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CHAPTER 12

RAPID URBANIZATION IN INDIA: THE CHALLENGE OF PLANNING
THE MEGA CITIES

Jagan Shah'’

ABSTRACT

This article is an outcome of a presentation at the 6 BRICS Academic Forum,
held during 17%-19*" March 2014, which focused on a discussion of pace and
pattern of urbanization in India, with special emphasis on resource management,
governance and socioeconomic efficiency of urban areas, sprawling urban tissue
and conflict and urban/rural differentials in the Indian context. The article argues
for a greater emphasis on urban planning as a necessary condition for improving
urban efficiencies and delivering the public goods that are promises of urbanism.

1 INTRODUCTION

The UN-Habitat defines mega-city as a metropolitan area that has more than 10
million inhabitants. By this criterion, India has three mega-cities: Delhi, Mumbai
and Kolkata, with Chennai and Bengaluru rapidly approaching the status. Mega
cities extend beyond administrative boundaries, absorbing semi-urban areas and rural
hinterlands that eventually merge with the mother city to become sprawling city-
regions. Mega cities have a high demographic concentration, significant economic
capacities, substantial innovative activities and a large number of skilled workers.
In his First Megacities Lecture in Rotterdam in 1997, Peter Hall described the
mega city as exhibiting rapid growth in a few related sectors: business services, both
financial and non-financial, including fast- growing design services like architecture,
engineering and fashion; command and control functions, such as company head-
quarters, national and international government agencies and the associated web of
activities; cultural and creative industries, including the live arts and the electronic
and print media, and tourism. Hall characterised megacities as “highly synergistic,”
that is, catering simultaneously for local, national and international markets, and,
significantly, “exhibiting productivity gains associated with the injection of informa-
tion technology.” Because of the last, megacities often produce jobless growth, as
machines tend to replace human beings in delivering the operations of the megacity.

1. The author would like to thank the following for their inputs on the paper: Dr. Debolina Kundu, Associate Professor,
and Ms. Sushmita Singha, Research Associate Director, National Institute of Urban Affairs, New Delhi, India.



166 VI BRICS Academic Forum

In 2007, the UNFPA reported that 23 megacities around the globe accounted
for 8.6% of the total urban population (UNFPA, 2007). In 2011, the population
size of the 23 megacities shot up to reach 9.9% of the total urban population, with
the total urban population increasing by 322 million over the preceding four years.
These urban agglomerations generated 14 % of global GDP (McKinsey, 2011).
The State of the World's Cities report of 2010 published by UN-Habitat calculated
that the 40 largest mega-regions of the world accounted for 18% of the world’s
population while being the centres of 66% of global economic activity and about
85% of technological and scientific innovation (UN-Habitat, 2010). The trend has
continued unabated, and it was reported that megacities will continue to dominate

the growth of urban population (UN, 2012).

In 2011, of the 23 megacities of the world, 10 were found in the BRICS countries.
The megacities within the BRICS nations have experienced very different growth rates
over the last two decades (table 1). While cities like Shenzhen, Guangzhou-Guangdong
and Beijing in China, Delhi in India and Sao Paulo in Brazil faced considerably high
rates of change (at least 4% or higher), the remaining half witnessed moderate change
(1-2%) during 1990-2011. For the next 15 years or so, the average rates of change
are expected to plummet significantly, as megacities saturate their resource base and
growth shifts to medium-sized and smaller cities. This, however, would not translate
into reduced complexity or pressure on the megacities as their sheer size and natural
growth of population would continue to test the limits of existing infrastructure and
the demands on resources would have to be constantly supplemented, triggering
contestations over access and availability of resources.

TABLE 1

Population of megacities in BRICS (2011), and their average annual rate of change
Urban agglomeration Population 2011 (in millions) Average annual rate of Average annual rate of

change (%) 1990-2011 change (%) 2011-2025

Delhi 22.65 4.03 2.67
Shanghai 20.21 1.42 1.08
Séo Paulo 19.92 4.52 2.43
Mumbai 19.74 2.20 2.12
Beijing 15.59 3.9 2.66
Kolkata 14.40 1.33 1.87
Rio de Janeiro 11.96 1.05 0.93
Moscow 11.62 1.22 0.56
Guangzhou, Guangdong 10.85 6.01 2.54
Shenzhen 10.63 11.89 2.7

Source: UN (2012).
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While the UN’s estimation of population in 2011 was at variance with the
data generated by the Census of India, 2011 — as per the Census, the Greater
Mumbai urban agglomeration had 18.4 million population, followed by Delhi
UA at 16.3 million and Kolkata UA at 14.1 million — it captured the broad
trend of urban growth in India. Urbanization in India has assumed particular
significance after the Census of 2011, which revealed for that the growth rate of
cities has come down for all size classes. Incidentally, some districts of Mumbai
and Delhi have reported negative growth rates. In spite of the slowdown in their
growth rates, the cities still face the impact of unplanned development. The
urban population accounted for less than a quarter of the total population until
1991 (graph 1). However, in the past two decades, India developed a total of 53
Urban Agglomerations with more than one million in population and three of
the 23 megacities worldwide.

GRAPH 1
India’s urbanization trend

The growing
urban footprint

Urbanization share (%)

00
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Source: Census of India.
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2 KEY ISSUES OF INDIA'S URBANIZATION

World economic growth was 3.9% in 2011, 3.1% in 2012 and 3.0% in 2013. India
is one of the fastest growing economies in the world, recording an average growth
rate of over 5% per annum during the last two decades of the 20* century. GDP
grew at 7.7% per annum during 2001-11. The year 2013 recorded about 5% growth.
Urban India saw a deceleration in the growth of population during the last three
decades, dismissing the spectre of over-urbanization or an urban explosion. This
made policymakers at the national and state levels concerned about the slow pace
of urban growth, particularly at a stage of rapid economic growth that accentuated
rural-urban disparities in the economic and social spheres.

The annual exponential growth rate (AEGR) of urban population in the country
during the 1950s was 3.5%. This was the highest the country had seen until that
time, which led to the emergence of theories of over-urbanization. Formalisation of
the criteria for identifying urban centres in the 1961 census resulted in a dramatic
decline in urban growth figures in the 1960s. The 1970s, however, following the
same methodology for identification of urban centres, saw a very high urban growth
of 3.8%. The growth rate reduced to 3.1% in the 1980s. It went down further
to 2.73% in the 1990s. Correspondingly, the percentage of population in urban
areas has gone up from 17.3% in 1951 to 23.3% in 1981, and then to 27.78% in
2001. The level of urbanization in the country increased to 31.16% in 2011 and
the urban population recorded an annual growth rate of 2.76% during 2001-2011.

The 2011 census reported a dramatic increase in the number of urban ag-
glomerations: 91 new UAs came up in the past decade alone. The Class I UAs/
towns accounted for over 70% of the urban population, their number increasing
by 74 during 2001-2011 from 394 in 2001 to 468 in 2011. The 2011 census also
recorded an increase of million-plus UAs/ cities from 35 in 2001 to 52 in 2011.
These accounted for 42.6% of the urban population (Kundu, 2014). The urban
growth rate was much lower compared to other developing nations but amounted
to a large number of urban dwellers being added to the urban population base.
The Census of India of 2011 revealed an explosive growth of census towns — from 1362
in 2001 to 3894 in 2011, an almost threefold increase — which are rural settlements
that have the characteristics of towns but are not officially recognized as urban areas.

Twenty seven out of the top fifty most densely populated cities of the world
are in India, whereas China has just three such cities, and none of the remaining
countries of BRICS have their cities featured in the Top fifty list (Cox, 2014).
With 52 cities reporting million plus population, India is already facing major
challenges with respect to limited space — chronic overcrowding, service delivery
of civic amenities and mounting pressure on resources, especially food, water,
energy, and clean environment. On an average, 17.6% of India’s urban population
is housed in slums and squatter settlements as per the 2011 Census.
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Most cities do not have land use master plans, and the preparation of city
development plans — infrastructure improvement and financial provisioning plans —
for 65 cities under the JaNURM (Jawaharlal Nehru National Urban Renewal
Mission) has not contributed to redressing this severe deficit in planning.
Combined with severe shortages of human resource capacity in urban local bodies,
lack of fiscal balance and accountability and effective governance mechanisms, the
unplanned growth of cities and the resultant urban sprawls in India have begun
to stifle the urban economy. The cities are not found to be worthy of investment,
with high perception of risk. All these factors are resulting in inefficient use of
resources and hence depletion of the existing limited stock. This, in turn, translates
into environmental degradation causing health concerns, while at the same time
hampering economic growth. Our paper argues that the spiraling and vicious
cycle of poor planning resulting in bad performance, which in turn undermines
planning efforts, calls for urgent improvement.

3 WHY IS URBAN PLANNING SO IMPORTANT FOR INDIAN CITIES

Urbanisation in India is not as rapid as in the case of its BRICS counterparts. But,
its scale of urbanisation is probably comparable only to that of China because
of the sheer volume. The need for better urban planning has become crucial
and enforcement of these plans is even more important. Planning is required
for aligning the land use pattern with economic and social needs and in order
to avoid haphazard growth of settlements.

A study was conducted in 2010/2011 by the European Space Agency with
support from the World Bank for mapping twenty years of urban expansion in
the metropolitan areas of Delhi (southeast part of Delhi NCR), and in the Met-
ropolitan Region of Mumbai. It was found that 73% of the land use in Delhi was
for agriculture, and 20% of land cover was represented by urban settlements. For
Mumbai, only 15% area was found urbanized, with the share of non-urbanized
area divided between agriculture land (34%), (semi-) natural vegetation (28%)
and forest (17%). Urban sprawl was found to be hastened in both the cities by
industrial development (especially in Delhi during 2003-2010). Furthermore, an
upward trajectory of urban sprawl is predicted because of the boom in construction
activities, especially in the semi-urban fringes (Gisat EOWorld, 2011).

Land is a scarce resource and with expansion of urban boundaries, more
and more arable/cultivable hinterlands are going to be converted for residential
or commercial purpose. With increase in loss of such land, cities might face a
potential threat to food security. Also if current consumption patterns are any
indication of the future, the demand from the ballooning numbers of the middle
class is going to keep increasing. Another important issue is that urban land dis-
tribution is excessively skewed with the urban rich possessing the largest chunk
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of land assets. The Indian government made an attempt in achieving equitable
access and distribution of land through the Urban Land Ceiling (and Regulation)
Act of 1976. However, the Act was a failure because of lack of political will at
the local and the State government levels and there were no attempts made to
change the provisions of the Act to make it more effective. After a lot of hue and
cry and lobbies and pressure groups hostile to the Act, it was repealed in 1999.
The failure of ULCRA revealed that reallocation of land ownership is a politically
tricky proposition. Regulation of land use is one of the significant regulatory
instruments that can substitute for acheving the aims of such reforms, but this
form of regulation, when it assumes the form of social engineering, becomes
unsustainable. Overly strict segregation and designation of land use amounts to
an exclusionary principle. An example is the manner in which zones and areas
that can accommodate the working classes are invariably at a distance from the
centres of economic activity where the working class earns their livelihoods,
forcing them to travel inordinate distances without proper provision of public
transport, thereby destroying their social lives and, as a consequence, the dignity
they assume from having the livelihoods in the first place.

4 SUPPORTING ROLE OF URBAN FINANCE AND GOVERNANCE IN PLANNING

Planning can deliver benefits and become functional only with the dual support
of effective urban finance and urban governance. The funds currently available in
municipal coffers are insufficient even for operation and maintenance of munici-
pal assets. There is disparity in the level of municipal earnings across size class of
settlements. The small and medium towns have poor revenue generating capacities,
with per capita revenues equivalent to a fifth or sixth that of large cities. Also, such
towns rely on grants for the operation and maintenance of services. These towns
have limited capacity to take up capital investments, thereby obviating the very
development plans and provisions that could enhance their revenues.

Property taxes and user charges are the most important sources of own
revenue for municipal bodies in India. In 2007-2008, own share of revenue
(tax and non-tax) of urban local bodies accounted for 53% of the total revenue
available to them. This is just about enough to cover the revenue expenditures of
salaries. The remaining O&M expenditures are supplemented by grants, loans or
transfers from the higher tiers of the government or private sectors and external
agencies (very small fraction). The per capita capital expenditure is far below the
minimum level that must be incurred for delivering and maintaining services
at some basic minimum levels. The High-Powered Expert Committee’s report
on infrastructure investment for urban India suggests that ULBs in India spend
about 27-28% of what they need for efficient delivery and management of services
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(HPEC, 2011). Even if the HPEC norms are assumed to be long-term goals, the
gap in spending is far too large to be ignored. Similar findings on inadequate
urban infrastructure spending were reported in the McKinsey Report of 2010.

Indian municipalities are functionally headed by appointed officials rather
than directly elected representatives, such as in other BRICS countries like South
Africa and Brazil. These urban local bodies have limited powers, with the crucial
power to prepare functional and spatial plans being distributed amongst a number
of agencies, such as development authorities and state town planning departments.
Excessive division of power between parallel developing authorities provokes conflict
of interests between the heads of such authorities and the elected representatives.
There is no coherence in the planning of different departments and this results in
highly reduced resilience of cities to deal with external shocks.

Dearth of municipal finance and absence of good governance is reflected in
the poor quality of life in the Indian cities. Indian cities have a dismal record when
it comes to performance of key quality of life indicators. This is particularly true
for water supply, public transport, availability of open space, sewage treatment,
solid waste management, and existence of slum population (McKinsey, 2010)
(table 2). India’s per capita annual expenditure on urban infrastructure is US$ 17,
whereas most benchmarks suggest a requirement of US$ 100. If Indian cities are
to augment the quality of life, major policy reforms are required to improve the
environmental quality, and to sustain economic growth.

TABLE 2

Performance of Indian cities in key quality of life indicators
Sector Current Basic standard Best in class
Water supply quantity (Ipcd) 105 150 220
Piped water coverage (% population) 74 100 100
Sewage and septic tank coverage (% population) 63 100 100
Sewage treated (% of sewage generated) 30 100 100
Solid waste collected (% of total waste generated) 72 100 100
Storm water drains (% of road coverage) 20 100 100
Public transport (% of total trips) 30 50 82
Vehicular congestion (peak vehicles per lane km) 170 112 85
Healthcare (hospital beds per 1000) 2 4 7
Slum population (% of total population) 24 0 0
Parks and open space (m, per capita) 2.7 9 16
Education (student-teacher ratio in primary school) 48 30 16

Source: as cited in ( McKinsey, 2010). The study evaluates 66 largest Indian cities (in terms of economic and demographic importance).
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5 ENVIRONMENTAL WOES

The pressures on environment have enormously increased with the urban transi-
tion. The spatial expansion of cities renders increase in the average trip length,
and excessive dependence on automobiles leads to traffic congestion, air pollution,
rising greenhouse gas emissions, and poor public health. There is an increase in
the incidence of urban health related issues because of the poor quality of air,
drinking water, improper sanitation facilities, open defecation and inadequate
solid waste management.

According to the 2014 WHO report on ambient air pollution which es-
timates the PM,  and PM, | levels for 1,600 cities, India is home to thirteen of
the dirtiest twenty cities of the world. The PM concentrations in Indian cities
are much higher than in the remaining BRICS countries, the average being 27
mg of PM, , and 53 mg of PM  (BRICS average excluding India); and way
above the levels of cities in developed nations as opposed to Indian average of
46 mg for PM, _ and 102 mg for PM, (WHO, 2014) (table 3). The particulate
matter is able to penetrate deeply into the respiratory tract, creating health
risks by increasing mortality from respiratory infections and diseases, lung
cancer, and selected cardiovascular diseases. Similarly, inadequate solid waste
management, clogged drains and open sewers are increasing the incidences of
vector borne diseases. These are exacerbated at the time of the monsoons with
many cities having water logging issues. The urban poor are the worst victims
of these environmental hazards.

TABLE 3

Ambient air quality of urban India vis-a-vis global standards
City/country PM, , (mg) Year of data PM,, (mg) Year of data
India average 46 2009-2012 102 2012-2013
New Delhi 153 2013 286 2010
Mumbai 45 2012 136 2010
Kolkata 43 2009-2010 97 2009-2010
Brazil 20 2010-2012 36 2010-2012
China 40 2010 88
Russia’ 22 2009 33
South Africa 25 2011-2012 53 2012
London 16 2011 22
Paris 17 2011 24
Ziirich 14 2011 20 2011

Source of data: (WHO, 2014).
Note: ' Data only for Moscow available.
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6 SUSTAINING URBAN ECONOMIC GROWTH

Megacities, potential megacities, and cities with million-plus populations have
started to respond to economic opportunities and to acknowledge the economic
power of cities that contribute close to two-thirds of the country’s GDD, expected
to increase to three-fourths in the next two decades. Growth in Indian cities has
been mostly driven by the domestic demand. While the growth rates are very
promising for cities like Surat, Bangalore, Ahmedabad, Mumbai, New Delhi, etc.,
cities like Kolkata have been experiencing sluggish growth rates.

The informal sector contributes significantly to the growth of the city econo-
mies of the BRICS nations. As of 2009-2010, 185.88 million people were engaged
in informal employment? in India, while Brazil had 32.5 million, and China (esti-
mate of only six cities) accounted for 36 million. Persons employed in the informal
sector® were estimated at 150 million for India, 18.7 million for Brazil, and 24.2
million in China. In India, the highest share of informal employment is seen in the
construction sector (97.6%), followed by trade (97.2%), manufacturing (87.1%),
transportation (84.5%), and services other than trade or transportation (59.9%)
(ILO, 2012). There is a need to put in place a mechanism to incorporate the in-
formal sector into the mainstream, and this once again requires a strengthening
of planning provisions, including space for the informal sector and infrastructure
and services that can support its systematic and regular growth.

7 INTERVENTIONS FOR IMPROVED URBAN GOVERNANCE

India has had quite a considerable number of attempts to improve the performance
of the cities, starting with a constitutional amendment, a number of schemes for
improving capacity to raise and manage sustainable funding and the incentivised
reform programmes, where funding was offered by the Government of India to cash
strapped state and city governments to undertake urban renewal efforts by commit-
ting to undertake reforms in the administrative, financial and management aspects
of local governments. A few of the most significant efforts are described below.

8 74™ CONSTITUTIONAL AMENDMENT ACT

This Act which was passed in 1992 is the genesis of present day decentralized
urban governance in India. The Act provided for constitution of municipalities
to enable them to function as an effective democratic institution for local self
governance. It also took due cognizance of the efficiency/effectiveness of local

2. Informal employment is a job-based concept and encompasses those persons whose main jobs lack basic social or legal
protections or employment benefits and may be found in the formal sector, informal sector or households (ILO, 2012).
3. Employment in the informal sector is an enterprise-based concept and covers persons working in units that have
“informal” characteristics in relation to, e.g., the legal status, registration, size, the registration of the employees, their
bookkeeping practices, etc. (ILO, 2012).
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power over a centralized competent authority to deal with all kinds of local is-
sues. The Amendment empowered the urban local bodies with unprecedented
powers to plan, fund, implement and manage their own infrastructure and service
needs. The comprehensive and almost revolutionary nature of the Amendment
has still to show its full potential, as state governments are reluctant to devolve
such powers to urban local bodies.

9 URBAN FINANCIAL REFORMS

The first generation of financial reforms started around 2002-2003. The City
Challenge Fund was set up in 2003 as an incentive based grant facility that sup-
ported cities to fund transitional costs of moving towards sustainable and credit-
worthy institutional systems of municipal management and service delivery. This
fund was to meet the expenses to be incurred by the cities to finance the cost of
developing a reform programme and its implementation, provide partial financing
of the cost of the developing an economic reform programme, and financially viable
projects to be undertaken by urban local bodies. The Pooled Finance Development
Fund was also set up in 2003 by the Central Government to facilitate development
of bankable urban infrastructure projects through appropriate capacity building
measures and financial structuring of projects. The Fund was to enable access to
capital and financial markets for investment in critical municipal infrastructure
by providing credit enhancement grants to State Pooled Finance Entities and to
facilitate the development of a Municipal Bonds market in small and medium
towns. The Urban Reforms Incentive Fund was set up in 2002-2003 to provide
incentives to state governments to carry out reforms. Each reform area was assigned
a special weightage. The states would enter into Memoranda of Agreement with
the Government of India for carrying out the reforms (NIUA, 2004).

9.1 Jawaharlal Nehru National Urban Renewal Mission (JNNURM) Scheme

The Central Government, with an investment of USD 20 billion over seven years,
introduced this scheme in 2005 and it aimed at revamping the quality of living
and infrastructure of 65 cities. The scheme involved a wide range of urban sec-
tor reforms to strengthen municipal governance as well as provide basic services
to the urban poor. The main thrust of this mission was to ensure improvement
in urban governance so that the ULBs become financially sound with enhanced
credit rating and ability to access capital market for undertaking new projects.
The mission was the single largest initiative of the government of India for planned
urban development that integrates the two pressing needs of urban India: massive
investments required for infrastructure development reforms that are required to
sustain investments.
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9.2 13t Finance Commission

The wealth generated in Indian cities because of economic growth is also not be-
ing shared in proportion with the higher tiers of government — Centre and State.
Whereas the 11" and 12* Finance Commission had only recommended ad hoc
grants to local bodies, the 13* Finance Commission (2010-2015) first suggested
sharing of funds with the local government from the divisible pool of income
tax. The 13" FC also recommended performance and basic grants, the former to
be transferred to ULBs on compliance of certain conditions that reinforced self-
governance, efficient fiscal transfers and greater transparency in the functioning
of the urban local bodies.

10 WHAT IMPROVED GOVERNANCE MEANS FOR URBAN INDIA

Better governance for India would involve getting rid of inefficiencies in the urban
system, and creating a robust atmosphere for the economies to grow. The immediate
urban development priorities for India are to achieve the minimum benchmark of
service delivery and aim for an improved resource use scenario with respect to land,
water, logistics — transport demand; energy; and food. Planning for better use of
urban space, provision of affordable housing for the economically weaker sections,
maintaining a balance between use of land for developmental purpose and that for
sustaining the fragile ecosystem in terms of agricultural land, forest land, grazing
grounds, protected land for flora and fauna, are all areas that need to be stressed.

Public transport has been at the center of transportation issues in India.
However, with average household incomes rising, and insufhicient public transport
available to cater to the demand, there is an alarming rise in the ownership of
private vehicles. Each megacity has its own character and transportation problems
and challenges. Delhi and Mumbai have similar population and high per capita
GDP, but private car ownership is higher in the former, while the share of public
bus transport and suburban railway systems is higher in Mumbai. This results in
60% less energy consumption and emissions in Mumbai compared to Delhi (Das
and Parikh, 2004). A study on future urban mobility for 84 cities across the world
found Kolkata to perform the best in terms of public transport availability vis-a-vis
the other six Indian cities. While Mumbai (rank 41) comes second, Chennai (54)
comes third followed by Hyderabad (55), Bangalore (65) and Delhi (79) (Little
and UITP, 2013). With effective transit-oriented development and provision of
appropriate systems of public transportation supported by adequate and appropri-
ate land uses and integrated planning, a higher modal share of public transport
can be achieved.

A key challenge in urban planning in India is to bring about integra-
tion across knowledge domains and expertise. The onus of spatial planning
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lies with the architects and planners, while transport planning is performed
by specialist engineers. Likewise, housing design is a separate discipline and
environment management is another. Integrated planning is the answer to
overcome the challenges of urban India and to achieve optimum outcomes in
terms of balanced development with convergence of resources and enforcement
of inter-sectoral priorities.

11 WAY FORWARD

BRICS has already recognized the importance of coordinated urban planning, ef-
fective urban governance through a smart city approach, and creation of a sound
fiscal base for the cities. We emphasize increased dialogue and cooperation between
BRICS countries in addressing these specific challenges through knowledge ex-
change. Strengthening of research collaborations and enhancing twinning arrange-
ments between cities will allow us to concentrate on shared needs: participative
planning, sanitation, mobility and ICT-based applications. The BRICS Academic
Forum can facilitate such cooperation, especially where it leads to innovative solu-
tions that are appropriate for the context and sustainable over time.
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