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MADHYA PRADESH

In December 2005, the Government of India launched Jawaharlal Nehru National Urban Renewal Mission 
(JNNURM), in 63 cities in India, subsequently in Bhopal, a City Development plan was constituted, for its 
implementation. The vision of the Plan was to make Bhopal a slum less city by 2012. The slum dwellers will be 
provided proper housing with facility of water, health and education and also with small shops and hawker's 
corners by 2012. As per the CDP, there are about 380 slum settlements. However this number is debatable 
as a survey conducted by Oxfam in 2006 reflects this figure near to 540. That means, around 160 slums have 
not been taken into account by the concerned department or say, the involved city planners. Ironically, this is 
also noteworthy that the population of poor pockets has been gradually disappearing from the statistics of 
the State. Evidently, the 1991 Census puts the total slum population of Bhopal closer to 3.99 lakhs and 
interestingly, the 2001 census estimates the same as 1.26 lakhs. It means a large chunk of people have been 
left out from being counted. This is also interesting to note that merely 18% of the total allocated fund for City 
Development has been kept for slum development.

It has been seen in recent years, that slums like Baskhedi, Sanjay Nagar, Gautam Nagar, Durga Nagar, 
Bhawani Nagar, Shakir Nagar etc have been shifted from different city posh areas to Gandhi Nagar, 
Kalapani,Gehukheda, Jatkhedi the areas outside the city limits where basic facilities of road, water, and 
school or health centers have not been provided. In other words, slum rehabilitation has deprived people of 
their livelihood too. The livelihood which has a close link with dwelling place for slum dwellers has not been 
taken into account, by the planners. It is a challenge for them who are engaged in small businesses, 
hawkers, rag pickers and other small jobs. There is a clear indication, that though the development in 
present scenario requires services of the poor, there is no space to house them in the city. Slum 
Rehabilitation and Displacement in Bhopal city has been carried out apparently to reform and rejuvenate the 
city for larger people interest as remains the sincere objective of JNNURM.

But with this Issue we want to argue the larger question in context of urban planning that, without giving due 
consideration to the livelihood of the millions in the unorganized sector workers, the education of their 
children, health, social security and proper housing,  do we expect a city like Bhopal will ever get reformed 
and rejuvenated for common men interest? Secondly, it shall be interesting to see that whatever services 
the slums dwellers have been getting so far at free of cost, like electricity, water, will now be charged to 
them. There are chances that basic services will soon be for only those who can afford to pay for them.

An Issue focused on Slum Rehabilitation,
assessing JNNURM Slum Housing Plan in Bhopal City

The Legal and Policy Framework for Resettlement and the JNNURM

At the outset it is important to understand the prevailing mindset and approach to 
rehabilitation schemes for slum dwellers because this has been the primary 
determinant in the planning and implementation of rehabilitation schemes. Over the 
last 5 decades (half a century) there has been a gradual, though not uniform change in 
perceptions regarding slum dwellers from encroachers and law breakers to victims of 
the failure of urban management to provide affordable housing.
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Slums have been rehabilitated for various reasons, of which the following may be cited 
as primary:

1. To release urban land unlawfully encroached by the poor and migrant communities. 
This is mostly public land, such as pavements, unoccupied and undefined open land 
in urban pockets, land along open storm water drains, railway tracks, roads, low 
lying land subjected to flooding during rains.

2. To release urban land reserved for 'development' by quasi government and public 
organizations such as city development organizations. Development could mean 
construction for commercial, institutional or residential purposes. 

3.  To ease the additional unplanned burden of encroachment on urban infrastructure 
and utilities which are already weak and in short supply such as Illegal electricity 
and water connections, use of storm water drains for waste water.

4. To improve urban sanitation and hygiene, such as open defecation on streets due to 
lack of latrines and sanitary facilities, shortage of water, absence of sewage 
disposal systems, stagnant water in low lying grounds, lack of paved access and 
common areas, chronic illnesses due to lack of comfort conditions in houses in 
extreme weather conditions such as heat and cold and during rains, contamination 
of ground water due to poorly disposed solid and liquid waste and various other 
similar reasons, all or some of which may be relevant to each slum.

5. To improve the city environment by getting rid of the shabby thatched tenements 
and highly visible urban blight as showcases of poverty and the failure of urban 
management to provide decent housing for the masses. Consistently slums have 
been razed to the ground and its inhabitants removed, often without providing 
suitable alternative arrangements and are treated as law breakers and unwanted in 
the city.

1 2However, landmark decisions by the Supreme Court  and the High Court  have been 
instrumental in drawing attention to the fact that slum dwellers are 'city service 
personnel' and indispensable in the current urban system. They have been described as 
victims of development, rather than encroachers and the city has been blamed for 
having failed to provide affordable housing. They have a right to live in the city and 
under Article 21 of the constitution their fundamental rights are violated when they are 
uprooted from their decade's long settlement. 

A report by the Economic Commission of Europe, notes: "High levels of squatter 
housing indicate that the formal land market does not provide affordable 
residential land for housing, forcing households to occupy land illegally. High levels 
of this indicator also suggest that eviction may not be a realistic option, but rather 
calls for policies and programmes which lead to strengthening tenure security in 

It has been reported that during the Commonwealth Games, pavement dwellers in Delhi were 
asked to make arrangements for themselves for the duration of the games and not be visible on 
the streets.

1

2

Supreme Court of India, Pavement Dwellers Case, Judgment given by the Chief Justice of India, Y.V.Chandrachud. 
(1980s)
High Court   of Delhi at New Delhi, WP © Nos. 8904/2009, 7735/2007,7317/2009 and 9246/2009 Judgement reserved 

thon: 17/12/2009, Pronounced on 11  February 2010 
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s q u a t t e r  s e t t l e m e n t s ,  t h u s  
facilitating higher levels of housing 
investment".

This approach has been reflected and 
enshrined in the JNNURM objectives, 
for the urban renewal mission and its 
Basic Services for the Urban Poor 
(BUSP) and Integrated Housing and 
S l u m  D e v e l o p m e n t  ( I H S D P )  
programmes. The JNNURM guidelines 
for BSUP echo this conclusion. “The 
ever increasing number of slum 
dwellers causes tremendous pressure 
on Urban Basic Services and 
infrastructure. In order to cope with 
massive problems that have emerged 
as a result of rapid urban growth, it has 
become imperative to draw up a 
coherent urbanization policy /strategy 
to implement projects in selected 
cities on a mission mode.”

The basic objective of the Integrated 
Housing and Slum Development 
Programme ( IHSDP) has been 
described as 'to strive for holistic slum 
development with a healthy and 
enabling urban environment by 
providing adequate shelter and basic 
infrastructure facilities to the slum 
dwellers of the identified urban areas.”

Section 1.2 of the National Rehabilitation Policy (Revised 2006) (NRP) stipulates that 
'there is imperative need to recognize resettlement and rehabilitation issues as 
intrinsic to the development process formulated with the active participation of 
affected persons, rather than as externally imposed requirements.'

NRP (2006) further emphasizes the rights of those who do not have legal or recognized 
rights over the land on which they are critically dependent for their subsistence. The 
NRP recognizes that the process of displacement affects the livelihood opportunities of 
the displaced persons and calls for 'a holistic effort aimed at improving the living 
standards of the displaced population, covering rebuilding socio-cultural relationships, 
capacity building and provision of public health and community services. The NRP also 
states in no uncertain terms that the adverse impact on affected families  economic, 
environmental, social and cultural needs to be assessed in a participatory and 

A High court decision notes that "(the) action of 
the government authorities in demolishing the 
slum clusters without ensuring relocation of its 
poor residents (“Urban Poor”) (is) in total 
violation of their fundamental right to shelter, 
enshrined in right to life under Article 21 of the 
Constitution." The decision further states that 
“Even though their jhuggi clusters may be 
required to be legally removed for public projects, 
but the consequences can be just as devastating 
when they are uprooted from their decades long 
settled position. What very often is 
overlooked is that when a family living in a 
Jhuggi is forcibly evicted, each member 
loses a “bundle? of rights  the right to 
livelihood, to shelter, to health, to 
education, to access to civic amenities and 
public transport and above all, the right to 
live with dignity.”

The court further emphasized that,

“….jhuggi dwellers are not to be treated as 
'secondary' citizens. They are entitled to no less 
an access to basic survival needs as any other 
citizen". It is the State's constitutional and 
statutory obligation to ensure that if the 
jhuggi dweller is forcibly evicted and 
relocated, such jhuggi dweller is not worse 
off. The relocation has to be a meaningful 
exercise consistent with the rights to life, 
livelihood and dignity of such jhuggi 
dweller.

The Istanbul Declaration of 1996, by the UN Conference on Human Settlement, to which India 
is a signatory, stipulates that "Adequate shelter and services are a basic human right which 
places an obligation on governments to ensure their attainment by all people".



transparent manner and Article 2.1 (b) states the objectives of the NRP as to ensure 
implementation of the rehabilitation process with the active participation of displaced 
persons. 

Evaluating the Slum Rehabilitation under JNNURM in Bhopal City

In larger urban context - socio-economic realities

The basic idea of evaluating Project under JNNURM is to understand the involved 
process and strategy undertaken by the State for rehabilitation. It is also to see whether 
the results are on expected line. Similarly, it also intends to map the changes as 
perceived by the beneficiaries

Bhopal, the capital city of Madhya Pradesh, always has a large chunk of slum dwellers 
and undoubtedly it continues to increase. In-fact some of them are living in the area for 
around 20-25 years. If we see the early patta distribution programme under the Patta 
Act 1984 and 1988, well there is clear indication that it has not brought the desired 
impact. Of the 78,101 families reviewed only 26% have the permanent pattas, 17% have 
temporary pattas and 57% have not been given pattas. The Patta Act was passed to give a 
sense a security among the slum dwellers but the large chunks of slum dwellers seem to 
be out of the purview of the Patta system. Though it could be debatable whether Patta 
Act was essentially responsible for the aggravating of the migration problems but its 
failure has over the years changed the view of government from mere giving security to 
the holistic resettlement of the slum dwellers. Interestingly, some of the Pattas in 
Bhopal has been distributed on controversial land which is owned by the Railways and 

3
BHEL . The idea of the slum free cities has prompted the government to include the slum 
dwellers in the ambit of JNNURM and to provide them a holistic and better way of living. 

Besides implications for city planning in terms of incorporation of new attitudes in terms 
of Social Justice and social responsibility, slums always raise very real issues of the 
livability of any city and the levels and variety of economic opportunities it offers. 
Urbanity is a direct function of the lifestyle of urban citizens. If 40% of the citizenry lives 
in slums and 80% works in the informal economy, it is an indication that there is a 
problem with both the city economy and the affordability of the housing it provides. It is 
expected that solutions will be sought through an economy driven physical planning 
approach. It also has implications for city planning in terms of incorporating new 
attitudes including social justice and social responsibility as priorities in planning. To 
understand and measure the quality of change in the lives of slum dwellers through the 
housing provided for slum dwellers under the JNNURM programme, a team from 
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Contrary to the expectations raised by the NRP and the court decisions, the reality is that there 
is no participation of the slum community in the rehabilitation process. Discussions with the 
rehabilitated communities brought forth the fact that except for the asset value of owning flats 
at subsidized rates, there is a prevailing sense of loss and insecurity among the rehabilitated 
community. The predominant worry is repayment of mortgage and the consequences of not 
being able to repay, as well as concerns about their ability to bear the increased cost of living. On 
the other hand several daily workers and service providers have faced setbacks in terms of 
livelihoods

3Intern's Project Report, 2010, School of Good Governance, Bhopal
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SAMARTHAN, visited Jatkhedi and Bagmugaliya (rehabilitated in 1999) and two housing 
colonies built under the JNNURM program (2009), Shyam Nagar and Madrasi Colony in 
Bhopal. 

The Jatkhedi Slum Rehabilitation Area

Jatkhedi is located approximately 12 kms away from 
the Bhopal city centre. Despite of being part of 
Bhopal Municipal Corporation, the land lies outside 
of the city's existing main municipal services. There 
is no proper means of public transportation from 
Jatkhedi to the city even after 11 years, since the 
first group of slum dwellars were sent there as part 
of rehabilitation policy of the state government.

There are about seven different patches/pockets of 
settlement in Jatkhedi, which are loosely connected 
with each other. Each pocket still bears the name of 
the parent slum from which they were moved out 
and 'rehabilitated'. Of the seven, three slums were 
removed from the land where two highend luxury 
shopping malls, the DB City Mall and the Mansarovar Complex have been constructed. 
No infrastructure was provided for the community at Jatkhedi at the name of 
rehabilitation no water supply, electricity, access roads, or waste/sewage disposal 
systems. There were no facilities for shopping for their daily needs, no education or 
health care facilities. And it is probably needless to add that there was no 
comprehensive plan either as to how the area would develop in subsequent years. The 
slum dwellers were picked up in trucks and practically abandoned on the undeveloped 
land. A Sewage disposal network is under construction, after 10 years since 
rehabilitation. An overhead water tank has also been recently constructed. An 
Anganwadi has been constructed in recent years and is under operation. A community 
hall, which is used for training facilities, is also under operation. 

The expansion of the city on the Hoshangabad road has resulted in the opening of new 
schools and educational institutions in the vicinity, as well as new fenced housing 
colonies for the middle and upper income groups. This has been advantageous in 
providing both education and income opportunities for the Jatkhedi residents. 

Although life seems to be finally looking up, their troubles have not ended, even after 11 
years of struggle. Public transportation facilities to the city continue to be practically 
non-existent. The unpaved access roads to the houses turn into mud and slush during the 

A  c o m p a r i s o n  b e t w e e n  
Jatkhedi type rehabilitation 
model and the JNNURM 
projects shows the change in 
the national policy towards 
slums. But as the study of 
Bhopal's slum rehabilitation 
projects shows, the gap 
between the desired goal of 
slum free cities and what has 
been achieved so far is wide 
and remains to be covered. 

To move closer to the target of a slum free city, the questions that must be asked are:

1. What improvements did the rehabilitation make in the living conditions of the 
community now living in Jatkhedi?

2. Will not the pressures of rising real estate costs again push the weaker sections out of this 
locality in a few more years?

3. What socio-economic profile has been planned for the Jatkhedi residents in the long term 
urban development plan? 
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rains. The problem is compounded by the construction of the sewage network, for which 
roads have been dug up, but work withheld to let the rainy season pass. This has created 
serious access problems for the community these days, some of whom have to wade 
through knee deep mud and slush to access their homes.

Rehabilitation under the JNNURM Schemes

In terms of appearances, the JNNURM projects have replaced the shabby, informal, 
haphazard slums with a well ordered layout of apartment blocks. The sub-standard, 
haphazardly used materials of construction have been replaced by concrete buildings of 
uniform style and quality. But the advantages end here. Some of the more immediate 
and visible issues are the creation of a new slum like 
environment due to the poor quality of materials 
used for construction, already visible signs of wear 
and tear in buildings with no programme for repairs 
or maintenance, choked sewer lines and absence of 
solid waste management. 

What have been the advantages for the rehabilitated 
community?

Never mind that they went through a harrowing 
process of displacement in the interim years during the process when their shanties 
were destroyed and they were relocated until the houses were built. There was a direct 
impact on the education of children living in the slums. There was also an impact on the 
livelihoods of the displaced communities in the interim situation. After occupation of 
their new housing the community now realizes that there are several problems. The 
units given to them are designed to look like the PWD houses of the 1960s. Only they are 
much smaller, half finished for occupation, the quality of construction is very poor and 
several areas need immediate attention in terms of repairs. The families earlier made 
up for the small size of their units with the open community spaces in the slums, since 
they lived on the ground floor. The larger joint families where a married son is living with 
his parents, the conditions of crowding are unacceptable. 

Many have also lost their occupational/production spaces. Those who are employed in 
the govt., quasi-govt and public organizations or private companies are relatively 
better off. But washer-men, or clothes press persons or potters or those making 
bamboo/cane work or hawking food items prepared in their houses have to look for 
different occupations. 

There is no space or enough water for laundry purposes, ironing with electric irons is 
prohibitively expensive in terms of electricity bills, the kitchen space is cramped and 
lacks even a water tap for any house based commercial venture.

The result is that on top of the worry of paying mortgages, the families are worried 
about the higher costs of living as against the drops in their income levels due to the new 
adjustments. The market price of their units and its real estate speculation value is not 
lost on them. The regular design of the unit is such that it caters to the demand for 
EWS/LIG housing market, where households are able to pay for such units. Most families 
need to undergo hidden costs of renovating their units if they are to occupy them. Most 
of them, cannot afford to. Pressures are already high to illegally 'sell' or 'rent' the houses 

It is interesting and surprising to 

note that BMC and the concerned 

Banks have as yet to work out the 

procedures for re-payment of  the 

proposed Loan by the beneficia-

ries even after two years of  

rehabilitation for Shyam Nagar



for income. Especially where families belong to 
the economically weakest sections, the 
problem is acute. They are trapped in a 
situation where they have lost their slum 
dwelling, but know they will not be able to bear 
the costs of living in the new houses and must 
leave sooner or later, therefore compelling 
them to adopt illegal means of substantiating 
their incomes through their newly acquired 
assets. The result is that their expectations 
have been dashed and there is widespread 
discontent among the rehabi l i tated 
communities. Most feel trapped. The JNNURM 
rehabilitation projects such as Shyam Nagar and 
Madrasi Colony raise a different set of questions in the larger urban context. If the 
rehabilitation housing has been built on the land occupied by a slum community is the 
real potential of the land-use with respect to its location and surrounding land uses 
being utilized? Because while a slum may have settled under a set of circumstances, do 
these still hold good against the backdrop of the overall planned urban structure and its 
local context?

The quality of residential form and its 
compatibility in the context of surrounding 
land use are important issues. The 
homogeneity of urban land use and the 
urban built form (an important reason given 
for slum removal) deserve further analysis 
in case of in-situ rehabilitation schemes. 
For example, Shyam Nagar rehabilitation 
housing occupies prime land in a centrally 
located, easily accessible part of the city. 
The land is sandwiched between Bittan 
Market, a high end shopping centre and the 
Paryavaran Parisar, a large Institutional 
complex.  Already the social housing stands 
out like a sore in its prime location. Already 
the real estate values in the area are 
pressing the new inhabitants to 'sell' and 
move out. The gains to the city and the 
gains to the rehabilitated community are 
both of dubious quality. 

To achieve the long term objectives of  the 
JNNURM and its goal of  a slum-free city it is 
imperative that the rehabilitated commu-

nity be informed and consulted to devise 
strategies for successful rehabilitation where both income issues are addressed as well 
as maintenance of the residential sites and quality civic living. A broad realistic 
approach that is all-inclusive is the crying need, rather than a narrow approach, if the 
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Maintenance of the common 
infrastructure in the rehabilitated 
Colonies is another big threat and no 
solution seems to be available in near 
future. As the community participa-
tion has never been kept since the 
beginning, there is no sense of 
community ownership. Moreover, 
lack of trust among themselves also 
encumbers in the formation of any 
kind of committee to take care of the 
created common infrastructure.

What does the Middle Class say

about the Scheme?

l There is a huge wastage of money as slum 
free dream shall always be a distant 
dream. People will rent the house and 
move to another place and shall make 
another Jhuggi/Slum.

l Creation of such Infrastructure, 
particularly the common Infrastructure 
shall not be valued by the dwellers. Over a 
period of time, such infrastructures will 
be ruined due to lack of maintenance. 

l There is a scope to sell the house within 
legal domain. As a result, people will sell 
the house and move to new place to make 
new Slum. This way, it can be assumed 
that within a decade the achievement will 
come to a nix.

l The only good thing will happen that it 
will put an end to freely available 
electricity and water and now everyone 
will have to pay for their use. 
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rehabilitation scheme is to succeed. All is not lost yet and can be saved through commu-
nity participation, supported and facilitated by the ULB. 

The role of DPRs in understanding the needs of the resettlement 
communities and their participation in the resettlement process

Section 4.9 of the IHSDP guidelines states that DPRs will have to be prepared for 
funding, including specific project components, viz. health, education and social 
security (which will be budgeted under respective sector allocation). And in section 
4.10, the scheme may be converged with other sectorial and departmental programmes 
relating to achieving social sector goals similar to those envisaged in this scheme. In 
reality, the social components are being addressed after the housing construction is 
complete and long after the units have been occupied. For instance in Shyam Nagar, the 
Anganwadi, Ration shop and Community Centers have been planned in phase II after the 
completion of all the housing units. Occupants of Phase I, especially the weaker 
sections, who rely on daily income for their subsistence, not having an Anganwadi or 
walking far to access a Ration shop has a direct impact on their livelihood. The same 
situation existed in the Madrasi Colony 
resettlement housing, with the only difference 
that some schemes for training youth in 
computer skills had been initiated. However, 
the existing livelihoods of rehabilitated persons 
had not been addressed. 

To understand the process, the DPR for the P.C. 
Nagar Redevelopment scheme where 3 slums 
including P.C. Nagar itself have to be 
rehabilitated in flats, has been accessed and 
studied and it is pity to note that it reflects the 
same lacuna. Although section 4.2.6 Design Factors, states that the entire social 
infrastructure needs for the proposed settlement has been taken care of and the unit 
design for the slum dwellers are designed as per the needs of the slum dwellers, we have 
seen that there has been no community participation in defining the community needs 
or its incorporation in house designs. What had been achieved in terms of housing for 
rehabilitating slum dwellers is still a long way from the stipulated JNNURM objectives. 
The DPR for the PC Nagar Rehabilitation scheme has been analyzed in depth and some 
interesting facts have been revealed.

Analysis of DPR for slum rehabilitation housing, to be constructed by the 
Bhopal Development Authority in P.C. Nagar

The PC Nagar rehabilitation scheme has been planned for 909 houses on a site measuring 
4.1791 hectares. Slum dwellers of Shanti Nagar, Gautam Nagar and P.C. Nagar have been 
identified for rehabilitation. The dwelling units are in clusters of G+3 blocks, 30 D.Us 
share a common staircase and lobby of 16 sq.m divided on four floors.

The general observation is that the DPR falls short of the requirements of the IHDSP 
toolkit. 

The place where DB Mall, the City 
attraction of these days, has been 
constructed, 3-4 years back there 
were two Slums, Durga Nagr and 
Sanjay Nagar which were sent to 
Jatkhedi, at outskirt of the City.

It is to be argued, which kind of 
development we are looking at?
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Size of Unit

l The built-up area of dwelling units (DU) is 37.02 sq.m.  + 30.60 sq.m./DU common 
areas such as staircase lobby and parking. The size of the units is debatable.

l Although the built-up area of the dwelling unit is 37.02 sq.m., the net living area for 
the family consists of two rooms of 3x3 & 3x3.8 m each, adding to a total of 20.4 
sq.m.  For a family of 5 persons (if 5 beds are assumed to be used for sleeping,) the 
area of the beds (5x .9x1.8) would be 8.1 sq.m. + at least 4.0 sq.m. Unless bunk 
beds are used for children. Some beds would probably double as seating in the 
living room. A standard dining table for 6 with 6 chairs would require 5.32 sq.m. 
min. area. This would leave 2.98 sq.m. for circulation. The point that is being 
raised here is Has the architect given thought to the use of space provided and its 
suitability for its inhabitants. If it is assumed that the users will not use furniture 
and use the floor with mat covers and durrees as multifunctional spaces, then the 
design of the units does not match the traditional lifestyle.

l The kitchen has an area of 3.15 sq.m. with walls on all 4 sides. An open kitchen 
adjoining the living area would save the cost of the wall and provide reasonable 
space for work unhindered by walls. It would also facilitate family dining in the 
living room and add visually to the living space. The kitchen has not been provided 
with a tap. Could the savings from the walls be used for a tap? Will the occupants 
own a refrigerator? 

l A toilet cum bath of 1.98 sq.m., without a wash basin, with just one tap causes 
inconvenience on a daily basis to the family. Separation of the W.C. and Bath would 
increase the efficiency of use of the toilet, especially in view of the large family 
size of the households.  Besides, washing clothes in the small space would be 
difficult.

l Is it really necessary to provide toilets in each house? Wouldn't clustering the toilets 
on each floor, common to 4 units, with proper hand washing  sinks and baths and 
perhaps common space for washing clothes, not be more appropriate?

l No space has been provided for storage either at the ground level or in the units.

Household size, affordability and house unit size

As per the DPR, the average size of household has been considered as of 2 rooms with 
toilets, whereas information present in the DPR points to a family size of 5 (909 
households and a population of 4545). Since the target group users are known, it would 
not be a difficult exercise to survey the 909 households to group them by single persons, 
old couples, nucleus families and joint families and to categorize household types. This 
could create a more realistic flexibility in the choice of house types, based on 
affordability, to suit varying needs. A survey in the Gautam Nagar slum, from where 154 
households are expected to be rehabilitated in PC Nagar, showed that 48.1% of the 
households have just 1 or two members, 14% have more than 6 members and 40% have 
family sizes of 3-5 members. 30% of the population is more than 50 years old. The 
minimum area for a unit set down by the JNNURM is 25 sq.m. The square meter built-up 
area is directly related to unit cost and is critical in determining the space required by a 
family as against their affordability. While the size of 37.02 sq.m. is probably more 
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suitable for a nuclear family of 5 persons, an elderly person living alone, unable to pay 
the extra costs would probably prefer a smaller, more affordable 25 sq.m. Unit. 
Whereas a joint family with a married son would probably prefer a larger unit rather 
than 2 separate units, which would be more affordable. These assumptions can only be 
tested through discussions with the target community. Providing flexibility in the 
available options can help in reaching target groups in a better way. Instead of being 
seen as an equal distribution of a capital asset or investment, the housing should be seen 
as a basic facility fulfilling the right to shelter for every human being.

Facilities and Amenities

l The existing Community Room and Primary 
school will be retained, and no new facility will 
be built.  It has not been indicated whether the 
facilities have been evaluated qualitatively and 
quantitatively in terms of their suitability and 
capacity for the new housing to be constructed. 

l Construction of no Anganwadi has been planned. 
This is a serious lacuna in the program. At least 
land should be allocated for an Anganwadi, 
which may be constructed by a different agency.

l Parking for scooters has been provided on the 
ground floor.

l Open spaces have been planned between rows of blocks as community spaces.

Quality of open space and its use

While the provision of community open space is commendable, semi public space 
shared by, say, a block of 30 households is missing in the hierarchy of open spaces. The 

Basically there are 3 kind of Public Infrastructure, a Slum usually have:

1. Anganwadi under ICDS
A Centre to for Supplement Nutrition distribution, Immunization and Pre-
education of smaller kids (0-6)
Responsible Department: Women and Child welfare

2. Ration Shop under T-PDS
A Centre for subsidized food supply for BPL Families

     Responsible Department: Food and Civil Supplies

3. Community Development Society Centre under SJSRY
A Centre for implementation of different social schemes under SJSRY
Responsible Department: District Urban Development Authority
Why these departments (or more) don't converge their Construction plans of 
these Infrastructures at the initial phase of planning itself, rather waiting for 
future and running these Set-ups in rented House, the ones constructed for 
habitation?

Discussion with the BDA Officials 
shows that they are concerned 
about the returns for the costs 
they will bear for construction of 
rehabilitation projects. 

However, they did not bother that 
the users needed to be consulted 
during the planning stage. 
According to them…..

“These illiterate people would not 
be able to make any kind of 
contribution to the planning of 
their place for habitation” 
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small courtyards formed between blocks have poor accessibility for residents from the 
th

4  floor. Besides their location, at the junction of two staircases, makes them a 
thoroughfare, and they lack the privacy required in a semi public courtyard.

The function of a semi-private courtyard/community space has traditionally been a part 
of the urban hierarchy. The courtyards in houses situated in traditional mohallas, 
around which joint families lived, served as production areas, especially employing 
women in collective activities. Making pickles, papads, and other food conserves or 
weaving, embroidery, stitching, knitting and other crafts could be encouraged in these 
areas for income generation by women. The number of families sharing such a space is 
important to the quality of activities taking place. Tot Lots, or play space for very small 
children who need supervision could also be catered to by the semi private open space. 
Without a landscape plan, open space marked on plans tends to remain just that.  A well 
planned urban landscape can make a large contribution to the quality of living 
environment. Trees could be planted by the ULB as part of the housing scheme.

Occupations, livelihoods and affiliated needs in terms of physical space

There is no reference in the DPR to the occupations or occupational requirements of the 
persons who will be rehabilitated. While some will not be affected in terms of 
livelihoods after shifting, others such as dhobis, ironing (press-wallahs), sculptors, 
hawkers selling home cooked food items, carpenters, small producers will be looking for 
alternatives either for use of space or change in profession.  For example, the dhobis 
could be provided for by organizing them in a self help scheme where they could jointly 
open a modern laundry service, complete with washing, dry-cleaning, and ironing and 
seamstress services. This needs physical space as well as training and support. Or 
colonies which have a significant number of potters, such as in Arjun Nagar, need a 
workshop from day one of occupation of their new houses. Domestic workers could be 
organized into companies offering domestic help services, training of domestic helps 
would upgrade their skills and be useful both to the city as well as increase incomes. It 
would also reduce crime, because domestic help would be identified. Placement cells 
could be established, offering different skills  drivers, carpenters, electricians, security 
guards, painters. Organizing placement would help in upgrading skills as well as in 
integrating the informal employment into the main-stream economic sector of trade 
and services. Production needs to be planned, where families can get involved together, 
based at home. This is rather like the traditional pattern in old cities. Various products 
can be planned from plastic products to mobile repairs, mass production of designer 
clothes, bags and shoes, packaging, ornament crafts etc. The ideas for products and 
skills would stem from a larger Master Plan and its economic vision for the city. 

Unit Design and specifications

l 4.2.6 Design Factors states that the unit designs for the slum dwellers are designed 
as per the needs of the slum dwellers. A more correct statement would need to add  
'as assumed by the architect and planners'.

l Section 4.2.6 states that the entire social infrastructure needs for the proposed 
settlement has been taken care of, in specific terms it means the retention of the 
community room and planned open spaces.
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l Analysis of the spaces provided in terms of how they will be used, shows that 
furnishing the small apartments for efficient use, as in metropolises world-wide, 
would be beyond the means of the poor families occupying the houses. Their 
current lifestyle confirms to the traditional Eastern lifestyle where the floor of a 
room was used for various functions, changing with seasons and needs. Windows 
provided at 75 cm above finished floor level are conducive when seating is on chairs 
and beds at 45-50cms height. When the floor is used for seating, window sills need 
to lower.

l The specifications raise several questions. The use of 10 cm thick external brick 
walls, lime wash finish in the interiors, provision of only one tap, absence of loft or 
any storage space, use of 3mm glass panes for windows are all debatable, 
especially in view of the poverty levels we are dealing with. The approach should 
be to use finishes that are easy to maintain, sturdy details that will last a lifetime, a 
'finished' semi-furnished house to assist the poor family in incurring substantial 
initial expenditures in making the house fit for living. 

The provision of a toilet in every house and the design of the typical public housing 
unit for the subsidized rehabilitation scheme increase the chances of its entry into 
the regular housing market. There is strong community cohesion in slums, often 
slum residents belong to the same region or are distantly related, and entry to a 
slum for squatting is tightly controlled. This cohesion continues in the occupations 
they pursue and in the communal lifestyle. Providing common, semi private spaces 
for community activities, especially for women would be useful for participation in 
production Lifestyle in apartments has been shown by studies to encourage 
isolation, unless shared semi private spaces have been provided. Control over 
perceived community space (as in the slums) is also important to fostering a sense 
of community and its related advantages. 

Infrastructure  Water

Per Capita supply of water has been calculated at 135 liters/capita/day. Household 
consumption would therefore be 135x5 liters/ capita/day = 675 liters/ household/day. 
The size of each overhead tank for a unit would therefore be 700 liters. Public water 
supply is once in two days in Bhopal. In the circumstances, it is anticipated that the 
households will face water shortage and consequently hygiene and sanitation will be 
affected. There is no provision for rainwater harvesting, which is a mandatory 
requirement in the bye laws.

What type of housing is suitable?

The overall observation is that although the physical appearance of the housing merges 
with the general style of PWD constructed mass housing in Bhopal, the underlying 
question is whether this approach to public housing constructed more than 50 years ago 
is appropriate in today's context, especially in view of its users. The squeezing down of 
the sizes of various functions within the apartment, borrowed from the European city, 
without the specialized furniture, fittings and fixtures that these highly efficient 
apartment modules require for the kind of lifestyle that they cater for, does not seem to 
work. The 25 sq.m. targeted by JNNURM is not suitable for a standard 2 room apartment 
for an average household size of 5-8  persons, especially when the unit includes only one 
attached bath and toilet. 
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What has been built here in Shyam Nagar is grossly inappropriate, especially in view of 
the socio-economic background and cultural lifestyle of the users. When decisions are 
being made to bring down costs of construction of housing units, the most obvious 

elements are built up area, specification of materials used for construction and fittings 
and fixtures installed. These decisions need to be monitored by the livability factor, the 
convenience of the dwellers. How much are they expected to add/modify before the 
house is fit to live in? What are the costs involved in the modifications? If the objective is 
to provide subsidized social housing for the poor, is it justified to expect the beneficiary 
to incur 'hidden' costs before the family can settle in? Is it justified to build using sub 
standard material, which does not confirm to the minimum specifications for 
construction? In fact, the choice of building type for rehabilitation comes somewhat as a 
surprise, not only because of its inappropriateness, but also because there are other 
conducive models which have been adopted with much greater success, for a similar 
purpose both within India and elsewhere in the world. The traditional house in our old 
cities with rooms surrounding a courtyard, with several families or a joint family sharing 
the premises has been successfully used for generations. The traditional houses were 
often family based production units. Densely built, these residential quarters are also 
more suitable climatically. These housing forms need to be explored and adapted to 
modern technologies. 

The question that arises is whether a study has been conducted to base decisions on the 
preference of the users. Whether alternative materials have been considered in 
providing quality living spaces while saving on costs? Have universal design 
considerations been included in planning for the old and the handicapped? Perhaps the 
Government organizations who have been building these type of housing for decades, 
without any thought to the user, mainly for the middle income bracket of India; and 
perhaps because the buyers have bought these houses mainly because of a lack of 
choice, the stereotype is not even questioned. However, their application in the slum 
rehabilitation housing is unacceptable. 

The attached combined toilet and bath facility that these apartments have adopted, 
has increased the area of the unit, with a direct bearing on cost; Whereas in terms of 
comfort and suitability for day to day use  and especially in view of the family size living 
in these dwellings, (which may comprise of 5-8 members) it is inappropriate. A small 
walled kitchen area without platform and without a sink has been provided, which is not 
usable in the squatting position, (in the absence of a platform). Also lack of running 
water and drainage makes it a suitable merely as a store, rather than a kitchen. Unless 

It is important to understand the 'apartment' 
and the lifestyle it facilitates. Many European 
countries, especially countries such as 
Netherland (Holland) have shortage of land 
and have very small living units. But the 
small sized apartment is fitted with 
appropriate furniture and fittings, the 
quality and type of materials used for 
construction are well chosen for easy 
maintenance and convenience of use

Europe built communes for housing 
industrial workers. The individual houses 
provided living, sleeping and cooking space, 
but for reasons of cost as well as hygiene, 
toilets, baths and facilities for washing 
clothes were common. Density per living 
establishment is controlled, for basic 
reasons of sanitation and hygiene. 
Indonesian Social Housing provides 
common kitchen space, which is then 
allocated to each household. 
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renovations are made, implicating obvious additional costs. Besides, there is no storage 
space in the unit. No built in cupboards or lofts or storage of any kind. Either the user has 
to purchase cupboards or build a loft or renovate to include a cupboard. When minimum 
built-up area housing standards were determined for the economically weaker section 
(EWS), it included private and semi-private open space. The present apartment type 
layout does not provide that open space. This results in 5-8 persons living in 30 sq.m 
area, with an effective 20.4 sq.m. living space. This amounts to 6-3.5 sq.m./person. 
The quality of adjoining semi private open space is critical when the house area is small 
and the apartment is overcrowded. The apartments in Shyam Nagar and to a lesser 
extent in Madrasi Colony do not address this issue.

Open Space

When minimum built-up area housing standards were determined for the economically 
weaker section (EWS), it included private and semi-private open space. The present 
apartment type layout does not provide that open space. This results in 5-8 persons 
living in 30 sq.m area, with an effective 20.4 sq.m. living space. This amounts to 6-3.5 
sq.m./person. The quality of adjoining semi private open space is critical when the 
house area is small and the apartment is overcrowded. The apartments in Shyam Nagar 
and to a lesser extent in Madrasi Colony do not address this issue. 

There are no management plans for the social and economic improvement of the 
community in place, simultaneous with the rehabilitation program. Although Self-Help 
schemes have been launched, they are not integrated with a rehabilitation scheme. 
Several families have suffered setbacks to their livelihoods during rehabilitation and are 
left to their own means to generate new sources of income. Although considerable 
amounts of public funding have been made available, there are still many issues that 
need to be addressed to ensure that more problems are not created and that new slums 
are not developed. 

Summary of Issues in the rehabilitated Shyam Nagar
The issues related to rehabilitation can be divided into three categories. Livelihood, and other 
development related indicators such as improvement in primary health,  especially women and 
children, health and hygiene standards, improved income generating opportunities and tenure 
security.

l Physical planning and layout design of units 

1. Size of units built in Shyam Nagar is very small. 

2. The layout of the units had problems. Bath and WC have been combined in the units to save 
costs, but in terms of day to day use this was seen as major problem by residents.

3. Units on the ground floor face the nuisance of parked vehicles in front of their house in the 
small open central courtyard.

4. No wash basin has been provided and one tap has been given to each unit. Latches and 
hardware are of poor quality.

5. No storage space has been provided.

6. The quality of construction was very poor in the Shyam Nagar colony. Stairs had broken 
already, flooring was of such poor quality that it was not possible to keep it clean; wall plaster 
was sub-standard and fell if they tried to hammer a nail.

7. Maintenance issues such as a. choked sewage pipelines (with 'malba' (waste construction 
material, or probably residents throw solid waste in the WCs); garbage collection and regular 
cleaning of residential streets, repairs, street lighting. In Madrasi colony, there is no public 
access to the utility duct which has become a garbage dump.
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8. There is no access to the rooftop for maintenance/repairs.

9. Not all blocks have enough water supplies, due to water pressure problems. Moreover there is 
unscheduled supply.

10. The physical layout has created a back lane between blocks, which has become a garbage 
dump.

11. Even after 2 years of occupation there is no community hall and no PDS ration shop.

12. An Anganwadi had to be opened and run in one of the flats.

13. A significant number of families have rented their Flats, living jointly in congestion.

14. There is no provision made in the planned layout for the continuing occupation of the slum 
dwellers.

l Financial and Hidden Cost Implications

This refers to Financial and cost implications including asset value of housing v/s hidden social and 
economic costs to the users (beneficiaries).

1. The amounts determined for mortgage payback are beyond the capacity of several families. 
The share of costs of the beneficiaries is much higher than anticipated in the JNNURM.

2. In addition to mortgage, the costs of electricity and water are an additional burden to most 
families.

3. There is no management plan for common maintenance costs of the housing, which are going 
to be well beyond the means of the inhabitants.

4. In the absence of any tangible papers of ownership, the beneficiaries remain as insecure as 
before regarding the permanence of their stay. They feel they have lost whatever little control 
they had on their lives. The socio-economic dynamics have changed and they are not sure what 
is in store for them. Their insecurity of tenure has therefore not changed with the resettlement.

5. Although they have shifted for about 2 years, the facilitating agency (ULB) is not clear how the 
mortgages are to be paid. The interests are piling up for no fault of the beneficiaries, who are 
expected to pay back all the accruing interests.

6. The poor quality of construction, the semi-finished state in which houses have been allotted 
and the absence of standard fittings and fixtures all make it imperative for the new house 
'owners' to spend considerable amounts of money to make their houses fit for living. The 
common areas and its maintenance are another set of problems.

7. Although the cost of land is high in the Shyam Nagar location, its asset value to the 
beneficiaries is zero today, unless they resort to unlawful transfer/rent of property. 

8. Several residents have lost their occupations because of shifting into the new environment. 
Dhobis do not have the facilities to continue their occupation. Pressing clothes with electric 
irons is more expensive because electricity bills have to be paid. There is no secure parking for 
thelas and auto-rickshaws. There are no community halls or common spaces for gathering 
although it is now 2 years since the community moved in. Some shops are being constructed 
only now.

9. Allotments are not done through a transparent process.

10. Many children could not attend school during the interim housing period prior to shifting.

11. Many families feel that if the economic burden becomes too high they will be thrown out of the 
new houses, if they are unable to pay their mortgages or pay the bills for water and electricity. 

12. Many people who see the house as instant capital are resorting to unlawful means in 'selling' or 
renting their houses. This is specially so where a joint family of parents with a married son have 
been allocated 2 units. One of the 2 units is seen as a source of livelihood.

13. All those who shifted had spent considerable amounts of money from their meager savings on 
building their houses in the slum. They lost all they had built over years. 

l Livelihood Issues

1. No consideration has been given to the losses incurred by several families in the process of 
shifting.

2. No consideration has been made in the planning for improving income generation 
opportunities, improving skills or merging the informal economy with the mainstream.
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Conclusion

There is no doubt that Jawaharlal Nehru urban renewal mission (JNNURM) has been 
carrying an innovative idea to supplement the urban infrastructure of the bigger cities. 
This is the high time to accept the fact that though the India is primarily an agriculture 
based economy, yet the major portion of G.D.P comes from the Indian cities. Most of our 
cities lack basic infrastructure to sustain the expected growth. The reason being, they 
get chomped with poor facilities 
and swelling problematic issues 
like migration, transportation 
and slums. 

Although the Slum rehabilita-
tion projects in Bhopal under 
the JNNURM are a step in the 
right direction, their failure to 
respond to the needs of the slum 
communities for who they are 
intended has resulted in wide-
spread discontent among 
people. It is a well-known fact, 
reported in local newspapers, 
that resale of houses by the 
allotted is not uncommon. Many 
return to live in slums. The 
JNNURM targets of a slum free 
city can be achieved only when 
the housing issue is addressed 
together with livelihood issues. 
The DPRs need to be closely 
monitored to ensure that the 
communities have been con-
sulted and that the project 
reflects their needs and aspira-
tions. After making a close look, 
it was revealed that sustain-
ability issues have not been 
addressed in the DPR. Use of 
bio-gas from sewage, solar 
panels for heating, rainwater 
harvesting, garbage segregation 
and recycling are some of the 
mechanisms that could be 
inducted to rationalize energy 
consumption and the costs thereof for the poor. The main drawback is the ignorance of 
the livelihood issues which should have been addressed simultaneously with housing 
construction (See the adjacent table). In the nutshell, Lack of community participation 
is the main cause for many lacunas in the overall housing Plan.

Present Occupations of E-6, Gautam Nagar Slum,
which has to be rehabilitated:

S/N Occupation Nos. % of working
Population

MEN

1 Thelas (Tea, Peanuts, jaljeera etc.) 15 7.0

2 Mistris, Masons 25 11.6

3 Drivers (Private and Govt. vehicles) 20-25 11.6

4 Autorickshaw drivers 10-12 5.6

5 Autorickshaw owner drivers 4-5 2.3

6 Dhobis 10 4.6

7 Press (Ironing) 15 7.0

8 Painters 10-15 7.0

9 Daily wage labour 30 13.9

10 Peons/Security Guards 25 11.6

11 Dhaba 2 0.9

12 Pan Gumti 5 2.3

13 Hair Dressers 5 2.3

14 Tailors 2 0.9

15 Employed (Lawyer's assistants, 15 7.0
accountants, govt. temporary
employees)

Men Total 193 -215 100

WOMEN

1 Household-Help (cleaning/cooking) 150 95.5

2 Making leaf cups (Dona) 2

3 Stitching (mostly girls) 5

4 Nurse 2

5 Anganwadi Helper 1

Women Total 160 100

Now the larger Question is “how is this justified to ignore their livelihood, while 
making their rehabilitation Plan?”

(Source: Samarthan's baseline)
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However it can't be denied in accepting the fact that people are now in a better position 
than they were a few years back. They are able to get clean water in their vicinity. 
Though the maintenance of the created common infrastructure is still in problem but it 
is hoped that these will be sorted out soon. Nevertheless, the service can still be made 
more effective if we can generate transparent information mechanism and disseminate 
the same through some common channel. People need not to get confused about whom 
to approach for what.

Recommendations for increasing participation
The present system brings forth little participation from the beneficiaries. If we can bring more 
participation from day one, we can establish bottom up approach where their voices are heard 
and concerns addressed. This will make them an active stake holder instead of a passive one 
which is their current status. The process of implementation can be done in the following steps  

· Step1 -  A committee of 20-25 members of the beneficiaries is formed in which a fair 
representation is kept for the women. 

· Step2 - The committee is taken to the already completed site to have a look of the kind of 
structure being created. 

· Step3 - Their concerns are taken into consideration and they are removed after providing 
adequate facility. 

· Step4 - The committee meets once a week/ fortnight as suitable presided by an official where 
their concerns are taken into considerations. 

· Step5 - The lottery system happens before the construction starts so that they get the 
ownership of the house and take active participation. 

· Step 6 - EMI starts early in the programme so that by the time they settle, a good proportion of 
the loan is paid off. This will also help BMC to generate fund from the beneficiary itself instead 
of moving to some other agency like bank. 

· Step7 - In the initial year(s) the maintenance work should be looked after by BMC. At the 
same time there should be approach for community participation so that over the year the 
baton is passed on to the community itself. The flat culture is very new to them and it thus 
become imperative that they are trained in it through community participation. The reason to 
emphasize this point is the fact that infrastructure in the colonies created could be dampened 
if proper care is not taken. The sustainability of the project depends upon the beneficiary 
taking benefit and in turn paying the required amount. Improper handling of the created 
infrastructure will be disincentive at large in paying of EMI. 

(Source: An Intern's Project Report 2010  Impact Assessment of projects under JNNURM;  School of Good 
Governance, Bhopal)
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With this Issue we made an attempt to assess State's Slum 
Rehabilitation Process under JNNURM in Bhopal City in larger 
urban planning context, on the basis of our field Intervention 
and analysis of DPR of P.C. Nagar Rehabilitation Plan, accessed 
from BDA. We are thankful to Ms. Manjusha Misra, Visiting 
Faculty member, School of Planning and Architecture, Bhopal, 
who provided her valuable Inputs to the Issue. This is our effort 
to address the Issue in such a way that it can benefit different 
stake holders in building strategies for similar future 
Implementations. The aim of the Issue is to aware the policy 
makers and the Implementing Authority that there is urgent 
need for a rights based participatory approach to housing the 
urban poor in the present urban planning scenario. 

We wish that some of the readers would give feedback on this 
Issue and other Inputs for our forthcoming Issues.

Chanchal Kr. Modi

Programme Coordinator, Urban Governance, SAMARTHAN

(For any kind of feedback/comment/review, you can write to 
us at urbanupdate.samarthan@gmail.com or 
chanchal@samarthan.org )
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