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Executive Summary  

The Bengaluru Metropolitan Region (BMR) contributes to 37% of Karnataka’s income (2012-13) 

despite an occupation of only 4% of the State’s area, and 19% of its population. Being a preferred 

destination for investments the city is witness to rapid urban expansion, population growth and the 

inevitable need for planned and serviced land. Land for public purposes in Bengaluru’s City-Region is 

compulsorily acquired by various government agencies using the provisions of the Central Land 

Acquisition Act (the erstwhile 1894 Land Acquisition Act or the current Right to Fair Compensation 

and Transparency in Land Acquisition Rehabilitation and Resettlement (RFCTLARR) Act, 2013) or 

through Agreement. Agreement includes negotiated purchase, transferable development rights and 

lease of land.   

Several key infrastructure projects in the Bengaluru Metropolitan Region have been stalled primarily 

due to land acquisition hurdles, and cost and time over runs. With the higher compensation 

packages to be offered under the newly enacted land acquisition Act, many government agencies 

are financially unable to meet the expenses related to acquisition. For instance, the cost estimated 

for the development of the Satellite Town Ring Road in 2006 escalated by 25 times in 2015 and the 

implementing agency is rethinking its previous approach of acquiring land through compulsory 

acquisition. Post the enactment of RFCTLARR Act, 2013 that replaced 1894 Land Acquisition Act, the 

city of Bengaluru had to revise its compensation packages for its ambitious Peripheral Ring Road 

(PRR) project (BDA 2015).  Unable to pay out the increased cost, the Bengaluru Development 

Authority (BDA) in recent times has been considering using alternative methods to implement the 

project such as awarding transferable development rights, developed plots to land losers and 

implement other value capture techniques. Bruhat Bengaluru Mahanagara Palike (BBMP) also faced 

challenges of delays and cost overruns in land acquisition particularly for its mobility related 

projects. Within the BBMP jurisdiction, implementation of Transferable Development Rights (TDR) 

lacked clarity and transparency and hence it became unattractive to the TDR purchasers. In addition 

to this, access to land for different public purposes is plagued by issues such as lack of coordination 

among multiple authorities, poor property records, lack of proper surveys and irregular transactions 

of public and private lands, lack of an area development approach and untapped potential of land 

value capture in major infrastructure projects. A detailed assessment of the PRR project revealed 

that the PRR was envisioned as a direct corridor passage that would result in land parcels not being 

transitioned in a planned manner from a rural to an urban purpose. There has been only a partial 

thrust towards an area development approach, with no clear plans to implement a hierarchy of road 

networks or other infrastructure facilities and amenities in its impact area. There was also a critical 

gap in the communication of the project with people directly affected by the PRR’s implementation. 

Challenges related to land acquisition in the BMR can be thus summarised as follows:  

 Implementation of alternatives to compulsory acquisition such as TDR have failed to gain 

traction in Bengaluru Metropolitan Region due to a lack of clarity in the process; 

 

 Higher compensation under the RFCLTARR imposes financial burden on various government 

agencies, thereby affecting the timely implementation of significant development projects in the 

region; 
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 Service delivery is severely hampered because of the lack of coordination among multiple 

authorities and departments involved in various development projects in the region; 

 

 Lack of an area development approach in land acquisition leads to land value benefits being 

captured by intermediaries and private developers resulting in a market dominated area 

development and speculative growth. 

It is therefore imperative that alternative mechanisms to access land for public purposes must be 

introduced to ensure better acceptance from people, bring in an area development approach and 

enable land value capture. Several states and cities in India are exploring or have successfully 

implemented such alternatives to access land which include methods such as land readjustment, 

land pooling, leveraging resources of the private sector and non-monetary compensation such as the 

grant of development rights. Depending on the nature of the project, i.e., whether greenfield or 

brownfield, development objectives and the shortcomings in the current land delivery system the 

public authorities can choose from a range of options to access land.  

Recommendations towards this made are as follows  

1. Emphasis on area development approach rather than mere strip developments for large scale 

projects that have the potential to transform areas around them; 

2. Promote equitable methods for accessing land using alternative mechanisms so that land can be 

accessed without much resentment from the landowners and accessibility to land is provided to 

all income groups without much financial burden on the government agencies. 

3. Execution of strategic infrastructure development projects that need large tracts of land should 

be backed by a high degree of political will, administrative commitment and the appointment of 

a dynamic leader to drive the project; 

4. Amendments recommended by the Directorate of Town and Country Planning (DTCP), Karnataka 

towards modification of the existing (and yet unused) legislation on Town Planning Schemes are 

to be expedited and passed in the Karnataka Legislative Assembly; 

5. Transferable Development Rights (TDR) which is already enabled as per the KTCPA 1961, needs 

to be complimented with the principles of Accommodation Reservation (AR) and better 

marketed to ensure implementation of public purposes as designated in City Master Plans; 

6. Parameters of efficiency as well as equity should to be built into land legislation that enables the 

use of alternatives mechanisms to avoid resentment and resistance from project affected 

people. 

7. The Peripheral Ring Road Project (PRR) which runs through agricultural, residential and 

commercial land parcels should adopt a hybrid model of land assembly that uses land pooling 

and land readjustment in greenfield areas (like the TPS), the Cluster Redevelopment approach in 

built up areas and the Joint Development Model in difficult stretches where the private sector 

can assist in land assembly;   

8. The Satellite Town Ring Road (STRR) project that predominantly runs through greenfield 

agricultural peripheries should access land for its implementation through land pooling and 

readjustment mechanisms without any increase in development rights along its alignment to 

prevent speculation. Only in stretches which abut satellite towns and other growth nodes should 

higher development rights be encouraged;  
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9. Land value capture must be leveraged as a fiscal tool to offset the capital investment costs of 

infrastructure projects through the use and implementation of alternative mechanisms to access 

land in both brownfield and greenfield contexts. 

10. The Coordination Committee (currently) and the proposed Greater Bengaluru Authority (GBA) 

(in future) must play the critical role of coordinating the activities of land procurement and 

development agencies to prevent the proliferation of disconnected and dispersed development 

patterns in Bengaluru City’s peripheries.  
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1. Recommendations | Land Procurement Mechanisms for Public Purposes  

1. Emphasis on area development approach rather than mere strip developments for 

large scale projects that have the potential to transform areas around them. 

Large strategic infrastructure projects that have a tremendous potential to transform areas 

around them such as ring roads for the city must be implemented as area development projects 

by a competent agency and not as mere strip of linear road.  Projects such as ring roads for the 

city that range in length from 65km (PRR) to 208km (STRR) have tremendous transformative 

impacts on areas surrounding them including rampant land speculation and rapid urban 

development pressures. An area development approach will ensure that an impact zone of 1 to 

2 km from such major infrastructure will have good access to it, ensure rural irregularly shaped 

parcels are transformed to regular shaped plots and the provision of basic services and 

amenities is undertaken. The BMRDA has rightly demarcated an area development authority 

around the STRR that will employ alternate mechanisms to plan and service the land such as 

land readjustment and reservation of public purpose lands. 

 

2. Promote equitable methods for accessing land using alternative mechanisms so that 

land can be accessed without much resentment from the landowners and accessibility 

to land is provided to all income groups without much financial burden on the 

government agencies. 

Recognising the multiple challenges that have arisen from the compulsory acquisition of land for 

public purpose needs, a range of alternative mechanisms to access land must be made available. 

This needs to be done through appropriate amendments in the Karnataka Town and Country 

Planning Act, 1961 (KTCPA 1961) and in Acts of agencies tasked with land acquisition powers. 

Ensuring that a wide array of alternative land access mechanisms is made available to concerned 

authorities would enable them to overcome the opposition to compulsory land acquisition 

(using the principle of eminent domain) and a more preferred method, agreeable to all 

stakeholders could be undertaken. These alternative mechanisms include methods such as land 

readjustment, land pooling, leveraging resources of the private sector and non-monetary 

compensation such as the grant of development rights. The land accessed through these 

mechanisms designate a percentage of land for economically weaker sections and also have 

provisions to raise revenue out of the land procured. The Land Acquisition Chapter of The KTCP 

Act 1961 should be amended to enable such mechanisms and their details such as timelines, 

roles and responsibilities of implementing agencies and operational procedures; and the 

supporting rules of the Act should contain further technical requisites such as application forms, 

tabulation details, formats for raising objections and suggestions etc. which are necessary for 

on-ground execution. 

 

a) Amendments to the KTCPA 1961 to enable alternative mechanisms to access land, should 

contextually adapt legislation from successful practices used in various other Indian 

States:  

The following six mechanisms already practiced in different States and cities in India could 

be adapted (Further detailing of each mechanism is provided in the main body of the report): 
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(i) The Town Planning Scheme (TPS), Gujarat:  

This ‘partners in development’ model brings together a group of land owners who 

voluntarily pool their land/plots for development. The plots, after deduction of land 

required for roads and other public amenities, are reconstituted and distributed 

back to the owners. The government agency retains about 60% of land, and the land 

owner get back about 40% of the reconstituted land. Infrastructure provisions are 

provided by the government agency in the scheme area and the landowner benefits 

from improved services and post development land value gains. The cost of land 

development under this scheme is partially or wholly financed through betterment 

levies and through sale or mortgaging of plots obtained through the scheme by the 

agency. TPS is enabled through the Gujarat Town Planning and Urban Development 

Act, 1976 and the Gujarat Town Planning and Urban Development Rules, 1979. 

 

(ii) The Land Pooling Scheme (LPS), Amravati, Andhra Pradesh:  

In this mechanism, land parcels owned by individuals or a group of owners are 

legally consolidated by transfer of ownership rights to the Authority, which later 

transfers the ownership of a part of the land back to the original land owners. The 

government agency get about 73 to 81% of the land and the land owner gets about 

19 to 27% (varies based on the type of land surrendered) reconstituted land. The 

landowners are compensated with a portion of developed land as well as monetary 

support, whereas the landless project affected people are offered skill development 

programmes and monetary benefits such as agriculture loan waivers and interest 

free loans. The cost of developing infrastructure facilities, amenities and trunk 

infrastructure is to be recovered by the government leveraging a share of the land 

that comes under its possession. LPS is enabled through the Andhra Pradesh Capital 

Region Development Authority Act 2014 and the Andhra Pradesh Capital City Land 

Pooling Scheme (Formulation and Implementation) Rules, 2015. 

 

(iii) The Navi Mumbai Airport Influence Notified Area Scheme (NAINA), Navi Mumbai, 

Maharashtra:  

Under this scheme, 40% to 50% of the land must be surrendered by owners ‘free of 

cost by consent agreement’; and land designated for reservations would be acquired 

compulsorily from ‘non-consenting’ land owners (if any) and would be subject to 

acquisition through the national land acquisition legislation. Consenting owners can 

retain 50 to 60% of their land and are offered benefits of additional Floor Space 

(FSI), whereas the non-consenting landowners do not have any option to get 

additional FSI. Cost recovery components for the scheme include development 

charges as per the MRTP Act 1966, sale of developable land in growth centre areas, 

sale of affordable housing plots and offsite city development charges imposed on 

the non-participating landowners. NAINA scheme is enabled through the 

Maharashtra Regional and Town Planning Act 1966, the Modified Draft Interim 

Development Plan for Part of Navi Mumbai Airport Influence Notified Area (NAINA), 

2015, the Modified Draft Development Control and Promotion Regulations for 

Interim Development Plan of NAINA, 2015 and the Development Strategy for NAINA 
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as discussed in board meeting dated 30.6.2014, resolution no.11115, item no.16. 

There is no single legislation specifically formulated for the NAINA scheme yet.  

 

(iv) The Joint Development Model (JDM), Haryana:  

In the Joint Development Model, private developers acquire and assemble land 

through market price negotiations from landowners and then apply for a licence to 

develop the land into residential, commercial or industrial colonies in conformity 

with the land use plan. In the process, the infrastructure amenities for the colonies 

are built by the private developers, who make profitable gains through sale of plots 

in the open market. The external trunk infrastructure amenities are to be provided 

by the government authorities. External infrastructure development charges paid by 

the developers are a significant source of funds for developing the external trunk 

infrastructure by the government. In addition to this, profits made above 15% by 

developers are to be deposited in the State government treasury to be used for 

major infrastructure projects by the authority. The Haryana Development and 

Regulation of Urban Areas Act, 1975, the Haryana Development and Regulation of 

Urban Area Rules, 1976, and the Punjab Scheduled Roads and Controlled Areas 

Restriction of Unregulated Development Act, 1963. 

 

(v) Accommodation Reservation and Transfer of Development Rights (AR & TDR), 

Mumbai, Maharashtra:  

The City Development Plan designates various reservations for public amenities 

which get implemented either as built up area or land sharing through AR and TDR. 

Through AR, a portion of an owner’s land or built up area which has been designated 

for a public purpose reservation is transferred to the appropriate authority for a 

non-monetary compensation. This compensation is in the form of development 

potential of the entire plot which can be utilised on the remaining portion of land 

under possession by the owner while the FSI would continue to be calculated on the 

original gross plot area. The landowner is also eligible to avail TDR on the entire plot 

and incentive FSI equal to the land area contributed by him. TDR is used either as an 

adjunct to the AR or could be used separately depending on the choice of the 

landowner. AR and TDR are enabled through the Maharashtra Regional and Town 

Planning Act 1966, the Greater Mumbai-Report on Draft Development Plan-2034 

and the Greater Mumbai- Draft Development Control Regulation-2034.  

 

(vi) Cluster Redevelopment Scheme (CRS), Mumbai, Maharashtra:  

Under this scheme, a cluster of buildings that are eligible as per the norms set by 

Maharashtra Housing and Area Development Authority (MHADA) having a minimum 

area of 4,000 sqm are redeveloped and handed over to eligible tenants either by a 

private developer or a government agency. The private developer or the agency 

undertaking this scheme, receives additional FSI incentives which could be sold for 

profit in the open market. The scheme facilitates construction of improved building 

stock and housing facilities as well as development of public amenities such as open 

spaces and wider roads. CRS leverages on the benefits of redevelopment to provide 
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affordable housing without the government having to pay for land or construction. 

Government agencies also collect development charges and surcharge or 

infrastructure charges from the promoter of the scheme. CRS is enabled through 

Maharashtra Regional and Town Planning Act 1966, Greater Mumbai-Report on 

Draft Development Plan-2034, Greater Mumbai- Draft Development Control 

Regulation-2034 and the Maharashtra Housing & Area Development Authority Act 

1976. 

 

3. Execution of strategic infrastructure development projects that need large tracts of 

land should be backed by a high degree of political will, administrative commitment 

and the appointment of a dynamic leader to drive the project:  

Project implementing agencies backed by political will should work proactively on ground, 

conduct participatory workshops and build consensus on the chosen alternative mechanisms to 

access land and not rely purely on legislative backing for the same. The presence of a visible and 

dynamic official will play a pivotal role in the execution of the project determining the success 

and timely completion of such projects. This has been seen to work successfully in other large 

projects such as the Ahmedabad Ring Road project as well as the Amravati Capital City 

Development. A credible face explaining the projects benefits, convincing people, and thereby 

winning their confidence and trust is imperative for the timely implementation of the projects.  

 

4. Amendments recommended by the Directorate of Town and Country Planning (DTCP), 

Karnataka towards modification of the existing (and yet unused) legislation on Town 

Planning Schemes are to be expedited and passed in the Karnataka Legislative 

Assembly.  

Town Planning Scheme legislation already present in the KTCPA 1961, however is not being used 

for the implementation of master plan proposals. The Directorate of Town and Country planning 

(DTCP), Karnataka has in the recent past taken up efforts to amend the Town Planning Scheme 

provision present in the KTCPA 1961 to make it more applicable and relevant to current day 

needs. DTCP in recognition of the challenges faced in land acquisition, increase in disconnected 

and dispersed development and the non-implementation of master plans is invoking the T P 

Scheme as a solution. Amendments that ensure implementation of development works such as 

roads that can be executed at the draft stage of the scheme itself, prior to final sanction and well 

as the introduction of cost recovery through sale of plots were the key factors for the success of 

TP Schemes in Gujarat. The draft bill to amend the town planning scheme in the KTCP Act, 1961 

has also considered such factors as essential for implementation. Suggested modifications to the 

TP scheme section of the Act should be expedited and passed in the Karnataka Legislative 

Assembly. The use of T P Schemes should also be enabled in the Acts of other agencies such as 

KIADB, KHB, BMTC, BESCOM, BWSSB and BBMP who are involved in land acquisition processes 

in the Bengaluru Metropolitan Region.  
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5. Transferable Development Rights (TDR) which is already enabled as per the KTCPA 

1961, needs to be complimented with the principles of Accommodation Reservation 

(AR) and better marketed to ensure implementation of public purposes as designated 

in City Master Plans:  

The resistance to TDR  has been primarily because of the difference in land values in different 

areas of Bengaluru, thereby land losers are not able to receive comparable values for their lost 

land (Karnataka Evaluation Authority n.d.). The Directorate of Town and Country Planning 

(DTCP), Karnataka recently amended the TDR section that was already present in the KTCPA 

1961, to incentivize the use of TDR by increasing the development rights as well as to improve its 

application on ground. The amendments also widened the purpose for which the TDR can be 

used to include EWS/LIG/Affordable housing and infrastructure projects (water supply, sewage, 

electricity etc). Further amendments to the TDR section is recommended to include the 

principles of accommodation reservation that allows handing over of built up amenities in lieu of 

additional development rights. Cost of constructing the built-up amenities is reimbursed as extra 

development rights to the landowners. AR could be used as an adjunct to the TDR.   

TDR works best in locations where there are adequate infrastructure provisions to take on this 

additional built up area, where the land market is well developed, and in dynamically growing 

nodes, where there is high demand for built up space. It is not recommended to use TDR in far 

flung peripheral agricultural land, where the market demand for land is not yet developed and 

no basic services are available. Gaps in the TDR implementation has been because TDR market is 

not clear to the buyers and sellers and in many cases landowners are not aware of the details of 

the TDR. In order to make TDR as a viable method of accessing land, the TDR process should be 

made fair and transparent, availability of TDR and its price should be adequately publicized  

(Karnataka Evaluation Authority n.d.). Successful administration of the TDRs requires that 

government agencies (BDA and BBMP) act as a “market maker” by facilitating information 

between the demand and supply side, by collecting, updating, and maintaining transaction 

records and data, as well as monitoring program implementation (Kim, Panman and Rodriguez 

2012). 

 

6. Parameters of efficiency as well as equity should to be built into land legislation that 

enables the use of alternatives mechanisms to avoid resentment and resistance from 

project affected people:  

Compulsory acquisition of land for public purposes over the years has faced resistance and 

resentment of project affected people and to prevent such sentiments arising in the use of 

alternative mechanisms, equity parameters must be addressed along with efficiency parameters. 

This would include aspects such as clarity in the recognition of public purpose, clarity of 

operational process, fair compensation, resettlement and rehabilitation of project affected 

persons, recognition of the rights of the landless and indigenous people, participation mandates 

throughout the process, revenue sharing between all stakeholders and grievance redressal etc. 
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7. The Peripheral Ring Road Project (PRR) which runs through agricultural, residential 

and commercial land parcels should adopt a hybrid model of land assembly that uses 

land pooling and land readjustment in greenfield areas (like the TPS), the Cluster 

Redevelopment approach in built up areas and the Joint Development Model in 

difficult stretches where the private sector can assist in land assembly:  

The PRR with its alignment falling under 78% agriculture land use, 21% under residential land 

use and remaining under commercial or mixed use, should use a hybrid model of appropriate 

mechanism for land assembling. The land pooling and readjustment model could be used to 

readjust the land required for the roads alignment in greenfield areas while ensuring aread 

development in its impact area. In difficult stretches of greenfield areas, where market price 

negotiations are needed, land could be assembled through involving the private sector using the 

Joint Development Model. In case of land parcels with already developed residential, 

commercial and mixed uses, the principles of the Cluster Redevelopment Scheme ensuring 

rehabilitation and reconstruction of homes and business could be explored. (Detailed 

assessment and recommendations for strategic projects such as the city’s Peripheral Ring Road 

(PRR) and the Satellite Town Ring Road (STRR) are provided in the main body of the report) 

 

8. The Satellite Town Ring Road (STRR) project that predominantly runs through 

greenfield agricultural peripheries should access land for its implementation through 

land pooling and readjustment mechanisms without any increase in development 

rights along its alignment to prevent speculation. Only in stretches which abut satellite 

towns and other growth nodes should higher development rights be encouraged:  

The STRR is a major regional level road of length 208km connecting various satellite towns 

around Bengaluru and runs through agricultural greenfield areas in many stretches which are 

not in proximity to any major urban settlement. Such alignments should be access controlled to 

prevent strip developments and no additional development rights should be permitted along 

these stretches. Areas adjoining existing satellite towns and strategic growth nodes however, 

which should be encouraged to grow in a planned and serviced manner could allow higher 

development rights and related development incentives.  

 

9. Land value capture must be leveraged to offset the capital investment costs of 

infrastructure projects through the use and implementation of alternative 

mechanisms to access land in both brownfield and greenfield contexts:  

The alternative mechanisms as discussed in Recommendation b) above not only enables an area 

development approach but also has value capture methods embedded within them. In 

greenfield contexts, the TP Scheme for example recovers the cost of developing land and 

infrastructure facilities through betterment levies and auction-able/saleable plots; the Land 

Pooling Scheme keeps a percentage of the land aside for cost recovery and levies user charges; 

and the Joint Development Model recovers costs through license fees and external development 

charges. In brownfield contexts, in the Accommodation Reservation and TDR methods, the 

agency saves on the cost of land acquisition as it instead offers development rights as 

compensation to land owners, whereas in the Cluster Redevelopment Scheme infrastructure 
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charges are imposed on the developer and redevelopment costs too are borne by the promoter 

itself etc.  

 

10. The Coordination Committee (currently) and the proposed Greater Bengaluru 

Authority (GBA) (in future) must play the critical role of coordinating the activities of 

land procurement and development agencies to prevent the proliferation of 

disconnected and dispersed development patterns in Bengaluru City’s peripheries:  

With multiple State and City level agencies operating in the Bengaluru Metropolitan Region 

(BMR) that are empowered to acquire and develop land, it leads to disconnected and dispersed 

development on ground. The Coordination Committee (or the GBA in future) must have a 

decisive role to ensure coordination and cooperation amongst all agencies operating within the 

BMR in terms of the scale, nature and future use of land being acquired, and the 

appropriateness of location, connectivity, impact on the environment etc. 

Within the BBMP itself, land acquisition and management of public land records should be 

streamlined by bringing them under a single Land Management Department. The land 

acquisition wing is currently under the administration section of the BBMP; the management of 

all public land records is under the estate department and public spaces such as playgrounds are 

under the education department which needs to be streamlined (Expert Committee on BBMP 

Restructuring 2015).  
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2. Background 

Karnataka aspires to be a 700 billion US $ economy by the year 2035 from its current 120 billion US $ 

economy (Chief Minister, GoK 2016). Bengaluru is the economic powerhouse of the State and the 

fifth most preferred destination worldwide for multi-national corporations to set up after Silicon 

Valley, London, Paris and Singapore. It is the largest urban agglomeration of the State contributing 

about 36% of its urban population. Having about 80% of global IT companies India operations based 

in Bengaluru, it is also home to several top manufacturing majors and garment industries.  

The access to economic opportunity coupled with the physical and social infrastructure facilities 

have been attracting people to the city. The city being the preferred destination for economic 

investment has attracted the highest share of urban population in the State. The city’s need for 

planned and serviced land is diverse and inevitable. However, acquiring land for public purposes and 

development works in the past faced several challenges such as litigations and protests due to low 

compensation packages, conflicts over landownership, issues related to displacement of the 

landowners and those of landless project affected families who tend to lose their livelihood.  

To overcome several such challenges related to compulsory land acquisition, the erstwhile British 

era Land Acquisition Act, 1894 was repealed and replaced with the Right to Fair Compensation and 

Transparency in Land Acquisition Rehabilitation and Resettlement (RFCTLARR), Act 2013 in January 

2014. While the previous act faced opposition from the land owners on grounds of inequity and 

inadequate compensation, the new act is considered prohibitive in terms of cost of acquisition and 

long delivery time by developers and State urban agencies.  

Post the enactment of the new Land Acquisition Act, urban agencies such as Bengaluru Development 

Authority and Bengaluru Metropolitan Region Development Authority are looking for alternatives to 

the compulsory acquisition method to implement their projects without much financial burden on 

the authorities. For instance, the Peripheral Ring Road (PRR) conceived by Bengaluru Development 

Authority (BDA) in 2005 has still not been implemented, and the agency has stated its financial 

inability to meet the high cost of land acquisition related compensation. Unable to pay out the 

increased cost, the BDA considered alternative methods to implement the project such as awarding 

transferable development rights, developed plots to land losers and other value capture techniques 

(Bharadwaj 2015)  

With several such developmental projects facing time delays and cost overruns to access land, it is 

imperative to look at alternative options to acquire land that would not only ensure the supply of 

land but also provide opportunities of using land as a fiscal tool. 
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3. Scope, Limitations, Approach and Methodology  

 

Aim and Objective  

 To understand the current methods used to acquire land for public purposes in the Bengaluru 

Metropolitan Region (BMR) and various challenges associated with it;   

 To recommend strategies and introduce innovative alternative options to access land for public 

purposes, enable an area development approach for large scale investment projects, and ease 

the financial burden of different government agencies through land value capture options.  

 

Scope and Limitations 

Data collection and research is limited to that available primarily in the public domain. This includes 

accessing government websites, journals, research papers, open source maps and satellite imagery 

and various newspaper accounts. A limited number of interactions were held with various 

government agencies operating in the BMR to understand various methods of land acquisition as 

well as opportunities and challenges associated with the same. 

This report does not focus on aspects of land governance such as land tenure rights, regulatory 

reforms, land information systems, and taxation. Critical analysis of the RFCTLARR Act, 2013 is also 

beyond the purview of this report.  

 

Approach and Methodology  

An iterative approach helped to understand the various opportunities and challenges surrounding 

land acquisition that ranged from assessing available legislation, the overlapping functions of 

multiple departments, the nature of development on ground, learnings from focussed group 

discussions with various stakeholders and learnings from best practices from across the country.  

The following tasks were conducted as part of this report:  

 Data collection and collation on current methods of land acquisition employed by various 

agencies in the BMR region and its related enabling legislation;  

 Interactions with government agencies such as KSSIDC, BMRCL, BMRDA, BWSSB, BBMP and 

BDA to understand opportunities and challenges related to land acquisition for public 

purposes; 

 Assessment of the land acquisition status of projects such as the Peripheral Ring Road, 

Satellite Town Ring Road and Bidadi Township area; 

 Secondary data collection, literature reviews of technical papers, newspapers, journals etc. 

were reviewed and analysed including on ground assessments using satellite imagery to 

understand the nature of development that results from compulsory acquisition processes;  

 Leveraging learnings from best practices used across the country.  

Note: The information provided in this report includes content from two upcoming publications of WRI 

India on ‘Alternative Mechanisms to Access Land for Public Purposes in India’ and ‘Reimagining the 

Peripheral Ring Road of Bengaluru as an Area Development Project’ to be published in the Journal of 

Sustainable Urbanization, Planning and Progress, Whoice Publishing Pte Ltd, Singapore.  
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4. Analysis of Existing Situation  

4.1  Methods of accessing land for public purposes by various agencies 

In the Bengaluru Metropolitan Region (BMR) land is accessed by many departments, boards and 

authorities, enabled through a variety of legislations for different purposes that include 

infrastructure projects, housing projects, townships, industrial projects, social welfare and other 

urban development projects. These legislations enable various public agencies to access land either 

through the National Land Acquisition Act ('Right to Fair Compensation and Transparency in Land 

Acquisition Rehabilitation and Resettlement Act, 2013'), as amended by the Government of 

Karnataka, or by agreement. Agreement may include exchange of land using TDR, negotiated 

purchase of land, and lease of land. Negotiated purchase of land is also called a consent award, as 

the project affected persons negotiate with the project authorities for the loss incurred, and once 

the amount is agreed upon, the Project Affected Person (PAP) cannot move the court for 

enhancement of the compensation (KUIDFC 2003). A variation of the National Land Acquisition Act 

(LAA), used by the BDA, is that aside from paying out a monetary compensation, the BDA also 

provides part compensation in the form of developed land.  

Within the BMR jurisdiction, both State level as well as city level agencies operate that are 

empowered to acquire and develop land. For example, the Bengaluru Development Authority (BDA), 

an agency specific to the Bengaluru Metropolitan Area (BMA), acquires land within BMA for 

developing residential layouts; whereas the Karnataka Housing Board (KHB) acquires land across the 

State, including within the BMR, for different housing purposes.  Land acquisition methods of some 

of the key government agencies carrying out development projects and service provisioning in the 

BMR are described below:  

 Bengaluru Metropolitan Region Development Authority (BMRDA), constituted under the 

BMRDA Act, 1985 operates across the BMR which includes the districts of Bengaluru Urban, 

Bengaluru Rural, and Ramanagaram. BMRDA can use the provisions of the RFCTLARR,2013 

(State amendment) or provisions of the TP scheme KTCPA, 1961 or by agreement.  

 

 Bengaluru Development Authority (BDA), constituted under the BDA Act, 1976, is 

responsible for accessing and developing land within the BMA using provisions of the 

RFCTLARR, 2013 (State amendment) or by agreement. Within the city of Bengaluru, for 

implementation of road projects and master plan proposals, BDA has used the provision of 

Transfer of Development Rights (TDR) with varying degree of success.  Till 2014, BDA had the 

right to grant TDR in its local planning area excluding the BBMP jurisdiction. With the 

amendments made to the TDR section of the KTCPA  1961 in 2015, only planning authorities 

can issue development rights for any area under its jurisdiction. This amendment permits 

only BDA to issue development rights for any area including the BBMP area within its 

jurisdiction. Any other public authority (such as BBMP) intending to obtain development 

rights in favour of owners, shall apply to the planning authority enclosing the list of 

landowners who have surrendering areas for a public purpose after necessary verification of 

the ownership title of such properties. A public authority also needs to pay a deposition 

amount as per the market value to the planning authority. The planning authority before 
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issuing development rights verifies and notifies the details of the area surrendered in the 

newspaper, calling objections and suggestions if any for development rights. If the owner 

does not agree to surrender his land required by the public authority and demands for 

monetary compensation, then compensation shall be provided as per the provisions of the 

RFCTLARR, 2013 or any other law prevailing (Parliamentary affairs secretariat 2015). 

 

 Bruhat Bengaluru Mahanagar Palike (BBMP), constituted under the Karnataka Municipal 

Corporations Act, 1976, is responsible for accessing and developing land within the BBMP 

jurisdiction.  The Land Acquisition wing of the BBMP has been using the method of TDR, 

primarily for road widening and new road formations. BBMP surveys, measures and marks 

the land required and notifies the landowners of its intention to implement the proposed 

projects using the method of TDR. If the absolute landowner of the land voluntarily hands 

over the land, then it will be taken over and a Development Rights Certificate (DRC) will be 

issued. Out of 216 notified roads, 55 roads have been executed using TDR scheme 

(Karnataka Evaluation Authority n.d.) As per the statistics till 2010, about 2.87 lakh sqm of 

land has been surrendered to BBMP through TDR. However, with the recent amendment to 

TDR in the KTCPA, as discussed above, the power to issue the development rights certificate 

is entrusted only to the planning authority and henceforth the BBMP must apply to BDA for 

issuing Development Rights for any area in its jurisdiction. Apart from TDR, BBMP also uses 

the method of negotiated purchase for acquiring land for public purposes. This is a speedy 

process compared to the RFCTLARR, 2013 as there is lesser chances of court cases related to 

compensation. 

 

 Bengaluru Water Supply and Sewerage Board (BWSSB), constituted under the Bengaluru 

Water Supply and Sewerage Act, 1964, is responsible for water supply, waste water 

treatment and disposal etc. It accesses land either through the Land Revenue Department 

(LRD) or Karnataka Industrial Area Development Board (KIADB) which uses the provisions of 

RFCTLARR, 2013.   

 

 Bengaluru Metro Rail Corporation Limited (BMRCL), which is responsible for developing 

Namma Metro acquires land primarily through RFCLTARR, 2013 and through negotiated 

purchase. BMRCL has appointed a 'Land Committee' to determine and recommend the 

market value of the land /property which is to be acquired (BMRCL 2013). As per the new 

land acquisition act, the agency pays as compensation double the amount of the guidance 

value. In addition to the fixed land value, BMRCL also gives 12 per cent interest on property 

value per year (Kidiyoor 2015). Land is also acquired by the KIADB and transferred to the 

BMRCL. The cost of acquisition is borne by BMRCL; 

 

 The Bengaluru Electricity Supply Company (BESCOM), responsible for supplying electricity to 

Bengaluru accesses land using the provisions in the Karnataka Electricity Reform Act, 1999. 

This legislation enables the GoK to set up the Karnataka Electricity Regulatory Commission to 

oversee matters related to power generation, transmission and distribution, which includes 

power to acquire, hold and dispose property. The mechanism is the RFCTLARR,2013 and it is 

enabled through the Central Electricity Act, 2003. The Electricity Act, 2003 mandates the 
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setting up of State level electricity regulatory commissions which have the power to acquire 

land under the RFCTLARR,2013; 

 

 Bengaluru Metropolitan Transport Corporation (BMTC), which is responsible for 

construction of facilities for smooth bus operations accesses land through the KIADB using 

the provision of RFCTLARR 2013;  

 

 Bengaluru Metropolitan Land Transport Authority (BMLTA) was created in 2007 under the 

Directorate of Urban Land Transport, which in turn was created as per the National Urban 

Transport Policy, 2006, under the Urban Development Department (UDD). The BMLTA was 

supposed to plan and meet the transportation needs within the BMR. Land required for this 

purpose was to be acquired as per the BMLTA Act, 2008, which closely followed the 

provisions of the National Land Acquisition Act, with suitable modifications. However, 

BMLTA as it exists now has no statutory authority and independent secretariat, and is not a 

regular executive body either. It resembles a coordination committee rather than an 

authority with powers to develop land transport infrastructure and take autonomous calls 

on the matter (Manjula 2012) and (Deccan Herald 2014).  
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4.2  Land acquisition status of major infrastructure projects in BMR  

Several large-scale investment projects such as townships, flyovers and an array of ring roads (figure 

1) proposed in the Bengaluru Metropolitan Region have been stalled due to land acquisition hurdles, 

and cost and time over runs.  

 

 

 

 

 

 

 

 

 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Figure 1: Indicative proposed ring road alignments in Bengaluru Metropolitan Region (BMR) 
Image – WRI India 
Data Source: BMRDA Revised Structure Plan 2031 
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(i) Satellite Town Ring Road (STRR), Bengaluru 

The Satellite Town Ring Road was proposed by BMRDA in the 2005 Structure Plan for Bengaluru 

Region.  The STRR is envisaged as a 208 km long high speed corridor that will cut through the three 

districts of Bengaluru Urban, Bengaluru Rural and Ramanagara.  

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 
 
 
 
 

 
 
 
 

Figure 2 : Local Planning Areas of STRRPA (marked in yellow) in BMRDA  
Source: BMRDA  
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The STRR links 9 satellite towns around Bengaluru. The STRR alignment was covered, in part by NH-

207 between Dobaspet and Hosur via towns of Doddaballapur, Devanahalli and Hoskote. The 

remaining portion was covered by state highways and major district roads. It was proposed to be 4 

lanes, with 2 service lanes on both side and 20 m median at the centre for the provision for 

metro/mono rail (BMRDA 2006). Estimated cost of the entire project, including the cost of land 

acquisition was Rs 5250 crore (The Hindu 2008). The land acquisition cost alone, which was 

estimated to be Rs 741 crore in 2007, had now shot up to Rs 2,872 crore in 2012 (Deccan Herald 

2012). An STRR Planning Authority (STRRPA) has now been created and BMRDA has also 

considered the option land pooling through TP Scheme to fast track the project. STRRPA has its 

jurisdiction spread over 331 villages and will be the implementing agency for the STRR (figure 2). To 

avoid land acquisition hurdles and environmental clearance issues in the STRR project, the 

government has decided to invoke various provisions of Town Planning Scheme of KTCPA, 1961 

(Prakash 2016). While there are talks on using the Town Planning Scheme for the STRR project, 

discussions with the BMRDA revealed that no further details on how to assemble the land has been 

made. Currently, as per the mandates of the KTCPA, 1961 the newly constituted planned authority is 

in the tendering stage for the master planning process. It is expected that the further detailing on 

the land acquiring methods for the STRR will be provided in the master plan.  
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(ii) Peripheral Ring Road (PRR), Bengaluru 

The Bengaluru Development Authority (BDA), which was tasked with implementing the PRR, 

proposed the road as a ring around the city with an approximate radius of 17 to 25 km with a total 

length of 116 km.  This road was envisioned as a 'direct corridor passage' to bypass the through 

traffic going across the city and relieve the congestion of the Outer Ring Road. The PRR alignment 

was largely used in the BDA's master plan 2015 as its conurbation limit with various land uses being 

assigned inside of it and the outside being designated as agricultural lands and green belts (figure 3). 

Due to an already implemented half loop (51km length)1  towards the south of the city by the Nandi 

Infrastructure Corridor Enterprise (NICE); it was decided to only construct the northern loop of the 

PRR which would then form a ring with the NICE project. The State government had granted 

permission to the BDA to take loan assistance from Japan International Cooperation Agency (JICA) to 

complete the northern loop. 

 
 

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure 3: The PRR alignment served broadly as Bengaluru City’s conurbation limit 
Image Source: Bengaluru Revised Master Plan (RMP 2015, Volume 2)  

 

 

                                                            
1 51 km road built by Nandi Infrastructure Corridor Enterprise (NICE) ‘from Tumkur Road to Hosur Road via 
Mysore Road’ 
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 Figure 4: Growth of Bengaluru and the PRR Alignment 
 Image source: WRI India 

 

The total length of the PRR hence proposed for construction was 65.55 km with a proposed Right of 

Way (RoW) of 100 m which includes a 12m wide central median and 9m service road on either side 

(RAP ). The project was envisaged to be implemented through Build Own Operate Transfer (BOOT) 

model of PPP and the identified land would be supplied by BDA.  
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BDA has so far attempted the following options to acquire land for the PRR (RAP ). 

a)  Compulsory Acquisition using provisions of Land Acquisition Act (LAA) of 1894  

The BDA initially attempted acquiring land using the provisions of the erstwhile Land 

Acquisition Act (LAA) of 1894 which relates to the use of eminent domain powers2 for the 

Peripheral Ring Road (PRR). Compensation offered under this method was much lower than the 

market value of land and the post development value of land was not considered in evaluating 

compensation, which resulted in litigations and protests. Another significant challenge that the 

BDA faced was associated with the identification of actual owners of certain parcels of land that 

were to be acquired. In addition to an incorrect listing of both affected and unaffected farmers, 

majority of the land owners were absentees not residing in the project area and their 

whereabouts were not available/ known in the villages. This challenges severely hampered the 

land acquisition process.  

b) Method of Non-Monetary Compensations using Transferable Development Rights (TDR) 

After the attempt of compulsory acquisition failed, the BDA proposed to compensate the 

property/landowners with Transferable Development Rights (TDR) for the land surrendered. The 

provision of TDR has been used by the BDA within the city of Bengaluru for road projects with 

varying degrees of success. BDA expected that by artificially lowering the Floor Area Ratio (FAR) 

of the core city from 1.75 to 1, it could create a lucrative market for TDR in the city (Bharadwaj 

2015). As additional development rights, more than what is permitted had to be purchased, BDA 

anticipated that this would create a demand for the TDR issued to the property owners/land 

losing farmers of the PRR project. BDA failed to convince the land losing farmers to opt for TDR 

as a mode of compensation (Bharadwaj 2015).  

c) Compulsory acquisition as per the Right to Fair Compensation and Transparency in Land 

Acquisition, Rehabilitation and Resettlement (RFCTLARR) Act, 2013 offering revised 

compensation strategies  

With the enactment of RFCTLARR 2013, the BDA had to relook at their compensation strategy in 

this new light, following which in April 2015; a Resettlement Action Plan (RAP) for the PRR was 

proposed which offered an enhanced compensation package. This included market rate 

compensation, TDR, rehabilitation and resettlement benefits, developed land as compensation 

etc.   

The total compensation for the land alone amounted to over Rs. 7500 crores in 2015, while as per 

the previous 1894 Act it was Rs. 3600 crores (ET 2015).  Japan International Cooperation Agency 

(JICA) has offered to provide project implementation assistance (excluding land acquisitiom) via loan 

to BDA which amounts to an additional Rs. 4000 crores (Bangalore Mirror 2016).  The State 

                                                            
2 Eminent Domain is the power of the sovereign to take private property for public use, and the consequent rights of the 

owner to compensation. This power, while arguable has become firmly established in all civilized countries. In justification 

of the power, two maxims are often cited: (i) Regard for the public welfare is the highest law, and (ii) Public necessity is 

greater than private necessity. 
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Government and the Central Road Ministry too, have made commitments/ statements to partially 

fund the land acquisition cost for the project.  

Recent development in 2016 have seen decisions taken to acquire the land for a total width of 100 

m, out of which 25 m would be used for commercial use with increased development rights. This 

25m width commercial zone would serve as two-thirds of the compensation package for land losers 

and the remaining one-third would be paid as cash compensation (Bharadwaj 2016).  Karnataka 

State Government proceedings and circulars of May 2016 indicate a partial move towards an area 

development approach with a 1 km impact area being declared on either side of the PRR where 

mixed uses and higher FAR will be allowed. The mixed uses and additional FAR (up to 1.25) is 

expected to influence the landowning farmers/developers to pay up a betterment fee for 

development of land. Betterment levies, premium FAR and commercial sites auctioning are together 

expected to bring total revenue of about 10,000 crores.  

There is no mention however about any other area development measures that will be 

taken up such as the provision of feeder road networks, connectivity to the PRR, water 

supply, sewerage, education and health facilities, open spaces etc. that would encourage 

landowners to pay up these betterment levies. 

In discussions conducted with the BDA, it was stated that BDA is currently progressing towards 

creating a Special Purpose Vehicle (SPV) for the implementation of PRR, with KUIDFC as the partner 

agency. Three modes of compensation for the land acquired would be offered to project affected 

people which includes: i) Cash compensation under the RFCTLARR 2013, ii) A 60:40 compensation 

where for 60% of the site forfeited, a cash compensation will be paid out as per RFCTLARR, 2013 and 

for the remaining 40% of site forfeited a developed site will be provided and iii) 100% developed 

land (Land for land compensation). Loans for land acquisition would be raised by this SPV. 

 

Assessment of the Current Approaches to Building the PRR 

a) No lessons learnt from the ORR experience: Incomplete road network and hierarchy  

The rapid ribbon development along the ORR and beyond has led to increased traffic at all major 

intersections and midblock sections, and this was the main justification for the requirement of an 

additional ring, i.e. the PRR (RAP 2015). A closer look spatially at stretches along the ORR (Figure 5) 

reveals a very low density of road networks connecting to it as compared to any well-developed and 

planned area within the city which has a dense interconnected network of streets.  



LAND PROCUREMENT MECHANISMS FOR PUBLIC PURPOSES  
   

 

  
 
 

Page: 25 

Figure 5 . Road density and block size comparison of ORR and a well-developed area in Bengaluru 
Source – Generated by WRI India, Data Source: Open Streets Maps 2016 

 

The ORR (especially the eastern arc) became the preferred destination for IT companies that took up 

large parcels of land along it. However, land parcels beyond this first layer of plots abutting the ORR 

have very low connectivity to this major road investment. While this is an underutilisation of a major 

road investment, it also results in poor traffic management as all vehicles must travel longer 

distances and come onto this main arterial due to very few options to take alternate routes or make 

any left and right turn choices. Pedestrian movement too becomes extremely challenging due to un-

walkable block sizes and the impenetrable first layer of plots.  

Bengaluru’s large portfolio of IT and ITES business houses, located along the ORR have formed an 

organisation called the Outer Ring Road Companies Association (ORRCA); however, one of their 

largest concerns today, quite predictably, is traffic congestion.  

The Indian Road Congress (IRC) in its standards for Urban Roads for example gives a clear 

classification of roads which are ‘Arterial, Sub Arterial, Collector and Local Streets’. The PRR as per 

this classification would be considered as an arterial as its primary function would be ‘through traffic 

usually on a continuous route’. The other hierarchies are largely missing around the ORR thereby not 

allowing any ‘lower level of traffic mobility for collection and distribution purposes’, and ‘entrances 

to business and residences’. The PRR, if implemented through the same approach, is also expected 

to suffer the same consequences  

b) Land parcels around the PRR will remain unplanned and un-serviced 

Envisioned as a ‘direct corridor passage’ that does not complete missing road networks or set a road 

hierarchy in place, results in land parcels of the area not being transitioned in a planned manner 

from a rural to an urban purpose. Village revenue parcels are often oddly shaped for urban use and 

need to be brought into a more regular or rectangular shape to allow for internal road connectivity 

and to provide for infrastructure and amenity provision.  
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c) Non-participation of land owners in projects decisions and future of the area 

A Resettlement Action Plan (RAP) was completed in 2015 that surveyed the affected area of 

the PRR.  As land owners are typically only served legal notices for land acquisition, it is evident 

from the RAP surveys that 68% of the affected households were not even aware of the construction 

of the PRR a decade after it was announced.  The RAP indicated that the key issues of the project 

affected people included fears that land beyond the scope of the road was being acquired, they 

demanded further information on Transferable Development Rights (TDR), and expressed 

dissatisfaction over the fact that they were unable to either transact or build on their own land for 

over 10 years delaying marriages of their children etc. 91% of the people were unsure of what would 

be their choice of relocation. Lack of communication with project affected people continues to be a 

critical gap with low acceptance levels and resistance to the project with many pursuing their legal 

options against the acquisition.  

d) Post development benefits do not accrue to all land owners increasing dissent   

Landowners who sell their land for such road projects receive a one-time compensation which is 

currently estimated based on the market value that is prevalent prior to development. Once a large 

infrastructure investment such as the PRR is implemented, the value of the land is expected to 

greatly escalate though the original owners will not receive any of the benefits. Speculators and 

fortunate landowners who still have parcels abutting the proposed ring road make a 

disproportionately better financial gain out of such projects.  

e) TDR as a misplaced incentive along the PRR  

29 wards within Bengaluru city are witnessing declining population growth rates between census 

years 2001 and 2011. These are areas in the city centre that have the highest levels of municipal 

services and public transport access including metro rail and buses. With an FAR of 1.75 typically 

being consumed on an average here, artificially lowering this to 1 FAR, in the hope of make TDR a 

tradable commodity is counterproductive. The city has no real geographical constraints to growth 

and the urban spatial footprint of the city is growing at the rate of 594 ft2 per minute within the BDA 

jurisdiction. 78% of the PRR alignment today runs through agriculture land. Hence, the only real 

effect would be that the city centre will be dis-incentivised from redevelopment instead of being 

encouraged to increase the affordability and supply of building stock. Doubling of FAR (up to FAR 2 

along the PRR) is counterproductive and will cause an unsustainable ‘donut’ effect where the city 

centre empties out and ‘un-serviced’ peripheries become the destinations for housing and jobs. 

TDRs should be awarded in areas where normal FARs could be exceeded such as dynamic growth 

nodes. Sending and receiving zones are also critical while awarding TDR.  
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 (iii) Status of Bidadi Integrated township 

The Bidadi integrated township, about 30 km from Bengaluru, was approved by the government in 

October 2006. One year later in October 2007, Delhi based real estate developer DLF and Dubai 

based Limitless Llc were given the development rights (Bharadwaj 2016). It was to be developed at a 

cost of 24,000 crore (The New Indian Express 2016). Spread across ten villages the total land 

requirement for the project was 37 sqkm. Of this, government land comprised 9 sqkm, private land 

constituted 26 sqkm and wetlands of 2 sqkm (Bharadwaj 2016). However, in 2009 the private 

developers withdrew from the project. Land acquisition delays by the government and a liquidity 

crunch were the main reasons behind the exit. Since then the project has been in limbo (Livemint 

2010).  In December 2015, BMRDA decided to revive the project employing an alternative land 

access mechanism of the Town Planning Scheme (Bharadwaj 2016).  Local Planning Area for the 

Bidadi township has been notified by BMRDA and the master plan preparation process has begun. 

BMRDA is exploring a route similar to the land pooling method of Amravati Capital city project of 

Andhra Pradesh under the provisions of the KTCP Act, 1961 for Bidadi (BR 2016).  

In addition to the above mega projects, several city level projects such as flyovers and rail over 

bridges, road widening projects etc. have been stuck due to land acquisition hurdles. Three flyovers 

in the city, Hennur flyover and two railway over bridges (ROB) at Goraguntepalya and Byappanahalli 

had been stuck for years because of land acquisition issues, thus causing huge traffic bottlenecks. On 

June 14, 2016, the Chief Minister directed officials to complete implementation by December 2016. 

BDA had approved acquisition of 41 properties needed for the completion of Hennur flyover in 2015. 

The land acquisition department of BDA has procured 13 properties till June 2016 (The Hindu 2016). 

 

4.3 Issues and challenges related to land acquisition in BMR 

a) Lack of clarity on the use of TDR as an alternative to compulsory acquisition 

While few projects such as construction of underpasses and widening of roads have been 

successfully implemented on the property acquired using TDR, several other projects have 

languished in the BBMP limits. Karnataka Evaluation Authority which conducted a review of the TDR 

mechanism of BBMP, reports that TDR implementation has not been entirely transparent. List of 

road widening projects were not published and notice before its acquisition was not available.  In 

many projects, landowners are not aware of the current value of TDR in the market and TDR 

purchasers are not aware of the TDR owners in the market. 

 

b) Financial burden on the government agencies due to RFCLTARR, 2013  

With the enactment of RFCTLARR,2013, there has been a demand for high compensation packages 

for infrastructure projects taken up in the BMR.  In case of Metro Rail projects, high compensation 

packages are being offered by BMRCL and hence they have faced very little protest from the 

property owners whose lands are being acquired for the project. However, it was stated by BMRCL 

that paying such a high compensation package is a financial burden on the State Government 
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(Kidiyoor 2015). BMRCL - which is extending the metro project on Mysore Road under its Phase II, 

has acquired just two square metres of land belonging to Gopalan Mall by paying a compensation of 

Rs 2.52 lakh (Kidiyoor 2015). This move pressurises other government agencies involved in 

development projects to also offer high compensation packages which is at par with the 

compensation provided for metro projects.  For instance during an interaction with BBMP, it was 

informed that negotiated purchase of land has served as an appropriate method to acquire land by 

BBMP, as it was faster and often cheaper than the using the provisions of the RFCLTARR Act, 2013. 

With the higher compensation packages offered by government agencies such as BMRCL using the 

RFCTLARR provisions, there will be a pressure on BBMP as well to offer higher compensation 

packages in the negotiated purchase method. 

 

c) Lack of coordination among multiple authorities and departments  

Coordination has been an issue among the various agencies of Bengaluru for several decades now. In 

1985, the KTCP (Amendment) Act, 1961 identified coordination among the local bodies, like BDA, 

BWSSB, KSRTC, KEB, KSCB, KIADB, BBMP etc, in the Bengaluru Metropolitan Area as an issue. The 

same was reemphasized upon in the 2003 amendment of the KTCP Act, 1961. It was observed that 

different land related administration was practiced in silos by different departments; for example, in 

BBMP the Estates Department manages public land records, the land revenue department (LRD) of 

the State Government maintains private land records, the Acquisition Wing acquires land, and open 

spaces are managed by the Education Department (Expert Committee on BBMP Restructuring 2015). 

This often affects the coordination among the departments and results in information getting locked 

into silos, which leads to delayed access to land. In the Namma Metro Phase II extension, BMRCL had 

to acquire around 40 properties located on the right side of the KR Puram hanging bridge. However, 

the said properties that are required for the project had already been acquired by National Highways 

in 1999 (Bangalore Mirror 2015). Such a lack of coordination among many agencies is one of the 

principal problems in Bengaluru’s land governance. There is a mismatch in territorial jurisdiction 

wherein planning and regulatory institutions are acquiring land, and the territory within which rapid 

commercial and residential development is presently taking place. This mismatch results in a 

perpetual time lag between land development and the arrival of regulatory and governance 

oversight.  

d) Irregular transactions of public and private land 

Lack of proper surveys and record of lands has been highlighted in various reports by different 

organizations and State level Committees. Although the Government has launched the Bhoomi 

program of updating and mapping land records, as of 2014, this lag was somewhere close to 25%, ie, 

one fourth of Karnataka’s land records were yet to be updated and mapped. Moreover, a weakness 

of the Bhoomi program is that the manual records were digitized without first determining whether 

these records reflected the actual details of the land parcel or not. As a result, the data in Bhoomi 

may not reflect the true situation on the ground (World Bank 2014). This lack of updated land 

records has aided land grabs and encroachments in and around Bengaluru (Task Force for Recovery 

of Public land and its Protection 2011).  
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e) Lack of an area development approach in mega projects conceived  

Large scale infrastructure projects such as the Ring Roads are expected to escalate the value of the 

land in its influence area. While the actual land requirement for the project itself may not always 

be significant, demand for land in the surrounding areas goes up sharply because of purchases by 

land speculators (Datta, Mahajan and Singha 2009). It is often the speculators and fortunate 

landowners who own land parcels in the project influence area who make a disproportionately 

higher financial gain out of such projects. Large isolated gated communities are common features in 

the city’s peripheries which cordon off large parcels of land through negotiated purchase from 

owners and become islands of excellence that do not contribute to the public realm.  

In summary, the key challenges involved in land acquisition are as follows: 

 Implementation of alternatives to compulsory acquisition such as TDR have failed to gain 

traction in Bengaluru Metropolitan Region due to a lack of clarity in the process; 

 

 Higher compensation under the RFCLTARR imposes financial burden on various government 

agencies, thereby affecting the timely implementation of significant development projects in the 

region; 

 

 Service delivery is severely hampered because of the lack of coordination among multiple 

authorities and departments involved in various development projects in the region; 

 

 Lack of an area development approach in land acquisition leads to land value benefits being 

captured by intermediaries and private developers resulting in a market dominated area 

development and speculative growth. 

 

4.4 Opportunities to explore alternative means to acquire land  

States and cities all over India are faced with limited financial capacities and sky rocketing land 

values. However, many of them are implementing large scale urban projects such as special 

investment regions, greenfield capital cities, city ring roads and public amenities using innovative 

alternative mechanisms to access land which do not necessarily use the compulsory land acquisition 

method. These alternative mechanisms employ methods of land readjustment, land pooling, 

leveraging resources of the private sector and non-monetary compensation such as the grant of 

development rights, built up area and other incentives. This is possible because land acquisition and 

requisition is identified in the Constitution of India as a ‘Concurrent List’ subject. Hence both the 

Centre and the States have the power to legislate on the subject, with a condition that the State 

cannot bring out a legislation which is inconsistent with the Central legislation.  

Ahmedabad in Gujarat for example successfully completed its ring road (76km length) in record time 

using the Town Planning Scheme (a method of land readjustment) and Surat too has managed a 

similar feat. The Dholera Special Investment Region (DSIR) in Gujarat for instance is a greenfield 

industrial city planned and located approximately 100 km south of Ahmedabad. Out of the 920 km2 

of the DSIR, the total developable area is about 580 km2 which is being developed through six Town 
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Planning (TP) Schemes The greenfield capital of Andhra Pradesh, Amravati, used a method of land 

pooling to access 133.55 km2 of land, again in record time (Ministry of Housing and Urban Poverty 

Alleviation 2016). The private sector too partnered with the State Government of Haryana to 

implement large developments through a Joint Development model. While the above are 

mechanisms for greenfield situations, in Maharashtra, Mumbai city has been innovating since the 

1990s in redevelopment and amenity provision using the mechanism of Cluster Redevelopment 

Schemes and Accommodation Reservation and Transferable Development Rights. 

Karnataka State however has not experimented with alternative mechanisms of accessing land and 

largely relied on compulsory acquisition of land using eminent domain powers. With provisions of 

TDR and Town Planning Scheme sections built into the KTCPA, 1961, there is an opportunity to 

explore these as well as other mechanisms for future urban development projects. 

  



LAND PROCUREMENT MECHANISMS FOR PUBLIC PURPOSES  
   

 

  
 
 

Page: 31 

5. Details of alternative methods to access land and other 

recommendations 

5.1  Alternative methods to access land for public purposes  

1) The Town Planning Scheme Mechanism (Gujarat) 

Planning and Area Development in TP Schemes: The Town Planning Scheme (TPS) was originally 

introduced through the Bombay Town Planning Act of 1915, and is the first known State led 

alternative to access land for public purposes in India. It is extensively used in Gujarat and to a lesser 

extent in Maharashtra, Andhra Pradesh and Kerala. It is a micro level plan that follows the land 

readjustment and pooling method and is typically guided by a Development Plan (DP) prepared as 

per the provisions of Gujarat Town Planning and Urban Development (GTPUD) Act 1976. This 

‘partners in development’ model brings together a group of land owners who pool their land/plots 

for development. The GTPUD Act allows up to 35% of land to be taken for roads, social amenities 

and housing accommodation for socially and economically backward classes (GTPUD Act 1976). The 

Act further allows 15% of the land to be kept by the authority for sale for residential, commercial or 

industrial use, and the remaining land is returned as reconstituted final plots to the landowners. TPS, 

being an area development scheme enables holistic development of the area earmarked in the 

Development Plan. Road networks, which range from the main arterials to the collector and feeder 

road at neighbourhood level get implemented through the scheme. Plots for amenities such as 

schools, dispensaries, parks and recreational spaces as designated in the scheme get implemented in 

the process. 

 

Financing of TP Scheme: Financing strategy for TPS is built on the principle that the benefits of urban 

infrastructure investments are capitalized through land value capture. Cost of the scheme is 

partially or wholly financed through the contributions levied by the authority on the landowners 

for the infrastructure provisions and through the sale or mortgaging of plots obtained through the 

scheme by the authority. During the draft scheme stage, along with the tabulation of ownership 

details and plot details, increments in the land value is calculated considering the locational 

advantage as well as disadvantages of the plot. This increment in land value is a result of 

government intervention through providing infrastructure facilities and hence the landowners are 

entitled to pay a percentage of the increment as betterment levy. Betterment levy is calculated as 

the difference between 50 percent of the increment in land value and the compensation to be paid 

by the authority for land appropriated. 

Advantages and Disadvantages of TP Scheme: TP scheme is a win-win proposition for both the 

government and the landowner, as both the government and landowners share the post 

development benefits. The government authority executing the scheme, strives to ensure that 

owners receive reconstituted plots at the original location itself. While TP scheme is known for its 

robust and comprehensive approach to development, in some cases it has faced administrative and 

procedural delays that hamper the timely implementation of the scheme (Deuskar 2011). With 

powers vested in the State government to approve and sanction the stages of TPS, the process has 

become fairly centralised and time consuming. The non-inclusion of the landless PAPs, who may be 
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dependent on the land taken up for the scheme for their livelihood is also a significant drawback of 

the TP scheme. 

2) The Land Pooling Scheme (Andhra Pradesh) 

Planning and Area Development in LP scheme: The Land Pooling Scheme (LPS) was introduced for 

the development of the capital city of Amravati through the Andhra Pradesh Land Pooling Scheme 

Rules, 2015. Several States such as Punjab, Haryana and the Magarpatta township of Maharashtra 

and most recently Delhi have explored land pooling schemes for accessing land for developmental 

works. It is typically a master plan guided process, wherein areas for public purpose reservations are 

delineated. In this mechanism, land parcels owned by individuals or a group of owners are legally 

consolidated by transfer of ownership rights to the Authority, which later transfers the ownership 

of a part of the land back to the original land owners. Landowners voluntarily surrendering land 

for the scheme, get reconstituted developed land based on the type of land and its ownership 

status. For instance for every acre of land surrendered by landowners possessing a patta3, they in 

return get 25% of land in case of dry land and 27% in case of wet land. Whereas in case of assigned 

land, the landowner get 19% of land in case of dry land and 21% in case of wet land. Regular shaped 

plots with infrastructure services are ensured to the landowners through the LP Scheme.  Sector 

level roads, internal road networks, infrastructure/services (including water supply lines, power 

supply, rain water harvesting, sewage treatment facilities, water treatment facilities, etc. falling in 

the share of the land guaranteed to the land owners are developed through LPS (Municipal 

Administration & Urban Development (M2) Department,Govt of Andhra Pradesh 2015).  

Financing of LP Scheme: Like the TPS; the cost of developing infrastructure facilities, amenities and 

trunk infrastructure incurred in the L P scheme is to be recovered by using the land which will be 

retained by the authority. The Andhra Pradesh Capital Region Development Authority Act, 2014 

under the provisions of which the LPS scheme is prepared permits developer entities to undertake 

LP Scheme, in which case the cost of the scheme would be borne by the developer entity. LP Scheme 

of Amravati has factored in skill development programmes and monetary benefits for the landless 

families such as one time agriculture loan waver and interest free loans to poor families for self-

employment. A capital region social security fund is created to provide pensions of two thousand 

five hundred rupees per month per family for a period of ten years to all landless families (Municipal 

Administration & Urban Development (M2) Department,Govt of Andhra Pradesh 2015). For the 

maintenance of the common infrastructure and services such as roads, street lighting, solid waste 

management, sewerage treatment facility, water supply, parks and play grounds and other 

amenities, the reconstituted plot/landowners are charged with usage, consumption and 

maintenance charges.  

Advantages and Disadvantages of LP Scheme: In addition to offering developed land, monetary 

benefits in the form of annuity payments are paid out to the land losing farmers. It fares better than 

the TP scheme in aspects such as rehabilitation strategies for the landless project affected families 

and it also seeks the consent from interested parties or landowners to participate in the scheme. 

While the LP scheme has a simpler process that is described systematically in the Act, the grievance 

redressal mechanisms are vaguely described. There is a no restriction imposed on the type of land to 

                                                            
3 Patta is a revenue record to establish legal ownership 
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be taken for LP scheme, and fertile agriculture land has been assembled for the capital city 

development in Amravati.  

 

3) Navi Mumbai Airport Influence Notified Area Scheme (Navi Mumbai, Maharashtra) 

Planning and Area Development in NAINA Scheme: City and Industrial Development Corporation 

(CIDCO), having experimented on various development models for its own townships with varying 

degrees of success and also after studying various land development models across the country, 

evolved a new scheme for its proposed greenfield airport influence area in Navi Mumbai. In this 

model, prior to assembling land using Navi Mumbai Airport Influence Notified Area Scheme (NAINA) 

scheme, the authority prepares an interim development plan that designates land for reservations 

such as social facilities and public utilities, open spaces, growth centres and road networks. Such 

land designated for various uses in the detailed development plan published as interim development 

plans will be notified for compulsory acquisition or will be assembled through NAINA Scheme.  

Landowner aggregating the land as prescribed by the Authority must surrender a percentage of 

land to the authority in lieu of FSI incentives for developing trunk infrastructure amenities and 

growth centres as per the interim development plan. Land reserved for public purposes would be 

acquired using provisions of RFCTLARR from the non-participating landowners. To avoid 

disaggregated development in the development plan area, the non-participating landowners are 

disincentivized with lesser FSI.  

Criteria of NAINA scheme is as follows (City and Industrial Development Corporation 2015): 

a) Permissible FSI outside urban village is 2 for a land aggregation of 7.5 Ha and less than 10 Ha, 

and 1.7 for land aggregation between 10 Ha or more than 10Ha and less than or equal to 25 Ha, 

1.8 for more than 25 Ha and less than or equal to 40 Ha, and 1.9 for area more than 40 Ha;  

b) Permissible FSI in urban villages is 1.7 for scheme area equal to or more than 4 Ha and less than 

or equal to 25 Ha, while for areas more than this, it is comparable to areas outside urban 

villages; 

c) In case of non-participating land owners, maximum permissible FSI is 0.5 FSI and no additional 

FSI on payment of premium or any other means; 

d) To accommodate inclusive housing (i.e. Economically Weaker Section/Low Income Housing), all 

developments on land admeasuring 4000 sqm or more should provide 20% of the plots or land 

parcels for inclusive housing in case of plotted development (CIDCO 2014-2034). In case of group 

housing, 20% of the built-up area shall be utilized for constructing EWS/LIG tenements anywhere 

in interim development plan area. Such plots should be sold to the authority as per prevalent 

Annual Schedule of Rates. The developer shall be entitled for the FSI of such plot/land which can 

be transferable in case of non- utilisation or partial utilisation at one place. Whereas in case of 

NAINA-Schemes in Urban Villages, the requirement is 10% of the plots or land parcels for 

inclusive housing.  

e) In case of land acquisition for reservation is more than 40% from any landowners, they are given 

option of TDR or monetary compensation; 

f) Reservations within the NAINA cluster shall be flexible (excluding roads) and will be allowed to 

be adjusted in the cluster for those who participate in the ‘NAINA Scheme’.  
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g) Sale permission for plots and apartments within the layout, only after ensuring that all internal 

infrastructure is completed as per CIDCO’s specification and only after issuance of occupancy 

certificate by the concerned officer. 

Financing of NAINA Scheme: The cost recovery mechanism for implementing the reservations as per 
the interim development plan is envisaged through the following components: 

 Development Charges under provisions of MRTP Act 1966, which is payable by the 

applicants coming forward for development permission: For the development of city level 

infrastructure facilities proposed in the interim master plan, it is proposed to enhance the 

prescribed development charges by five times (CIDCO 2015); 

 Sale of developable land assigned for growth centre: Land in growth centre would be leased 

by CIDCO for mixed land use (CIDCO 2015) ; 

 Sale of inclusive housing plots; 

 Offsite city development charges imposed on non-participating land owners. 

As the success of the NAINA scheme is market dependent and uncertain, the land reserved for 

roads, amenities and growth centres in the interim development plan shall be notified for 

compulsory acquisition. Landowners who are willing to surrender land free of cost for growth 

centre, will be compensated through TDR on the percentage of land in their possession. CIDCO 

envisages that 80% of the land in the interim development plan would be aggregated through the 

NAINA scheme. 

Advantages & Disadvantages of NAINA Scheme: NAINA scheme has an integrated approach to 

development by including gaothans, and development in 200 meters around gaothans termed as 

urban villages through separate regulations and norms. Additionally, the authority has framed 

separate criteria and regulations for integrating the government approved special township projects 

and rental housing schemes of Mumbai Metropolitan Region Development Authority (MMRDA). 

Developments carried out need to adhere to the overall development plan and must include 

provision of physical and social infrastructure development mandated in the schemes. NAINA 

scheme does not specify a detailed process and hence lacks clarity on several components such as 

consultation with the stakeholders, accessibility to information, roles and responsibilities of the 

concerned authority etc. Participation of the affected persons in formulation and implementation of 

the plans is not clearly defined in the scheme and resettlement strategies for the landless PAPs are 

not reflected in the scheme. City and peripheral level infrastructure development depends heavily 

on the flow of the offsite city development charges and development charges. 

 

4) The Joint Development Model (JDM), (Haryana) 

Planning and Area Development in JDM: The Haryana Development and Regulation of Urban Areas 

(HDRUA) Act, 1975, legally permitted private participation in the supply of serviced urban land by 

designating certain planned areas for private land assembly. While this mechanism is commonly 

termed as Joint Development Model of Haryana, variations of public private partnership models of 

land assembly are used in Uttar Pradesh, Gujarat and Tamil Nadu. In the JDM, private developers 

acquire and assemble land through market price negotiations from landowners and then apply for 

a licence to develop the land into residential, commercial or industrial colonies in conformity with 

the land use plan. The mechanism ensures that adequate educational, health, recreational and 



LAND PROCUREMENT MECHANISMS FOR PUBLIC PURPOSES  
   

 

  
 
 

Page: 35 

cultural amenities as per the norms and standards provided in the development plan of the area is 

provided by the owner/private developer. Additionally, the private developer must reserve land for 

roads, open spaces and such common facilities, which varies from a minimum of 20% of the gross 

land area, in case of low density eco- friendly colony to 45% in case of plotted or group housing 

colony development (Haryana Development and Regulation of Urban Areas, 1975 n.d.). In the 

process, the infrastructure amenities for the colonies are built by the private developers, who make 

profitable gains through sale of plots in the open market. The external trunk infrastructure amenities 

are to be provided by the government authorities. 

 

Financing of JDM: The developer deposits infrastructure development charges, which are to be used 

for stimulating socio-economic growth and the development of major infrastructure projects in 

Haryana. The HDRUA Act stipulates that the private developer, making a net profit above 15% after 

the completion of the project period, must deposit the surplus amount in the State government 

treasury or spend this money for further facilities. The private developer makes profit through sale 

of plots/flats in the open market. Being a land development model, the supporting legislation does 

not have any provision for arriving at the land value and compensation offered to the original 

owners of the land. Cost of developing the internal infrastructure in the colonies will be borne by the 

private developer. Trunk infrastructure facilities which are to be developed by the government 

authority are partially funded through the external development charges which the developer 

must pay.  

 

To ensure affordable housing, the colonizer must sell 25% of plot in case of plotted colony 

development on a no profit no loss basis at a price determined by the director of the authority. 

Secondly, the colonizer must reserve 15% of the total developed residential plots/proposed to be 

development for allotment to economically weaker sections (EWS) in case of development of a 

group housing and 20% in case of plotted colony development. Around 8000 plots for EWS were 

developed in Gurgaon using this model (Rao 2012).In order to ensure the upkeep and maintenance of 

the group housing colony, for a period of 5 years from the period of completion, the authority keeps 

1/5th of the bank guarantee amount unreleased. The act states that the colonizer must deposit 30% 

of the amount collected from the plot-holders within a period of 10 days of its realisation in a 

separate account which will be released only on satisfactory completion of internal infrastructure 

amenities. 

Advantages & Disadvantages of JDM: In JDM, by engaging the resources of private developers in 

urban development, the financial burden of developing infrastructure amenities in the layout are 

transferred from the authority to the private developers. Guided by the profit motives, private 

developers built layouts with infrastructure amenities within the stipulated time framework. 

However, with the intention of maximizing profits motives private developers tend to build their 

colonies at locations only where they could easily assemble land from the market through 

negotiations with local landowners (Souro D 2006). Landowners do not receive any post 

development benefits. While there are provisions in the Act and rules to ensure the execution of the 

development works by the private developers, there are no clauses in the Act to ensure the 

implementation of external development works by the authority. 
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5) The Cluster Redevelopment Scheme (CRS), (Maharashtra) 

Planning and Area Development in CRS: The Cluster Redevelopment Scheme (CRS) was introduced 

for the redevelopment of dilapidated and old buildings in Mumbai city through an amendment in 

the Development Control Regulations in 2009. Clusters for redevelopment are chosen as per the 

Development Plan or an Urban Renewal Plan. Under this scheme, cluster of buildings that are 

eligible as per the norms set by Maharashtra Housing and Area Development Authority (MHADA) 

having a minimum area of 4,000 sqm are redeveloped and handed over to eligible tenants either 

by a private developer or a government agency (Municipal Corporation of Greater Mumbai 2016). 

Through the CRS, a group of dilapidated buildings which have poor or no access to infrastructure 

facilities such as sewerage treatment facilities, road networks and open spaces are upgraded 

through redevelopment. The scheme ensures holistic development of housing complete with 

infrastructure facilities such as wider roads networks, footpaths and open spaces. High power 

committee appointed for the CRS ensures that the reservations made in the Development Plan get 

implemented through the scheme.  To ensure the development of buildable reservation as 

mandated in the DP for the land taken for CRS, the promoter must hand over built up area equal to 

60% of the basic FSI under such reservations to the authority free of cost and should be made 

available free of FSI. The scheme also mandates that 10% of the URS shall be provided for 

recreational open spaces. The promoter must hand over BUA equivalent to 30% of zonal FSI, in case 

of development of reservations of Rehabilitation & Resettlement under URS, free of cost and free of 

FSI in addition to rehabilitation of existing tenements or users.  

Financing of CRS: CRS leverages the built-up land for a social cause (that is affordable housing for 

EWS) as a tool for capturing the benefits of redevelopment. Municipal Corporation of Greater 

Mumbai (MCGM) charges the promoter a surcharge also referred as the infrastructure charge at the 

rate of 100% of development charge, subject to a minimum of Rs 5000 per sq.m for BUA over and 

above the zonal FSI for the rehabilitation and free sale component. The surcharge is in addition to 

the development charges which are levied as per the section 124 of the MRTP Act 1966 (Municipal 

Corporation of Greater Mumbai 2016).  

The promoter or developer of the CRS redevelops cluster of old and dilapidated of buildings that 

are eligible as per the criteria set by the authority, with the consent of the landlord and 70% of the 

tenants. The promoter of the scheme pools land belonging to various categories of land holders 

including public land through:  

i) Purchase of land belonging to state government or MCGM or MHADA or agency under state 

government; 

ii) Exchange of such land with a suitable land of equivalent value as per land rates in the Annual 

Statement of Rates (ASR); 

iii) Procurement of development rights over such land; 

iv) Transfer of all land included in the CRS to a legal entity; 

v) Acquisition of land, if the promoter purchases rights over at least 70% of the land comprised in 

the URC and there are dangerous buildings on the balance land contained in the CRS. 
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Different percentage of incentive floor space index (FSI) for various ranges of amalgamated plots are 

used for the cluster development. The scheme provides incentive FSI over and above the 

rehabilitation FSI to developers to cross-subsidise the cost of rehabilitation tenants free in new and 

structurally safe houses (Mehta n.d.).The promoter receives incentive FSI in addition to the 

permissible FSI (total permissible FSI is 4). Incentive FSI is calculated as per the formula given below 

(Municipal Corporation of Greater Mumbai 2016). 

 

 

 

Each eligible tenant gets carpet area equivalent to the area occupied by such tenant in the old 

building and ‘additional area’ for residential/residential cum commercial tenement based on the size 

of the URC. Each eligible slum dweller get a carpet area of 25 sq.ms in the scheme. The promoter is 

entitled to create a corpus fund, which is a minimum of 50,000 per tenement or as directed by the 

High-Power Committee (HPC), which is used for the maintenance of the rehabilitation buildings for a 

period of 10 years.  

Advantages & Disadvantages of CRS: The scheme facilitates rehabilitation of eligible tenants in 

better housing facilities as well as development of public amenities such as open spaces and wider 

road networks on land which otherwise remain non-accessible for public purposes. The mechanism 

ensures that consent is obtained prior to proceeding with CRS and mandates a feasibility study to 

assess its impacts in advance. Mechanisms to prevent malpractices while obtaining the consent is 

not clear, as there is a possibility that the consent might be obtained through coercion. Though the 

scheme requires consent of the tenants prior to the initiation of the process, there is no scope for 

tenants to participate in the planning and implementation of the scheme. 

 

6) Accommodation Reservation (AR) and Transfer of Development Rights (TDR), 

(Mumbai, Maharashtra) 

Planning and Area Development in AR and TDR: AR and TDR principles were introduced through the 

Development Control Regulations (DCR) for Greater Mumbai in 1991 as an alternative form of 

accessing land without compulsory method for implementing Development Plan reservations in 

Mumbai city (V. K. Phatak 2013).. Under Accommodation Reservation, when a land is reserved for 

public purposes such as for road widening, open space, library or a dispensary, the landowner 

hands over a portion of his land to the public authority or constructs the amenities as per the 

stipulations of the public authority free of cost. As a compensation for the land or built-up area 

surrendered, the landowner avails non-monetary compensation in the form of the estimated 

development potential of the entire plot, now in respect of the remaining parcel of the land under 

his/her possession. The Development Plan, as per the MRTP Act, 1966 designates land for public 

purposes such as physical infrastructure facilities, transport and communication, social facilities, 

public entertainment facilities, community facilities and transport facilities, industries etc.  The MRTP 

Act, 1966 provide a clause which states that any land reserved or designated in the regional plan, 

development plan or town planning for a public purpose or purposes included in the plan, then such 

land shall be deemed to be needed for a public purpose.  While acquisition of land remained a 

 Incentive FSI =     Land Rate in Rs/sqm of the land included in the URS 

                              Rate of Construction in Rs/sqm 
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challenge, some of the amenities designated as public purpose were realized through AR and TDR in 

Greater Mumbai. However, considering the very poor implementation of the past DPs, AR policy has 

been highly incentivised in the recently formulated Development Plan for Greater Mumbai. In 

addition to the FSI incentives, if in case, the land is reserved for non-buildable reservation, such as 

playground or garden, then the landowner would get additional benefit of not requiring to keep 15% 

reservation ground (RG) in his portion of the plot. (Municipal Corporation of Greater Mumbai 2016). 

TDR mechanisms is also used for procuring land reserved for nalla widening, heritage buildings, 

redevelopment of cessed buildings, urban renewal schemes, build up area for transit tenements etc.  

 

Financing of AR/TDR: The land or built up amenity is obtained by the authority without paying any 

monetary compensation. The landowner gets incentive FSI and transferable DR instead of direct 

monetary compensation for the land surrendered and the amenity constructed. In case, the 

landowner doesn’t consume the FSI on the remaining portion of land s/he owns, s/he can avail such 

FSI in the form of TDR. Development Right Certificate issued states in figures and in words, the FSI 

credit of Built Up Area (BUA) in square meters to which the owner of the said reserved plot is 

entitled, the place and ready reckoner zone number, year of issue of DRC and ward in which the DRs 

are earned. The land value is determined as per the Ready Reckoner rates given in the Annual 

Statement of Rates, maintained by the Inspector General of Registration and Controller of Stamps, 

Government of Maharashtra. The date of consideration for such value is the date of notification or 

declaration of the Development Plan. The information on the utilisation of TDR in the form of the 

Development Rights, development plan reservations to be surrendered and areas for utilisation of 

the TDR on receiving plots is published in advance from time to time in a phased annual programme 

by the authority in charge. The Municipal Commissioner maintains a register of all transactions 

related to the grant or utilisation of Development Rights.  

Advantages & Disadvantages of AR/TDR: The mechanism is efficient in providing the necessary 

infrastructure services to a heavily congested area, wherein TDR is offered to a private entity for 

building the infrastructure. The mechanism enables supply of built up area free of cost for 

resettlement of transit tenements and affordable housing tenements in Greater Mumbai.While 

Accommodation Reservation has benefitted MCGM in obtaining built public amenities, the actual 

‘quality and design’ of public goods amenities has been inconsistent (Municipal Corporation of 

Greater Mumbai). Similarly, due to lack of monitoring of application of TDR, implementation of 

reservations of DP has remained partial in the city of Greater Mumbai 
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5.2  Recommendations to access and plan land for PRR project 
 

a) Utilise various alternative mechanisms in the form of a hybrid4  model 

A reassessment of the project needs to be undertaken to understand the current status of land 

acquisition (including government land) to see how much land is yet to be acquired. This yet to be 

acquired land could be categorised into fully developed, semi developed and agricultural lands and 

the choice of appropriate alternative mechanism could be applied. Land pooling and readjustment 

models (like the TPS) could be utilised in the agricultural land stretches of the road alignment. 

Difficult stretches could be accessed using the resources of the private sector using the JDM model 

allowing market price negotiations between the landowner and the private developer with pre-

determined incentives that the government will provide. Lastly, the CRS approach could be explored 

for densely built up areas (residential, commercial and mixed use areas) ensuring rehabilitation and 

reconstruction of homes and businesses that have been set up. The project could be phased 

accordingly. However, while considering these mechanisms, it is important to contextualise these 

mechanisms considering the local conditions, the development objectives and shortcomings of the 

current land delivery system. For instance, consensus building to ensure participatory land 

development process could be incorporated into the alternative mechanism chosen to minimise the 

opposition from the landowning farmers. 

 

b) Master plan to incorporate area development approach 

Bengaluru’s City Master Plan is currently under revision and is a legally enabled process by which the 

resulting plan is a statutory one which should be followed by all. While the courts have given a go 

ahead for land acquisition for the 100m right of way of the PRR itself, it does not permit further 

acquisition related to the project unless and until the PRR is implemented. This is where the full 

potential of a master plan can be realised where strategies of land readjustment and land pooling 

such as the T P Scheme or the Land Pooling Scheme could be utilised to ensure planned and serviced 

land as a Phase 2 of the PRR. Local area planning could also be introduced as a micro level plan to 

the macro level master plan to enable area development. This will also give the BDA ample 

opportunities to factor in cost recovery mechanisms.  

c) A dynamic leader and efficient project management are key to drive project success 

The presence of a visible and dynamic official will play a pivotal role in the execution of the project 

determining the success and timely completion of such projects. This has been seen in the 

Ahmedabad Ring Road project as well as in Amravati Capital City Development. A credible face 

explaining the projects benefits, convincing people, and thereby winning their confidence and trust 

is imperative. Strong political will should back such a leader along with a robust project management 

and delivery team that assesses risks, factors in operation and maintenance costs and chooses 

appropriate delivery mechanisms based on a wide array of issues such as regulatory status, land 

owner priorities and degree of risk. 

                                                            
4 Article in Deccan herald refer to adopting a hybrid model to build the Peripheral Ring Road of Bengaluru   
http://www.deccanherald.com/content/520881/govt-looking-hybrid-model-peripheral.html , Also refer (Jain 
2012) 
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d) Land value capture for land owners and government agency alike 

The unearned increment resulting from the rise in land values and change in use of land from public 

investment or decisions or due to the general growth of the community must be subject to 

appropriate recapture by public agencies (United Nations 1976). Land readjustment and pooling 

ensure that post development benefits such as land value increments and the developed land with 

services are shared between the government agencies as well as with the landowners. While 

government agencies get land for the envisaged development free of cost, the landowners benefit 

from the rise in value of the land they possess. This approach to accessing land is less prone to 

resentment from the landowners, as they are not left out in the process of land development. JDM 

uses infrastructure development charges for service delivery, which gets transferred to the end user. 

CRS leverages built-up area for a social cause (that is affordable housing for EWS) as a tool for 

capturing the benefits of redevelopment. The land based fiscal tools should be essentially seen as 

benefit tax used for financing capital investment (or also to service debt when required), but 

certainly not for general administrative or O & M expenditure (V. Phatak 2013).  

 

e) Project Legacy: Planned, financed and serviced urban expansion 

The legacy of the ORR should serve as a reminder that the PRR must not take the same route. While 

BDA managed to develop a few layouts with fair connectivity to the ORR, it was not to scale and 

most sections today have poor access. The PRR should have broader benefits that percolate beyond 

the linear corridor through creating planned developments with interlinked street networks. Area 

development schemes such as LPS, TPS and JDM ensure that planned developments happen in the 

urban periphery. CRS does the same in an already built upon context. These areas benefit through 

planned services such as road networks, water supply, sewerage and electricity as well as social and 

recreational amenities. Private developments in the urban expansion areas are to be regulated 

through such area development schemes that are guided by a macro level development plan.   

 

f) Getting land owners, government agencies and the private sector on a single platform 

Opting to use alternative mechanisms to build the road or develop the area reduces the strain on 

government coffers as the burden of upfront payment of cash compensation as is done in 

compulsory acquisition is eliminated. In addition to this benefit, government agencies have options 

to use land as a fiscal tool to finance further infrastructure developments.  

 

From the point of view of land owners, the leading causes for resentment typically includes 

displacement, insufficient compensation, urgency clauses misappropriated, absence of a space for 

communication between the impacted community and the project implementers for transparent 

negotiations, and the absence of a choice in moving into a transformed common future associated 

with the process leading to their displacement (Bapat 2009).  

 

Mechanisms such as TPS, LPS and CRS ensure that many of the above concerns are addressed. 

Provisions for landless labourers will need to be an additional factor to be addressed as some of 

these State led mechanisms do not have provisions for the same. The impact of land acquisition on 

the landless farmers could be reduced, if a percentage of land acquired is reserved for affordable 

housing and auctioned at subsided prices to eligible landless project affected families.  
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Private developers too who are large players in the land market have ample opportunity to engage 

with government agencies using models such as JDM and CRS. The government too needs to hone 

its skills in engaging in public private partnerships in a structured and defined manner to not only 

leverage the resources of the private sector but to also prevent any unethical practices or create 

information asymmetry.  

 

 

5.3  Amendments Recommended in the Legislation on T P Scheme 

The following amendments need to considered in the Town Planning Sections of KTCPA, 1961 to 

ensure availability of planned and serviced land for public purposes:  

i. Access the land to carry out development prior to the final approval of the scheme, by 

the authorities concerned, so that procedural delays if any can be avoided; 

ii. Revenue recovering methods such as earmarking a percentage of saleable plots for sale 

to meet the infrastructure costs in the scheme areas; 

iii. Provision to make TP scheme for areas adjacent to an existing TP scheme area or a rural 

area in the city periphery that is in transition to an urban area, which do not fall within 

the master plan limits; 

iv. Designate a percentage of land for affordable housing of the economically and socially 

backward classes which will include landless project affected people in the TP scheme; 

v. Provision to convene meetings with landowners to explain tentative proposals in the 

draft scheme for their views and suggestions;  

vi. Introduce section on constitution of Board of Appeal, so that the persons aggrieved by 

the decision of the town planning officer can go for an appeal to the Board.  

Draft Bill on amendment to TP Scheme to the KTCPA, 1961 dated Jan 5 2015, has recommended all 

the above changes to the TP scheme except on point no. iii and iv. It is suggested that the 

amendment should incorporate the provision to designate land for economically and socially 

backward classes, specifically the landless project affected people so that the scheme becomes 

socially equitable. To manage the urban expansion areas, it is significant to consider a provision of 

TPS for the non-master plan areas, which are abutting a scheme area or rural areas which are in 

transition to urban areas.  
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