehabilitation, in situ up-gradation 

should be prioritised which not 

only protect the linkages of the 

site to employment, education 

and health, but also provide 

ready location and saves on time 

and cost for acquisition of land. 

Rehabilitation should use a wider 

and inclusive approach that 

include all slums and slum dwellers 

on a given day of survey and 

keep out conditions like notified vs 

non-notified slums, period of stay 

etc.   

 

Chart 4. Physical Progress under PMAY (Urban) from 2015 to Oct, 

2018 (lakh’ units) 

 

Source: Ministry of Housing and Urban Affairs, GoI 
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Box 1: National Urban Housing Fund 

The Union Cabinet has approved creation of National Urban Housing 

Fund (NUHF) for Rs. 60,000 crores.  This fund will be situated in Building 

Materials and Technology Promotion Council (BMTPC), an autonomous 

body under the Ministry of Housing and Urban Affairs. 

NUHF will help in raising requisite funds in the coming years so that Central 

Assistance under different verticals of PMAY (urban); Beneficiary Linked 

Construction (BLC), Affordable Housing in Partnership (AHP), In-Situ Slum 

Redevelopment (ISSR) and Credit Linked Subsidy Scheme (CLSS) is 

sustained and to meet the overall scheme targets.  

Source: http://pib.nic.in/newsite/PrintRelease.aspx?relid=176687 

http://mohua.gov.in/upload/uploadfiles/files/for-web.pdf
http://mohua.gov.in/upload/uploadfiles/files/for-web.pdf
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1.2 Development of Rental 

Housing:  To address the supply 

side constraints of affordable 

housing, rental housing provides 

an alternative to poor households 

who cannot afford to purchase a 

suitable house due to informal 

and temporary nature of their 

employment and lack of access 

to formal sources of finance. The 

current rental market is largely 

informal and operated by 

individual small landlords. 

Policies require enabling 

environment for such players 

and also bigger 

schemes/models of mass 

affordable housing supply to 

meet the existing supply gap 

(box 2). 

1.3 Corrections in Housing 

Market: Heavy taxation on 

unoccupied land or flats could 

be used as a deterrent to 

speculation and for corrections 

in the housing market. Also, city 

development plans should be 

made more inclusive and 

should include provisions to 

address the future need of 

affordable housing for 

Economically Weaker Sections 

(EWS) and Low Income Groups 

(LIG). Private developers can 

also be incentivised to 

participate in the affordable 

housing segment of the market 

(Box 2) 

 

2. ACCESS TO BASIC 

SERVICES 

 

2.1 Provide basic services 

irrespective of the legality status 

of housing: Provision of basic 

services like drinking water and 

sanitation should be de-linked 

from legality or tenure status. 

These basic amenities should be 

Box 2 

Case Study 1: Rental Housing Scheme by MMRDA (Public-Private) 

Under the new Housing Policy in 2008, Government of Maharashtra 

(GoM) launched affordable rental housing scheme for urban poor with 

private sector participation and Mumbai Metropolitan Regional 

Development Authority (MMRADA) was appointed as the nodal 

authority. In return for relaxation of floor space index (FSI) and 

transferable development rights (TDRs), private developers were asked 

to develop rental stock on 25 percent of the total plot area and hand it 

over to MMRDA free of cost. The programme did not specify maximum 

income cap for the beneficiaries but the smaller unit size acts as a filter 

to exclude households with higher income. To ensure affordability and 

wider participation, rents were kept low and varies between Rs. 800-

1,500 per month. The earnings were proposed to be utilized towards 

management of rental stock. The programme has received good 

response over the years.  

 

Case Study 2: Rent-to-Own Housing by Chandigarh Housing Board 

(Public) 

The Chandigarh Small Flats Scheme was launched by the 

Chandigarh Housing Board (CHB) in November 2006. This Rent-to-Own 

initiative was initiated as standalone Slum Rehabilitation Project 

benefiting approximately 1 lakh population residing in 18 identified 

slums/unplanned habitations in the city. During the course of 

redevelopment, the slum households are transferred to transit shelters. 

Allotment is initiated through a processing fee of Rs. 900 as a onetime 

payment and afterwards monthly license fee of Rs 800 per month when 

they occupy the flats. Metered water and electricity charges are 

payable to the utility agencies. License fee for the flat is expected to be 

revised by twenty percent after every 5 years. By the twentieth year, the 

occupant gets the option of lawful ownership through purchase. 

Maintenance of common areas and resources (like water tanks, STPs 

and circulation area, open spaces etc) is shouldered by the CHB for first 

five years and thereafter by the Municipal Corporation. The government 

offered land free of cost (370 acres) at eight different locations that were 

1-10 km away from beneficiary’s existing location of residence. These 

sites are linked with new public transport routes that are made 

operational to facilitate mobility for work from new locations.  

Source: Asian Development Bank (2013) 
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provided to everyone on the 

understanding that it does not 

automatically translate into legal 

entitlements in other areas. 

Similarly, public health facilities 

should provide outreach services 

to inhabitants in slums and 

temporary settlements and 

pavement dwellers. Rehabilitated 

settlements which have been 

pushed to the fringes of the cities 

should be well connected with 

affordable public transport. 

2.2 Security of tenure: Since 

housing itself should be accepted 

as a basic service, protection from 

eviction or dispossession should be 

the priority even if ownership title is 

not provided. Due to widespread 

housing illegality, it might become 

difficult to provide individual titles. 

In such a scenario provision of 

community or long term lease 

titles can be considered. It can 

also protect low income housing 

communities from market 

induced displacement as 

individual titles can result in sale of 

such houses to non-poor families 

and can defeat the intent of 

reducing housing exclusion. Also, 

already around one-third of slum 

households in urban areas are 

living on rent which shows that the 

model is already functioning, 

though in informal settings.  

 

 

WAY FORWARD 

The Ministry of Housing and Urban 

Affairs has recently formed a 

committee to draft India’s 

National Urban Policy. This is in 

accordance with the 

requirements of the New Urban 

Agenda of UN Habitat, signed by 

193 countries in Quito in 2016 and 

also in tune with goal No. 11 of the 

Sustainable Development Goals 

which aims at making cities and 

human settlements inclusive, 

safe, resilient and sustainable. 

Over the next 12 years, 18 

Bangalores or 180 Bhubaneswars 

need to be built, to 

accommodate 145 million 

additional city dwellers between 

2018 and 2030 in India (Chatterji 

and Roy, 2018). With 14 Indian 

cities being ranked amongst the 

world’s 20 most polluted by a 

WHO report, ‘a business as usual 

Box 3 

Engaging Community in Slum Redevelopment in Raipur: A 

participatory approach used during Rajiv Awas Yojana (RAY) 

A 'Process Ignition Workshop' was initiated for environment building, 

gathering slum-dwellers, ward-councilors, and officials from ULBs 

and state departments. It introduced RAY and highlighted the 

necessity of participation, while discussing issues facing the ward 

and the slums. A community mapping exercise was undertaken to 

understand the way the people of Bhanugram see their settlement 

and to help them locate the neighbourhood features that may 

need upgrading. The slum-dwellers were also asked to pick from a 

pile of picture cards depicting toilets, houses, lighting, water-supply, 

schools, dispensaries, tenure, etc., from which they could select their 

biggest concerns. Based on the activity, neighbourhood groups 

were formed to identify which issues to address. The main concerns 

that emerged from the workshop were housing, garbage-disposal, 

and taming the Jhoras. 

 

Officials also shared housing design development challenges with 

the community including issues related to plot dimensions, 

ownership of land, topography, choice of construction materials, 

street morphology etc. Specific meetings were conducted to 

understand their particular requirements and aspirations of slum 

dwellers. The final designs were vetted by all stakeholders and 

forwarded for approval in the DPR.  

 

The role of community participation can be taken further and after 

development of a project, community should also be engaged for 

maintenance of infrastructure and other facilities. This would not 

only save in cost but would also give a sense of ownership to the 

community for better upkeep of such facilities.  

Source: Gurung and Bhattacharya (2015) 
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approach’ towards urban 

management could be 

disastrous. Framing of the National 

Urban Policy thus offers a unique 

opportunity to assess on how 

urbanisation had been unfolding 

in the past, recalibrate and make 

our urban transformation more 

inclusive and sustainable.
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