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CHAPTER-III

LAND REVENUE

3.1 Tax administration 

The administration of Land Revenue Department vests with the Principal 

26 districts. Each district is further divided into talukas and villages. 

of their respective districts. The Mamlatdars

charge of the administration of their respective talukas and exercise supervision 

and control on talatis who are entrusted with the work of collection of land 

revenue. In addition, the Revenue Department has delegated powers to the 

Panchayat

land revenue to facilitate the revenue administration.

3.2 Analysis of budget preparation

3.3 Impact of Audit Reports

underassessment/loss of revenue, application of incorrect rate of tax, incorrect 

computation etc, with revenue implication of ` 106.36 crore in 21 paragraphs. 

paragraphs involving ` 6.24 crore and had since recovered ` 1.29 crore. The 

(` in crore)

Year of Audit
Report

Paragraphs
included

Paragraph
accepted

Amount recovered

No Amount No Amount No Amount

2005-06 4 2.31 4 2.01 3 0.64

2006-07 6 22.11 4 0.34 1 0.02

2007-08 4 6.90 4 0.61 3 0.47

2008-09 5 25.86 4 3.25 3 0.14

2009-10 2 49.18 1 0.03 1 0.02

Total 21 106.36 17 6.24 11 1.29



42

Audit Report (Revenue Receipts) for the year ended 31 March 2010

per cent The Government may take suitable 

initiative for speedy recovery. 

3.4 Results of audit

under assessment of tax and other irregularities involving ` 271.84 crore in 181 

Sl.

No.

Category No. of 

cases

Amount

(` in crore)

1. Receipts from conversion of land (A review) 1 48.81

2.

price

36 123.73

3.

at revised rate, non-raising NAA demand

18 10.80

4. 30 5.59

5. Other irregularities 96 82.91

Total 181 271.84

` 3.37 lakh in 14 cases pointed out in 

A review on the “Receipts from conversion of land” involving ` 48.81 crore 
and few illustrative cases involving ` 37.74 lakh are mentioned in the following 
paragraphs.
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3.5 Receipts from conversion of land

Highlights

In 121 cases, the restrictions of new and restricted tenure were removed 
Mamlatdar

the Government. The Collectors also did not review the orders within the 

this account in these cases worked out to ` 136 crore.

(Paragraph 3.5.8)

and new jantri

Committee and the jantri

new jantri was made effective. The concerned Collector(s) did not inform 
jantri and adopted lower 

jantri. This loss of revenue in the form of premium 
price was estimated at ` 14.85 crore due to adoption of lower jantri rates.

(Paragraph 3.5.9)

was of “new and restricted tenure” The concerned Collector/DDO did not 
ascertain the correctness of the tenure resulting in revenue loss of premium 
price of ` 6.64 crore. 

(Paragraph 3.5.10)

per cent

 (Paragraph 3.5.14)

in orders of allotment of Government land. In 16 cases, though the occupants 

failed to detect the same and initiate action to regularise the cases for 
` 16.81 crore. 

(Paragraph 3.5.15)

There was lack of effective mechanism at district level to watch compliance 

the Government from time to time in respect of the conversion of the 

Government revenue of ` 16.66 crore. 

(Paragraph 3.5.16 and 3.5.17)
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re-grant the land to purchaser under new and restricted tenure and recover 

premium at 100 per cent

premium price of ` 5.44 crore. 

(Paragraph 3.5.19 and 3.5.20)

3.5.1 Introduction

According to the Directorate of Economics & Statistics, the total area of Gujarat 

comprises 188 lakh hectares of land. Out of this, 18.65 lakh hectares is covered 

under forest area, 25.99 lakh hectares is used for non-agricultural purposes, 

19.84 lakh hectares is used for agricultural purposes and the remaining 123.52

the Gujarat Land Revenue (GLR) Rules, 1972 empower the Collector and 

other revenue authorities to deal with the allotment of Government land on 

the Government from time to time.

tenure31

conversion tax (CT) and non-agricultural assessment (NAA) and measurement 

unauthorised use of the land.

“Receipts from conversion of land”

discussed in the succeeding paragraphs. 

3.5.2 Organisational set up

restricted tenure to old tenure32

price (PP), conversion tax (CT), non-agricultural assessment (NAA), 

31

32
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Prant Prant

level, 232 Mamlatdars, 224 Taluka 

Taluka level, kasba/village talati at kasba and village level.

3.5.3 Scope of Audit and Methodology

We test checked records of 2233

kasba/village relating to the period 2004-05 to 2008-

pre-designed checklist along with regular transaction audit. The districts were 

3.5.4 Audit criteria

circulars/orders issued under the said Acts and judicial pronouncements.

3.5.5 Audit objectives

The terms and conditions of the Government orders of conversion of 

Adequate internal control mechanisms including internal audit were 

in place to monitor the assessment and collection of land revenue and 

check its leakage.

3.5.6 Acknowledgement

Indian Audit & Accounts Department acknowledges the co-operation of the 

33
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to the Government in

attended the meeting. The replies furnished during the exit conference and at 

review.

3.5.7 Trend of receipts

2009-10 alongwith the total tax/non-tax receipts during the same period is

(` in crore)

Year Budget
estimates

Actual
receipts

Variation 
excess (+)/ 
shortfall (-)

Percentage 
of variation

Total tax/ 
non-tax

receipts of 
the State

Percentage 
of actual 

receipts vis-a
vis total tax/

non-tax
receipts

2005-06 134.42 380.23 (+) 245.81 (+) 182.87 19,051.48 2.00

2006-07 250.00 498.71 (+) 248.71 (+) 99.48 23,413.41 2.13

2007-08 267.50 683.09 (+) 415.59 (+) 155.36 26,494.88 2.58

2008-09 550.00 543.50 (-)6.50 (-) 1.18 28,656.35 1.90

2009-10 688.50 1,161.20 (+) 472.7 (+) 68.66 32,191.94 3.61

68.66 per cent and 182.87 per cent

we
recommend the Government to issue suitable directions to the Department
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that the estimates are as close to the actual receipts as possible.

3.5.8  Loss of revenue due to absence of system to review of decisions 

of Mamlatdar ALT by the Collector 

During test check 

of records of the 

Mamlatdar &

Agricultural Land 

under the Collector, 

Surat, we noticed 

that in 121 cases, the 

Mamlatdar & ALT 

had issued orders 

the restrictions of 

removed, without 

price the Mamlatdar

ALT, while removing 

the restriction did not 

as per the Government 

orders. The Collector, 

Surat also did not call 

for the records of these 

cases for the purpose 

of the review within 

these cases. 

Thus due to the failure on the part of the Collector to call for the cases suo moto

According to Government of Gujarat decision, 

new tenure to old tenure was 80/50 per cent of the 

market value for non-agricultural or agricultural 

per

cent of the market value for non-agricultural/

agricultural purpose.

The Government vide Circular No. GNT-1095-

delegated the powers of conversion from new 

tenure to old tenure to Mamlatdar ALT under 

general powers of Mamlatdar ALT under Section 

70 (O) of the Act.

Section 76A of the Act empowers the Collector 

to call for records of cases of the removal of the 

Mamlatdar and ALT, 

either suo moto or on a reference made in this 

Mamlatdar and ALT and pass the order 

thereon. During review of these cases, Collector 

Mamlatdar and ALT has exercised the power 

the Collector.



48

Audit Report (Revenue Receipts) for the year ended 31 March 2010

premium price at 80 per cent of market value which worked out to ` 136 crore 

as per the jantri rates. 

the Mamlatdar and ALT in revision either suo moto or on a reference made in 

delegated to Mamlatdar

Mamlatdar and ALT. Thus, non-review of these cases 

` 136 crore.

We recommend the Government to consider devising a system to ensure 

that the Mamlatdars discharge their duty as per the Governments’ decision/
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3.5.9  Loss of revenue due to abnormally low jantri rates compared 

to DLPC rates 

Test check of the 

the three Collectors34

revealed that in 16 

cases35, the premium 

price was recovered as 

per the new jantri. On 

comparison of the rates 

we noticed that the 

higher (three to nine 

times) than the new 

jantri. There was a 

two sets of the rate 

though the DLPC 

jantri came into effect. 

jantri

jantri

Chairman of DLPC, in respect of these cases, concerned Collector should 

jantri.

jantri

cases resulted in foregoing of revenue in the form of premium price of ` 14.85

crore.

34 Gandhinagar, Patan and Surat.
35

District No. of cases DLPC rate Jantri rate Variation Loss (in `)

Surat 1 1,125 200 925 3,88,07,080

Patan 1 900 260 640 1,24,83,584

Gandhinagar 9 1,000 350 650 9,71,89,880

1 950 100 850

3 3,600 700 2,900

1 3,800 700 3,100

Total 16 14,84,80,544

` 14.85 crore.

committee at the district level (DLPC) with District 

Collector as chairman and District Development 

Further, Government decided that new jantri as

2008 to recover the premium price as per new 

jantri effective from 1 April 2008 in all the cases 

jantri
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holders and to make it transparent, the State Government had decided in 

jantri rate for the valuation of land for premium after 

implementation of new jantri. It was a conscious decision of the Government to 

jantri rate after 1 April 2008. 

DLPC rate and janti.

jantri rates. Since 

 jantri

time limit to review the jantri rates to make them current.

We recommend the Government to consider establishing a system to 

identify such cases of wide variation between DLPC rates and jantri rates 

and prescribe time limits for revision of jantri rates. 

3.5.10  Non-levy of premium price due to improper regularisation of 
tenancy cases 

Test check of NA 
cases
three DDOs37 for the 

that in six cases, 
either the purchase 

the landlord or the tenants were made owners without issuing Form-9. The 
land in these cases was treated as old tenure instead of new and restricted 
tenure. In other four cases, though the land was allotted under new and 
restricted tenure, it was treated as old tenure. The concerned DDO did not 
ensure the evidences indicating the fact that restrictions of new tenure had 

` 6.64 crore. 

We recommend the Government to consider establishing a system to collect 
and verify all the evidences in support of the titles of the land and for 

the tenant in Form-936

36

37
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3.5.11  Loss of revenue due to lack of co-ordination between registering 

conditions of orders in case of conversion of land 

Form VI in village 
records and recitals of 
sale deed registered 

During cross 

Village Form (VF)-

respective kasba talaties of Mamlatdar working under two Collectors38 for 

` 86.82 lakh. 

higher sale consideration than the estimated market value adopted for the 

`
13.41 lakh. 

jantri
jantri or sale value whichever is higher.

As per the Government Resolution dated 16 

consideration, as per sale deed registered on the 

in the cases where the sale consideration is higher 

value.

38
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We recommend the Government to issue instructions to the registering 

authorities to pass on the copies of sale deeds to the revenue authorities in 

the interest of revenue.

3.5.12  Non-detection of unauthorised use of the land and non-levy of 

prescribed penalty 

Revenue Code, 1879 

and the Rules made 

thereunder provide 

than the purpose for 

which it is assessed 

or held without 

prior permission 

of the competent 

 of non-agriculture assessment of the area of land. The Government has instructed 

39 and six DDOs40 for the 

land for non-agricultural purposes without prior permission of the Collector 

for the regularisation of these cases.

Prant Mamlatdar check revenue 

records during their tours which covers aspects like NA permission, titles of 

39

40

Talati-cum-Mantri of the village/kasba and 
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time of promulgation of revenue records. 

Department needs strengthening.

(` in lakh)

Unit No. of 
cases

Penalty
leviable @ 
40 times 
of NAA

Penalty
levied

Non/short levy 
of penalty

DDO, Gandhinagar 1 2.50 0 2.50

DDO, Narmada (Rajpipla) 1 0.78 0 0.78

DDO, Godhra 1 1.50 0.15 1.35

Collector, Surat
4 3.34 0 3.34

1 1.27 0.01 1.26

Collector, Anand 2 1.92 0.19 1.73

Rajkot,
34 10.57 4. 59 5.98

Total 44 21.88 4.94 16.94

` 16.94 lakh. 

cases for ` 3.34 lakh and recovered ` 1.62 lakh in two cases. 

We recommend the Government to consider strengthening the system for 

timely detection of unauthorised use of land and making inspections more 

effective.

3.5.13 Internal controls

Revenue Department instructions (August 1975) provided that the concerned 

Collector/DDOs were required to furnish information regarding inspections 

not effective and adequate.
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3.5.14 Internal Audit

An independent and effective internal audit under the direct control of the head 

of the Department is essential for ensuring compliance of the provisions of the 

Acts/Rules and the Government instructions regarding assessment of revenue, 

prompt raising of demands, its collection and accounting and for overall 

inspection of the district and taluka

Mamlatdar Mamlatdars and one 

Gujarati Mamlatdar is posted in all the three parties.

Revenue Department’s circular (August 1975) also provides that as per 

the Government called for such information from the Collectors/DDOs, in 

June 2010. 

percentage of which shows an increasing trend which reached upto 62.84 per

cent
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Year No. of 
Inspection

Reports
issued

No. of 
objections

raised

No. of 
objections

complied till 
31.3.2010

No. of 
objections

outstanding till 
31.3.2010

Percentage 
of non-

complied
objections

2004-05 95 18,675 13,347 5,328 28.53

2005-06 159 21,225 13,891 7,334 34.55

2006-07 136 23,568 13,431 10,137 43.01

2007-08 136 25,385 12,304 13,081 51.53

2008-09 143 22,599 8,357 14,202 62.84

staff were occupied with various programs like Elections, Kanya Kelvani, 

Garib Kalyan Melas, Krishi Mahotsava, Gunotsav, Swarnim rath yatra etc.

3.5.15  Non/short levy of premium due to non-detection of a breach 
of conditions of orders of allotment of land 

During test check of 

records relating to 

of three Collectors41

to 2008-09 we noticed 

that in 15 cases, the 

applicants committed 

like (i) NA permission 

six months of the date 

of order, (ii) if the 

Government and order issued for allotment of the land under new and restricted 

failed to follow-up these conditions and initiate action. The premium price at 

initiate action to recover the premium price of ` 15.76 crore. 

In another case, we noticed that the entire land under new and restricted tenure 

Nazrana” for sale and entire land 

41

to convert the land under new and restricted tenure 

into old tenure for sale/transfer for agricultural 

allotment of land under new and restricted tenure 

viz. sale/transfer or unauthorised NA use etc.,

without prior permission of the Collector attracts 
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residential use, had commenced commercial use on part of the land. We further 

` 1.05 crore.

2010).

3.5.16 Short levy of premium price/occupancy price due to non-

 application of revised market rates

There is lack of effective mechanism at district level to watch compliance 

Government from time to time in respect of the conversion of the land for various 

3.5.16.1 During test 

check of cases of 

removal of restrictions 
42

2007-08 and 2008-

09, we noticed in nine

cases that though more 

expired from the date 

per cent in market 

could have received more premium price in case of revised market value of 

premium price of ` ` 60.83 

lakh.

42

that in case of the allotment of the Government 

12 per cent 

increase of 12 per cent

afresh if the order of allotment is issued after 
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3.5.16.2 During

test check of cases 

one case, different 

applications of one 

applicant were sent to 

the market rate was 

price of ` 16.78 lakh. 

3.5.16.3 During Cross 

Collectors43 and DDO, 
Amreli with relevant 
village records for 

found that in four 
cases, the applicants 

effected without execution and registration of the documents. This resulted in 
` 8.73 lakh.

documents are not required in such cases.

where the market value of the land in case of such 

applications exceeds ` 50 lakh. The SLPC would 

the actual market value to avoid loss of revenue. 

The Government issued such instructions to 

` 50 lakh so as to 

Government of Gujarat issued instructions 

Registration Act, 1908. 

43 Himatnagar, Rajkot and Surat. 
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3.5.16.4 Our test

check of allotment of 

44

09 revealed that in 

79 cases, though the 

land was handed over 

to the allottees, the 

handing over the possession of the land. This resulted in non-realisation of 

` 2.56 crore.

45 and the 

We recommend the Government to consider instructing the implementing 

Departments to maintain category wise orders/resolutions/instructions for 

revenue.

44

45

The Government of Gujarat in April 2002 

instructed all Collectors and concerned 

competent authorities to include the condition 

of the Government land. It was also instructed to 
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3.5.17 Non/short levy of conversion tax

During test check 
of the records of 
16 Collectors46

Collector, Rajkot 
and 10 DDOs47 for 
the period 2004-
05 to 2008-09, we 
noticed that out of 464 
cases, in 357 cases, 
conversion tax was not 
levied on Government 
land allotted for 
NA purposes where 
separate NA permission 
was not required. In 
other 105 cases, we 
noticed that conversion 
tax was either not 
levied or levied 
short while granting 
NA permission. In 
other two cases, the 
differential conversion 
tax was not levied 
on change in use of 
land from one NA 
purpose to another. 

failed to implement 

` 8.59 crore.

46

47

(Rajpipla), Surat.

on change in the mode of use of the land from 

agricultural to non-agricultural (NA) purposes or 

from one non-agricultural purpose to another in 

purposes depending upon the population of the 

challan in the 

Government, a tax at such rate as is equivalent to 

conversion tax and non-agricultural assessment 
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3.5.18 Short levy of premium price due to non-observance of the 

policy decided by the Government to adopt new jantri

Our test check of 

records of the two 

Collectors48 for the 

2008-09 revealed 

that in 2 cases, the 

Collector did not adopt 

the rates of new jantri

value for the purpose 

price for conversion 

of new tenure land to 

old tenure and in one 

case, the Collector 

recovered premium at 

DLPC rates, though 

premium price of ` 20.08 lakh.

3.5.19 Non-compliance of decision taken by the Government/ Gujarat 

Revenue Tribunal in re-allotment of land by the Department

Test check of cases 

and Amreli and

Collector, Dholka 

under control of the 

to 2008-09 revealed 

that in nine cases,

the land was allotted 

to the concerned 

tenant under new and 

restricted tenure. However, it was not entered as new and restricted tenure 

new jantri

effective date of new jantri. The Superintendent 

new jantri for the purpose of valuation of the 

new jantri effective from 1 April 2008 in pending 

cases where the orders permitting conversion of 

land from new and restricted tenure to old tenure 

3.5.19.1

cases that sale or transfer of new and restricted 

tenure land, which took place without prior 

of premium price at the rate of 100 per cent of

market values.

48 Junagadh and Narmada (Rajpipla).
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purchaser/PoA holder also sold the land to new purchaser for non-agricultural 

per cent of market value as per decision 

price at 80 per cent

not follow the decision of the Government to re-grant the land to purchaser 

under new and restricted tenure and recover premium at 100 per cent of market 

` 2.33 crore.

3.5.19.2 D u r i n g 

test check of non-

agriculture assessment 

Collector (Prant), 

Viramgam under 

control of the 

we noticed in detailed 

that in two cases,

the occupants had 

purchased the new 

and restricted tenure 

land as old tenure with 

The Collector 

as new tenure land. 

However, the decision of the GRT was not followed and these cases were not 

regularised as sale of new tenure land for agriculture purpose. The Departmental 

non-entering the words “New and Restricted Tenure” in village records and 

premium price of ` 51.55 lakh.

We recommend the Government to consider framing a policy to follow the 

decision of the GRT/Government in cases of re-establishment of new tenure 

occupancy and prescribing a system of periodical review of cases on sale of 

new tenure land.

In case of unauthorised removal of the restrictions 

land as new tenure in review/revision/appeal 

of registration of sale deed and interest at 12 per

cent

issue of orders as the purchasers had purchased 
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3.5.20  Non-levy of premium price due to non-observance of 

provisions of the Act

During test check of 

Anand and Collector, 

Himmatnagar and 

three DDOs49 for the 

that the land was 

owner for gharkhed

1965. However, the 

re-allotment of the 

land was made under 

old tenure instead of 

new and restricted 

tenure. In two other 

Re. one was paid after 

respective Mamlatdar

in favour of the tenant as old tenure land instead of granting it under new and 

restricted tenure. Mamlatdar and ALT failed to implement the provisions of the 

` 2.59 crore.

land owner for gharkhed

Amended proviso of Section 32P of the

new and restricted tenure, if the land was given 

gharkhed

1965 in the cases where the tenant was not 

interested in purchasing the said land or the tenant 

was not allowed to purchase the land, or purchase 

was cancelled etc. Amended proviso to Section 

Mamlatdar

regularising such cases for sale/ transfer or NA 

land from new and restricted tenure to old tenure 

49
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3.5.21  Non/short levy of measurement fee

Test check of the 
record of the eight 
Collectors50, eight 
DDOs51 and seven 
TDOs52

2008-09 revealed 
that in 415 cases, 
NA permission was 
granted as per the plan 
approved for various 

either not recovered or was recovered at incorrect rates on plots approved. This 
` 55.54 lakh.

challan

measurement through DILR53

measurement fees is a pre-requisite for the consideration of NA application and 

3.5.22  Non/short levy of non-agricultural assessment

Test check of records 

of the Collector, 

Collector, Valsad and 

TDO, Nadiad for the 

09, revealed that in 

48 cases, though the 

NA permissions were 

granted or deemed to 

the NAA of ` 22 lakh 

was not levied for the 

period of NA use. 

During test check 

Settlement Commissioner and Director of Land 

2000 revised the rates of measurement fees 

` 1,200 

for development plan upto four plots and ` 300 

for each additional plot.

50

51

52

53 District Inspector of Land Records.

agricultural assessment (NAA) on land used for 

rates depending on the use of the land are 

The Code provides for issue of a demand notice 

the land revenue. Further, as per section 48 of 

land is used for NA purposes with or without the 
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Rajkot and Vadodara and DDO,

` 4.33 lakh in 24 cases. These resulted in total 

` 26.33 lakh.

3.5.23  Other points of interest

During test check 

2004-05 to 2008-09, 

we noticed that the 

entire area of one 

as falling under 

one case, we noticed 

had recovered the premium at the rate of 60 times of NAA, instead of rate 

per cent of the market value of the 

During test check of the records of the Collector, Gandhinagar we noticed 

that in two cases, the Collector had adopted the jantri

jantri effective from 1 April 

2008.

jantri rates were not 

jantri. This resulted in short 

`

jantri

is applied for all over the State and there is no separate jantri

per cent

3.5.23.1

to convert new and restricted tenure land into 

old tenure for sale, transfer for agricultural or 

non-agricultural purposes. Different rates were 

Nagarpalika,
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We recommend the Government to consider collecting database of the area 

jantri rates for that area.

During test check 

the Collector, Patan 

and Collector, Rajkot 

we noticed that in 

three cases, market 

jantri was not considered and the rate on lower side was 

`

29.16 lakh.

After this was pointed out, the Collector, Rajkot recovered the differential 

premium price of `

mandal

` 4.10 lakh.

`

3.5.24 Conclusion

Mamlatdars in removing restrictions. The Mamlatdars had removed the 

restrictions in tenure in violation of the Government instructions resulting in 

Mamlatdars. The Government had 

3.5.23.2 The Government of Gujarat decided 

restricted tenure into old tenure for sale/transfer 

for agricultural purpose or non-agricultural 

time.



66

Audit Report (Revenue Receipts) for the year ended 31 March 2010

of co-ordination amongst the Revenue and Registering Authorities of the same 

poor internal control and monitoring at the apex level. 

3.5.25 Summary of recommendations

We recommend the Government to consider implementing the following 

issue suitable directions to the Department for framing the budget 

are as close to the actual receipts as possible;

consider devising a system to ensure that the Mamlatdar discharge their 

duty as per the Governments’ decision/Act/Rules. The Government may 

consider establishing a system to identify such cases of wide variation 

between DLPC rates and jantri rates and prescribe time limits for 

revision of jantri rates;

issue instructions to the registering authorities to pass on the copies of 

sale deeds to the revenue authorities in the interest of revenue;

consider strengthening the system for timely detection of unauthorised 

use of land and making inspections more effective;

consider instructing the implementing Departments to maintain category 

cases and to avoid continuous shortfall of revenue;

consider framing a policy to follow the decision of the GRT/Government 

in cases of re-establishment of new tenure occupancy and prescribing a 

system of periodical review of cases on sale of new tenure land; and

and providing the jantri rates for that area.
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3.6 Non-levy of service charges

During test check of 

Collectors (VoP)54

noticed in 7,689 cases 

that Mamlatdar55

realised ` 5.76 crore 

from the defaulters 

during the period 

2005-06 to 2008-

09 as arrears of land 

revenue. However, 

the service charges 

` 28.71 lakh.

During test check of 

the records of nine 

taxation authorities56

period 2007-08, we 

noticed that in 625 

cases, the Departmental 

`

service charges of ` 9.03 lakh.

3.6.1

penalties, interest and other dues required to 

Collector as arrears of land revenue. Further, 

Rule 117C of the Gujarat Land Revenue Rules, 

per cent

arrears of land revenue. Superintendent of Stamps 

3.6.2

that the tax due and not paid as provided in the 

Further, Rule 117C of Gujarat Land Revenue 

per cent

of service charges from the defaulters as cost of 

collections.

54

55

of a taluka.
56


