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A Framework for Detecting Over-indebtedness and 
Monitoring Indian Credit Markets 

Summary:

Excessive debt negatively affects households and can diminish any developmental gains from 
such debt. It also dampens a nation’s economic growth and threatens its financial stability. 
India has had a checkered history of having experienced outbreaks of localised or regional 
borrower distress. Given that signs of borrower distress are raising their head most recently in 
the eastern and north-eastern states of India, there is a clear and urgent need for systematic 
course-correction. The regular off-site reporting formats currently deployed by the RBI for 
both NBFCs and banks are inadequate to shed light on the health of credit markets. Also, 
these formats are not able to capture the extent of indebtedness in the population. Thus, in 
this policy brief, we propose a Framework through which the RBI may simultaneously monitor 
Indian credit markets and detect the prevalence of over-indebtedness. Initially presented in 
our earlier report titled “Detecting Over-Indebtedness while Monitoring Credit Markets in 
India”, the Framework was developed after a study of the literature on the subject, analysis of 
international best practices, and a study of all RBI-mandated regular off-site reporting formats.

In the Framework, we lay out the indicators that the RBI must capture from all lending 
institutions. These indicators are designed to provide the RBI with necessary insights into the 
credit markets at three levels, namely borrower-level, provider-level and market-level. We 
posit that with appropriate analytical tools, the RBI will be able to ascertain the prevalence of 
over-indebtedness amidst borrowers. In this policy brief, we also lay down the additional 
steps that the RBI must take, before operationalising the framework, and for its continued 
validation. After analysing the priority and ease of operationalisation of the 
recommendations, we propose a staggered implementation. Spread across four phases, these 
recommendations may be implemented within two years. Once implemented, the 
recommendations are expected to help the RBI effectively discharge its mandate of ensuring 
“systemic stability” and “consumer protection”, especially in light of the uncertainties around 
debt stress induced by the COVID-19 crisis. 

About Financial System Design Initiative:

The Financial System Design Initiative (FSD) within Dvara Research aims to build and further 
the vision of a well-functioning financial system for India that is built on three fundamental 
pillars: High Quality Origination, Orderly Risk Transmission, and Robust Risk Aggregation. Since 
2008 when Dvara Research was founded, the Financial Systems Design Initiative has made 
several contributions to the Indian financial system and participated in strong formal 
engagements with financial sector regulators and the Government of India. 

Introduc�on

The Code on Social Security Bill, 2019 [“the Bill”], introduced in Parliament in December 2019, is the most 
recent a�empt to ra�onalise patchwork of social security legisla�on into a comprehensive Code. One of the 
key differences between the 2019 Bill and the versions in 2018 and 2017 is the chapter on unorganised sector 
workers. Earlier versions of the Bill provided for equal social security benefits for all categories of workers. 
However, the 2019 Bill treats informal sector workers as a separate category and provides that the 
government will frame schemes for their welfare.

As we have noted in our comments to the Ministry of Labour in 2019,2 there is a lack of clarity on who 
informal sector workers are, meaning that there is a further lack of clarity on whom the interven�ons target. 
Further, it is unclear why informal sector workers are treated as a separate class from organised sector 
workers, or why informal sector workers receive far less protec�on under the Statute. Under the Bill, welfare 
for unorganised sector workers is to be provided by schemes designed by the Central or State governments, 
while formal sector workers have clear en�tlements to provident fund, gratuity, employees’ state insurance 
and maternity benefits. This is deeply problema�c, as informal sector workers comprise more than 75% of 
the workforce.3 There is an urgent need to evaluate the structure of social security available to unorganised 
workers.

In this policy brief, we discuss:

                 i. The many defini�ons of informal sector workers, and whether social security should be universal
                 ii. Unorganised workers in the Code on Social Security Bill, 2019
                 iii. Design principles for social security interven�ons by the state and the private sector. 

1. Who is an Informal Sector Worker?

The following defini�ons in the Bill are of interest.

• S. 2(35): "gig worker" means a person who performs work or participates in a work arrangement and earns 
from such activities outside of traditional employer-employee relationship;

• S. 2(77): "unorganised sector" means an enterprise owned by individuals or self-employed workers and 
engaged in the production or sale of goods or providing service of any kind whatsoever, and where the 
enterprise employs workers, the number of such workers is less than ten;

• S. 2 (82) "wage worker" means a person employed for remuneration in the unorganised sector, directly by 
an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
temporary or casual worker, or as a migrant worker, or workers employed by households including 
domestic workers, with a monthly wage of an amount as may be notified by the Central Government and 
State Government, as the case may be.

S. 113 allows persons to self-iden�fy as unorganised sector workers.

• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".

Based on these defini�ons, the NCEUS found that about 86% of India’s workforce in 2004-05 would fall within 
the unorganised sector. 

• The Periodic Labour Force Survey 2017-18 (PLFS) relies on the defini�ons by the 17th Interna�onal 
Conference of Labour Sta�s�cians for workers in the informal sector. The report lists some categories of 
informal workers, including:

             o      own-account workers and employers who have their own informal sector enterprises;
             o contributing family workers, irrespective of whether they work in formal or informal sector 

enterprises;
o employees who have informal jobs … whether employed by formal sector enterprises, informal 

sector enterprises, or as paid domestic workers by households;
o      members of informal producers‟ cooperatives; and
o persons engaged in the own-account production of goods exclusively for own final use by their 

household, such as subsistence farming or do-it-yourself construction of own dwellings.5

The PLFS also considered only proprietorships and partnerships as informal sector enterprises. 

• The ILO Recommenda�on No. 202 defines the informal economy as covering “all economic activities by 
workers and economic units that are – in law or in practice – not covered or insufficiently covered by formal 
arrangement.” The Recommendation also clarifies that “informal work may be found across all sectors of 
the economy, in both public and private spaces.”

We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
of access to social security. This defini�on may leave out many workers from statutory social protec�on 
measures. According to the PLFS 2017-18, only 22.8% of Indian workers are in regular wage or salaried 
employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
workers employed outside of agriculture are employed in these informal sector enterprises. Further, 71% of 
regular wage employees have no wri�en job contract, while 49.6% of regular wage employees were not 
eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

We further note that terms “informal sector worker” does not encompass all those in need of social protec�on. 
The PLFS found that about 9% of workers were unemployed. Further, India has an old age dependency ra�o of 
around 9.3%, which is likely to increase to 12.4% by 2026.6 Many others may not be in the workforce for 
reasons of age, disability, or the need to provide unpaid care work at home. There is a need to include all these 
classes of individuals within the protec�on of a formal social security net. We therefore propose that any social 
security floor be made universally applicable to all persons.7

2. Informal Sector Workers Under the Code For Social Security Bill, 2019

S. 109 of the Bill reads:
(1) The Central Government shall formulate and notify, from time to time, suitable welfare schemes 

for unorganised workers (including audio visual workers, beedi workers, non-coal workers) on matters relating 
to—
          (i) life and disability cover;
          (ii) health and maternity benefits;
          (iii) old age protection;
          (iv) education;
          (v) housing; and
          (vi) any other benefit as may be determined by the Central Government.

(2) The State Government shall formulate and notify, from time to time, suitable welfare schemes for 
unorganised workers, including schemes relating to—
          (i) provident fund;
          (ii) employment injury benefit;
          (iii) housing;
          (iv) educational schemes for children;
          (v) skill upgradation of workers;
          (vi) funeral assistance; and
          (vii) old age homes.

Unlike the 2018 Dra�, the present Bill does not treat unorganised and organised sector workers in exactly the 
same way. Instead, while organised sector workers are covered under the chapters on provident fund, 
employees’ state insurance, gratuity, old age and maternity benefits, unorganised workers are only provided 
for under Chapter VII. 

Chapter VII is based on the Unorganised Workers Social Security Act, 2008 (“UWSSA”). As with the UWSSA, the 
Bill does not provide for content of the rights referred to in S. 109. Rather, these are le� to the discre�on of the 
execu�ve, which is to frame schemes. 

This is problema�c – schemes do not provide for jus�ciable rights which ci�zens can enforce in court. Further, 
they may be modified at any �me, at the discre�on of the government, and even to the detriment of the end 

beneficiary.8 Moreover, since schemes cannot be enforced in Court, their implementa�on depends on the 
availability of funds from the government. As reports have shown, the budget alloca�ons for schemes vary 
wildly from year to year,9 meaning that the implementa�on of many important schemes is haphazard at best. 
Further, while the Bill provides for self-iden�fica�on as an unorganised sector worker in s. 113, it does not clarify 
what the implica�ons of such registra�on – or the failure to do so – might be. 

Finally, the Bill does not envisage any role for the employer (except in the case of pla�orm workers in s. 114). 
This is problema�c, as it may mean that employers do not take responsibility for social security of their workers 
by keeping them in casual work arrangements. We note that the Contract Labour (Regula�on and Aboli�on) Act, 
1970 only applies to establishments with more than 20 workers and does not apply where work is of an 
“intermi�ent” or “casual nature.” Where work is contracted out to contractors and sub-contractors, it could 
become impossible to ascertain where the liability for workers’ welfare may lie. 

In sum, we iden�fy three key concerns with the Bill in its present form:

1. The Bill does not elaborate on the content of social security rights for the informal sector. Instead, it leaves 
this to the discre�on of the government. This in turn means that there is li�le certainty on what ci�zens may be 
en�tled to. Moreover, the government schemes referred to do not confer any jus�ciable rights on ci�zens.

2. This means that there is a stark difference in the types of rights formal sector workers receive and those 
available to informal sector workers. In this respect, the Bill is not an improvement over the Unorganised 
Workers Social Security Act, 2008.

3. There is a need to envisage a framework that assigns responsibility to different en��es – such as employers 
and contractors – in providing and delivering social security to workers. This is par�cularly relevant for those in 
the formal sector.

3. Designing Social Security Floors For India
A. Social Security Provided by the Government

As noted above, there is a need for social protec�ons to be made available universally, and not only to informal 
sector workers. A number of rights, including the right to health,10 shelter,11  and old-age pensions12  have been 
read into the right to life under Ar�cle 21 of the Cons�tu�on. Further, the Direc�ve Principles require the State 
to provide for the right to work,13 just and humane condi�ons of work14 and a living wage15.  

Many interna�onal instruments also relate to the need to provide for social security and basic economic rights 
to ci�zens. The Interna�onal Labour Organisa�on’s Recommenda�on No. 202 on Basic Social Security Floors and 
Recommenda�on No. 204 on the Transi�on from the Informal to the Formal Economy both refer to the need to 
put systems in place to protect the needs of informal sector workers. Further, the UN Sustainable Goal No. 8 

refers expressly to “full and produc�ve employment and decent work for all.”16

To give effect to these obliga�ons, it is necessary for the state to put social security mechanisms in place. We 
refrain from making any specific recommenda�ons with respect to the content of the social security floor to 
be provided by the government. Further research is required to evaluate the needs of those outside formal 
social security nets and how this should be delivered. However, we suggest the following design principles for 
a state-provided social security floor:

1. Floor level social protec�ons should be made available to all persons and not only those in the workforce. 

2. The social security tools available to those in the formal sector may not be appropriate for all persons. 
Instruments such as PF or Employees’ State Insurance require regular payment of contribu�ons from wages 
and a lack of liquidity. These may not be appropriate for those workers with seasonal occupa�ons or those 
who earn much less than minimum wage. 

3. Par�cular a�en�on must be paid to providing basic income security. The Code on Wages, 2019 provides 
that minimum wages are to be determined by skill and geographical region,17 not by consump�on 
requirements of individuals. As the PLFS highlights, many workers earn far less than the na�onal floor level 
minimum wage of Rs. 176.18 There is, therefore, an urgent need to ensure that the social security floor 
provides enough income security for persons to meet their consump�on requirements. 

4. There is a need for both clarity and certainty in en�tlements due to persons. As set out above, this can be 
provided by ensuring that social security floors are enshrined in statutes that set out basic en�tlements. 
Some ma�ers, such as the rupee amount of a transfer or the delivery architecture for a payment, may be 
determined by subordinate legisla�on. However, the content of social security rights must be set out in 
statute. 

5. Any social security policy must account for migra�on within India and the need for workers to be able to 
access benefits in different states. We note that the Bill does not make any express reference to migrant 
workers, nor any reference to the Inter-State Migrant Workers Act, 1979. This must be remedied and clear 
guidelines framed for migrant workers’ access to benefits.

6. There must be a simple and accessible grievance redressal mechanism available to persons. 

7. There may be a need to s�pulate mandatory contribu�ons by the employer and employee for social 
security. These contribu�ons must take the vola�le and seasonal nature of informal sector work into account 
and allow for flexibility in payments.
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The Context and the Problem

Access to credit enables an individual and her household to gain better financial wellbeing and economic 
welfare outcomes for the entire society. However, excessive amounts of debt diminish all developmental 
gains. Excessive household debt also negatively affects overall economic growth and stability. Signs of 
borrower distress have been appearing in many states over the past years, and most recently in the eastern 
and north-eastern states of India. These crises tend to not end well for both borrowers and providers. 
Therefore, there is an urgent need to develop regulatory capacity to monitor India’s credit markets and to 
prevent and manage distress caused by over-indebtedness (OI).

The Reserve Bank of India (RBI) uses various approaches to prevent OI, including ex-ante micro-prudential 
tools, like mandatory credit bureau checks and placing loan exposure limits on entities like NBFC-MFIs. It also 
uses ex-ante macro-prudential tools, like asset-level risk-weighting and prescriptions on asset provisioning. 
However, without a clear definition of OI, and the non-targeted nature (to prevent OI) of these policies, they 
have come up short in preventing OI. Further, these policies often lead to market distortions. Unfortunately, 
the RBI currently does not require reporting of several indicators which are essential for credit markets’ 
monitoring and detection of OI. 

What Must Be Done?

To discharge the mandate of ensuring “systemic stability” and “consumer protection”, the RBI must monitor 
the health of the Indian credit markets. For this, the RBI needs to first have visibility over several indicators, 
at a market-, provider-, and borrower-level. These indicators must also be captured at an appropriate level of 
geographic granularity (e.g., district-level) and across borrower segments. Thereafter, the RBI may 
incorporate these indicators as inputs to analytical tools to measure the levels of indebtedness, and over-
indebtedness across all districts of India. Certain indicators, like the debt serviceability of borrowers, will be 
more effective in estimating the levels of indebtedness. Other indicators, like Debt-GDP (or GVA) ratio, will 
be pivotal in estimating whether a particular geography is underserved or overheated. A Framework 
comprising of indicators across various levels is discussed in Figure-1.

Figure-1: Monitoring and Detection-Component Indicators of the Framework
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an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
temporary or casual worker, or as a migrant worker, or workers employed by households including 
domestic workers, with a monthly wage of an amount as may be notified by the Central Government and 
State Government, as the case may be.

S. 113 allows persons to self-iden�fy as unorganised sector workers.

• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".

Based on these defini�ons, the NCEUS found that about 86% of India’s workforce in 2004-05 would fall within 
the unorganised sector. 

• The Periodic Labour Force Survey 2017-18 (PLFS) relies on the defini�ons by the 17th Interna�onal 
Conference of Labour Sta�s�cians for workers in the informal sector. The report lists some categories of 
informal workers, including:

             o      own-account workers and employers who have their own informal sector enterprises;
             o contributing family workers, irrespective of whether they work in formal or informal sector 

enterprises;
o employees who have informal jobs … whether employed by formal sector enterprises, informal 

sector enterprises, or as paid domestic workers by households;
o      members of informal producers‟ cooperatives; and
o persons engaged in the own-account production of goods exclusively for own final use by their 

household, such as subsistence farming or do-it-yourself construction of own dwellings.5

The PLFS also considered only proprietorships and partnerships as informal sector enterprises. 

• The ILO Recommenda�on No. 202 defines the informal economy as covering “all economic activities by 
workers and economic units that are – in law or in practice – not covered or insufficiently covered by formal 
arrangement.” The Recommendation also clarifies that “informal work may be found across all sectors of 
the economy, in both public and private spaces.”

We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
of access to social security. This defini�on may leave out many workers from statutory social protec�on 
measures. According to the PLFS 2017-18, only 22.8% of Indian workers are in regular wage or salaried 
employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
workers employed outside of agriculture are employed in these informal sector enterprises. Further, 71% of 
regular wage employees have no wri�en job contract, while 49.6% of regular wage employees were not 
eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

We further note that terms “informal sector worker” does not encompass all those in need of social protec�on. 
The PLFS found that about 9% of workers were unemployed. Further, India has an old age dependency ra�o of 
around 9.3%, which is likely to increase to 12.4% by 2026.6 Many others may not be in the workforce for 
reasons of age, disability, or the need to provide unpaid care work at home. There is a need to include all these 
classes of individuals within the protec�on of a formal social security net. We therefore propose that any social 
security floor be made universally applicable to all persons.7

2. Informal Sector Workers Under the Code For Social Security Bill, 2019

S. 109 of the Bill reads:
(1) The Central Government shall formulate and notify, from time to time, suitable welfare schemes 

for unorganised workers (including audio visual workers, beedi workers, non-coal workers) on matters relating 
to—
          (i) life and disability cover;
          (ii) health and maternity benefits;
          (iii) old age protection;
          (iv) education;
          (v) housing; and
          (vi) any other benefit as may be determined by the Central Government.

(2) The State Government shall formulate and notify, from time to time, suitable welfare schemes for 
unorganised workers, including schemes relating to—
          (i) provident fund;
          (ii) employment injury benefit;
          (iii) housing;
          (iv) educational schemes for children;
          (v) skill upgradation of workers;
          (vi) funeral assistance; and
          (vii) old age homes.

Unlike the 2018 Dra�, the present Bill does not treat unorganised and organised sector workers in exactly the 
same way. Instead, while organised sector workers are covered under the chapters on provident fund, 
employees’ state insurance, gratuity, old age and maternity benefits, unorganised workers are only provided 
for under Chapter VII. 

Chapter VII is based on the Unorganised Workers Social Security Act, 2008 (“UWSSA”). As with the UWSSA, the 
Bill does not provide for content of the rights referred to in S. 109. Rather, these are le� to the discre�on of the 
execu�ve, which is to frame schemes. 

This is problema�c – schemes do not provide for jus�ciable rights which ci�zens can enforce in court. Further, 
they may be modified at any �me, at the discre�on of the government, and even to the detriment of the end 

refers expressly to “full and produc�ve employment and decent work for all.”16

To give effect to these obliga�ons, it is necessary for the state to put social security mechanisms in place. We 
refrain from making any specific recommenda�ons with respect to the content of the social security floor to 
be provided by the government. Further research is required to evaluate the needs of those outside formal 
social security nets and how this should be delivered. However, we suggest the following design principles for 
a state-provided social security floor:

1. Floor level social protec�ons should be made available to all persons and not only those in the workforce. 

2. The social security tools available to those in the formal sector may not be appropriate for all persons. 
Instruments such as PF or Employees’ State Insurance require regular payment of contribu�ons from wages 
and a lack of liquidity. These may not be appropriate for those workers with seasonal occupa�ons or those 
who earn much less than minimum wage. 

3. Par�cular a�en�on must be paid to providing basic income security. The Code on Wages, 2019 provides 
that minimum wages are to be determined by skill and geographical region,17 not by consump�on 
requirements of individuals. As the PLFS highlights, many workers earn far less than the na�onal floor level 
minimum wage of Rs. 176.18 There is, therefore, an urgent need to ensure that the social security floor 
provides enough income security for persons to meet their consump�on requirements. 

4. There is a need for both clarity and certainty in en�tlements due to persons. As set out above, this can be 
provided by ensuring that social security floors are enshrined in statutes that set out basic en�tlements. 
Some ma�ers, such as the rupee amount of a transfer or the delivery architecture for a payment, may be 
determined by subordinate legisla�on. However, the content of social security rights must be set out in 
statute. 

5. Any social security policy must account for migra�on within India and the need for workers to be able to 
access benefits in different states. We note that the Bill does not make any express reference to migrant 
workers, nor any reference to the Inter-State Migrant Workers Act, 1979. This must be remedied and clear 
guidelines framed for migrant workers’ access to benefits.

6. There must be a simple and accessible grievance redressal mechanism available to persons. 

7. There may be a need to s�pulate mandatory contribu�ons by the employer and employee for social 
security. These contribu�ons must take the vola�le and seasonal nature of informal sector work into account 
and allow for flexibility in payments.

Market level indicators estimate the productivity of credit and the relationship between demand and supply 
in the credit market. Credit-GDP ratios are traditional indicators of overheating in credit markets. It is used 
alike by regulators for monitoring purposes and providers for estimating business potential. Similarly, high 
market saturation indicates a greater degree of credit penetration, often correlated with a higher incidence 
of OI. 

Provider level indicators present the next level of granularity on the health of credit markets. Features of the 
providers' asset book could shed light on over-lending. To exemplify, providers’ uninhibited growth in 
specific geographies or among specific demographic categories could inadvertently lead to the 
overburdening of borrowers. Thus, measures reflective of such rapid growth of the asset book act as an 
early-warning indicator for borrower distress. These can also help the RBI narrow down its scrutiny to 
specific districts and credit activities. This is especially important when a granular view of the borrower 
profile is not available, or when it is impractical to undertake on-site supervision of all activities of credit 
providers.

Borrower level indicators measure the various aspects of a borrower’s liability profile. One key borrower-
level indicator here is a measure of the income profile-based debt serviceability. One approach may be to 
deploy the Debt Service Capacity Ratio (DSR), which measures the ratio of disposable income of the 
borrower to that of her repayment obligation. 

Debt Service Capacity Ratio =
Income of the Borrower - Expenditure of the Borrower

Repayment Obligation of the Borrower

This is relevant for loans taken for consumption purposes or where a direct increase in income-generation 
beyond current levels is not evident (for instance, loans for medical treatment, or school fees). For 
production or business expansion loans, expected DSR should be captured, in addition to DSR. Unlike DSR, 
expected DSR would also include the future cash-flows expected from the productive activity for which the 
loan is to be deployed. This distinction is important since the newly generated future cash-flows would be 
used for both making the lending decision and for servicing the loan by the borrower. Thus, in all cases, 
where the lender reasonably expects the loan to be for consumption purposes, only DSR should be reported. 
In cases where the lender reasonably expects the loan to be used for productive purposes, both DSR and 
expected DSR should be captured. 

When captured across various income segments of the borrower, DSR (or expected DSR) identifies specific 
borrower segments that may potentially experience debt stress. Further, the reporting must also be 
conducted across income segments and not at an aggregate level, since in aggregate data, the high DSR of 
high-income borrowers may overshadow the low DSR of low-income borrowers. Additionally, indicators such 
as the number of complaints to the Ombuds, and the number of insolvency and bankruptcy cases must also 
be sought to ascertain the prevalence of OI in a geography.

Upon collection of the data proposed under the Framework, RBI must aggregate the data and apply 
appropriate analytical tools to predict OI. Further, the RBI must have a validation strategy, whereunder 
consumer-level qualitative indicators concerning debt stress faced, sacrifices made, etc., are captured. These 
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Introduc�on

The Code on Social Security Bill, 2019 [“the Bill”], introduced in Parliament in December 2019, is the most 
recent a�empt to ra�onalise patchwork of social security legisla�on into a comprehensive Code. One of the 
key differences between the 2019 Bill and the versions in 2018 and 2017 is the chapter on unorganised sector 
workers. Earlier versions of the Bill provided for equal social security benefits for all categories of workers. 
However, the 2019 Bill treats informal sector workers as a separate category and provides that the 
government will frame schemes for their welfare.

As we have noted in our comments to the Ministry of Labour in 2019,2 there is a lack of clarity on who 
informal sector workers are, meaning that there is a further lack of clarity on whom the interven�ons target. 
Further, it is unclear why informal sector workers are treated as a separate class from organised sector 
workers, or why informal sector workers receive far less protec�on under the Statute. Under the Bill, welfare 
for unorganised sector workers is to be provided by schemes designed by the Central or State governments, 
while formal sector workers have clear en�tlements to provident fund, gratuity, employees’ state insurance 
and maternity benefits. This is deeply problema�c, as informal sector workers comprise more than 75% of 
the workforce.3 There is an urgent need to evaluate the structure of social security available to unorganised 
workers.

In this policy brief, we discuss:

                 i. The many defini�ons of informal sector workers, and whether social security should be universal
                 ii. Unorganised workers in the Code on Social Security Bill, 2019
                 iii. Design principles for social security interven�ons by the state and the private sector. 

1. Who is an Informal Sector Worker?

The following defini�ons in the Bill are of interest.

• S. 2(35): "gig worker" means a person who performs work or participates in a work arrangement and earns 
from such activities outside of traditional employer-employee relationship;

• S. 2(77): "unorganised sector" means an enterprise owned by individuals or self-employed workers and 
engaged in the production or sale of goods or providing service of any kind whatsoever, and where the 
enterprise employs workers, the number of such workers is less than ten;

• S. 2 (82) "wage worker" means a person employed for remuneration in the unorganised sector, directly by 
an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
temporary or casual worker, or as a migrant worker, or workers employed by households including 
domestic workers, with a monthly wage of an amount as may be notified by the Central Government and 
State Government, as the case may be.

S. 113 allows persons to self-iden�fy as unorganised sector workers.

• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".

Based on these defini�ons, the NCEUS found that about 86% of India’s workforce in 2004-05 would fall within 
the unorganised sector. 

• The Periodic Labour Force Survey 2017-18 (PLFS) relies on the defini�ons by the 17th Interna�onal 
Conference of Labour Sta�s�cians for workers in the informal sector. The report lists some categories of 
informal workers, including:

             o      own-account workers and employers who have their own informal sector enterprises;
             o contributing family workers, irrespective of whether they work in formal or informal sector 

enterprises;
o employees who have informal jobs … whether employed by formal sector enterprises, informal 

sector enterprises, or as paid domestic workers by households;
o      members of informal producers‟ cooperatives; and
o persons engaged in the own-account production of goods exclusively for own final use by their 

household, such as subsistence farming or do-it-yourself construction of own dwellings.5

The PLFS also considered only proprietorships and partnerships as informal sector enterprises. 

• The ILO Recommenda�on No. 202 defines the informal economy as covering “all economic activities by 
workers and economic units that are – in law or in practice – not covered or insufficiently covered by formal 
arrangement.” The Recommendation also clarifies that “informal work may be found across all sectors of 
the economy, in both public and private spaces.”

We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
of access to social security. This defini�on may leave out many workers from statutory social protec�on 
measures. According to the PLFS 2017-18, only 22.8% of Indian workers are in regular wage or salaried 
employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
workers employed outside of agriculture are employed in these informal sector enterprises. Further, 71% of 
regular wage employees have no wri�en job contract, while 49.6% of regular wage employees were not 
eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

We further note that terms “informal sector worker” does not encompass all those in need of social protec�on. 
The PLFS found that about 9% of workers were unemployed. Further, India has an old age dependency ra�o of 
around 9.3%, which is likely to increase to 12.4% by 2026.6 Many others may not be in the workforce for 
reasons of age, disability, or the need to provide unpaid care work at home. There is a need to include all these 
classes of individuals within the protec�on of a formal social security net. We therefore propose that any social 
security floor be made universally applicable to all persons.7

2. Informal Sector Workers Under the Code For Social Security Bill, 2019

S. 109 of the Bill reads:
(1) The Central Government shall formulate and notify, from time to time, suitable welfare schemes 

for unorganised workers (including audio visual workers, beedi workers, non-coal workers) on matters relating 
to—
          (i) life and disability cover;
          (ii) health and maternity benefits;
          (iii) old age protection;
          (iv) education;
          (v) housing; and
          (vi) any other benefit as may be determined by the Central Government.

(2) The State Government shall formulate and notify, from time to time, suitable welfare schemes for 
unorganised workers, including schemes relating to—
          (i) provident fund;
          (ii) employment injury benefit;
          (iii) housing;
          (iv) educational schemes for children;
          (v) skill upgradation of workers;
          (vi) funeral assistance; and
          (vii) old age homes.

Unlike the 2018 Dra�, the present Bill does not treat unorganised and organised sector workers in exactly the 
same way. Instead, while organised sector workers are covered under the chapters on provident fund, 
employees’ state insurance, gratuity, old age and maternity benefits, unorganised workers are only provided 
for under Chapter VII. 

Chapter VII is based on the Unorganised Workers Social Security Act, 2008 (“UWSSA”). As with the UWSSA, the 
Bill does not provide for content of the rights referred to in S. 109. Rather, these are le� to the discre�on of the 
execu�ve, which is to frame schemes. 

This is problema�c – schemes do not provide for jus�ciable rights which ci�zens can enforce in court. Further, 
they may be modified at any �me, at the discre�on of the government, and even to the detriment of the end 

beneficiary.8 Moreover, since schemes cannot be enforced in Court, their implementa�on depends on the 
availability of funds from the government. As reports have shown, the budget alloca�ons for schemes vary 
wildly from year to year,9 meaning that the implementa�on of many important schemes is haphazard at best. 
Further, while the Bill provides for self-iden�fica�on as an unorganised sector worker in s. 113, it does not clarify 
what the implica�ons of such registra�on – or the failure to do so – might be. 

Finally, the Bill does not envisage any role for the employer (except in the case of pla�orm workers in s. 114). 
This is problema�c, as it may mean that employers do not take responsibility for social security of their workers 
by keeping them in casual work arrangements. We note that the Contract Labour (Regula�on and Aboli�on) Act, 
1970 only applies to establishments with more than 20 workers and does not apply where work is of an 
“intermi�ent” or “casual nature.” Where work is contracted out to contractors and sub-contractors, it could 
become impossible to ascertain where the liability for workers’ welfare may lie. 

In sum, we iden�fy three key concerns with the Bill in its present form:

1. The Bill does not elaborate on the content of social security rights for the informal sector. Instead, it leaves 
this to the discre�on of the government. This in turn means that there is li�le certainty on what ci�zens may be 
en�tled to. Moreover, the government schemes referred to do not confer any jus�ciable rights on ci�zens.

2. This means that there is a stark difference in the types of rights formal sector workers receive and those 
available to informal sector workers. In this respect, the Bill is not an improvement over the Unorganised 
Workers Social Security Act, 2008.

3. There is a need to envisage a framework that assigns responsibility to different en��es – such as employers 
and contractors – in providing and delivering social security to workers. This is par�cularly relevant for those in 
the formal sector.

3. Designing Social Security Floors For India
A. Social Security Provided by the Government

As noted above, there is a need for social protec�ons to be made available universally, and not only to informal 
sector workers. A number of rights, including the right to health,10 shelter,11  and old-age pensions12  have been 
read into the right to life under Ar�cle 21 of the Cons�tu�on. Further, the Direc�ve Principles require the State 
to provide for the right to work,13 just and humane condi�ons of work14 and a living wage15.  

Many interna�onal instruments also relate to the need to provide for social security and basic economic rights 
to ci�zens. The Interna�onal Labour Organisa�on’s Recommenda�on No. 202 on Basic Social Security Floors and 
Recommenda�on No. 204 on the Transi�on from the Informal to the Formal Economy both refer to the need to 
put systems in place to protect the needs of informal sector workers. Further, the UN Sustainable Goal No. 8 

qualitative indicators may be sourced through third-party localised demand surveys. Further, these surveys 
should be based on early warning signals from the analytical tools of the Framework. Thus, the surveys are 
expected to validate the results of the Framework, as well as the efficacy of the indicators in the Framework 
itself. 

Also, periodic, commissioned thematic studies, which study one aspect of the credit market2, should also be 
deployed to enhance RBI’s oversight over India’s credit markets.

How Wide is the Gap between the Present Monitoring Paradigm and the 
Proposed One?   

Analysing the 168 regular off-site reporting formats for Non-Banking Financial Companies (NBFCs) and 
Scheduled Commercial Banks (SCBs), it is apparent that the data presently being collected is inadequate to 
build the proposed Framework. Reporting formats for NBFCs, even Systemically Important NBFCs (NBFC-SIs), 
do not simultaneously capture various indicators, like average loan outstanding of a borrower, type of 
borrower, the economic activity of borrower, and geography and quantum of disbursement. The RBI's 
visibility over the asset book of NBFC-SIs is found to be limited to a balance sheet level split of sectors. Thus, 
details on the geography of disbursement/servicing, or debt serviceability of the borrower, or the loan ticket 
sizes are absent.

RBI has better visibility for banks. The Basic Statistical Return-1 (BSR-1) format captures much of the needed 
information on the portfolio of banks. However, the reporting under the BSR-1 formats is different for small 
loans (up to INR 200,000) and larger loans. The BSR-1B format captures district-level details of aggregate 
loans given to each occupational and organisation category by their credit limits (up to INR 25,000 and 
between INR 25,000 and 200,000). However, the data recording format prevents a combined analysis of the 
various parameters it records. In contrast, the BSR-1A format, which is for larger loans, captures data at a 
loan level rather than at an aggregate level. Similarly, no formats presently capture data on the income 
profile-based debt serviceability of the borrowers. Thus, the lacunae in the existing reporting paradigm 
prevent the operationalisation of the Framework.

A Pathway for Change

The proposed Monitoring and Detection Framework, when deployed alongside algorithms to predict the 
prevalence of overindebtedness, will improve the RBI’s supervision and monitoring capability significantly. 
However, to completely operationalise such a Framework, several changes are required. Some of the 
interventions are beyond the purview of the RBI, hence considered to have low-ease. To exemplify, though 
the Framework requires the RBI to monitor insolvency and bankruptcy cases, this can be operationalised only 
after the government notifies Part III of the Insolvency and Bankruptcy Code (2016) which deals with natural 
persons (including unincorporated businesses). 

Similarly, a complete deployment of the Framework would require providers to make alterations to their 
Core Banking Solutions (CBSs) and Loan Management Systems (LMSs), which is expected to be time-
consuming. It would also take some time for the RBI to define over-indebtedness in consultation with all stak-

2Akin to research commissioned by UK’s Financial Conduct Authority to study the interactions of the ageing population with financial 
services, and the review into the unsecured credit market 
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key differences between the 2019 Bill and the versions in 2018 and 2017 is the chapter on unorganised sector 
workers. Earlier versions of the Bill provided for equal social security benefits for all categories of workers. 
However, the 2019 Bill treats informal sector workers as a separate category and provides that the 
government will frame schemes for their welfare.

As we have noted in our comments to the Ministry of Labour in 2019,2 there is a lack of clarity on who 
informal sector workers are, meaning that there is a further lack of clarity on whom the interven�ons target. 
Further, it is unclear why informal sector workers are treated as a separate class from organised sector 
workers, or why informal sector workers receive far less protec�on under the Statute. Under the Bill, welfare 
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The following defini�ons in the Bill are of interest.

• S. 2(35): "gig worker" means a person who performs work or participates in a work arrangement and earns 
from such activities outside of traditional employer-employee relationship;

• S. 2(77): "unorganised sector" means an enterprise owned by individuals or self-employed workers and 
engaged in the production or sale of goods or providing service of any kind whatsoever, and where the 
enterprise employs workers, the number of such workers is less than ten;

• S. 2 (82) "wage worker" means a person employed for remuneration in the unorganised sector, directly by 
an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
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• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".
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We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
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employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
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eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

We further note that terms “informal sector worker” does not encompass all those in need of social protec�on. 
The PLFS found that about 9% of workers were unemployed. Further, India has an old age dependency ra�o of 
around 9.3%, which is likely to increase to 12.4% by 2026.6 Many others may not be in the workforce for 
reasons of age, disability, or the need to provide unpaid care work at home. There is a need to include all these 
classes of individuals within the protec�on of a formal social security net. We therefore propose that any social 
security floor be made universally applicable to all persons.7

2. Informal Sector Workers Under the Code For Social Security Bill, 2019

S. 109 of the Bill reads:
(1) The Central Government shall formulate and notify, from time to time, suitable welfare schemes 

for unorganised workers (including audio visual workers, beedi workers, non-coal workers) on matters relating 
to—
          (i) life and disability cover;
          (ii) health and maternity benefits;
          (iii) old age protection;
          (iv) education;
          (v) housing; and
          (vi) any other benefit as may be determined by the Central Government.

(2) The State Government shall formulate and notify, from time to time, suitable welfare schemes for 
unorganised workers, including schemes relating to—
          (i) provident fund;
          (ii) employment injury benefit;
          (iii) housing;
          (iv) educational schemes for children;
          (v) skill upgradation of workers;
          (vi) funeral assistance; and
          (vii) old age homes.

Unlike the 2018 Dra�, the present Bill does not treat unorganised and organised sector workers in exactly the 
same way. Instead, while organised sector workers are covered under the chapters on provident fund, 
employees’ state insurance, gratuity, old age and maternity benefits, unorganised workers are only provided 
for under Chapter VII. 

Chapter VII is based on the Unorganised Workers Social Security Act, 2008 (“UWSSA”). As with the UWSSA, the 
Bill does not provide for content of the rights referred to in S. 109. Rather, these are le� to the discre�on of the 
execu�ve, which is to frame schemes. 

This is problema�c – schemes do not provide for jus�ciable rights which ci�zens can enforce in court. Further, 
they may be modified at any �me, at the discre�on of the government, and even to the detriment of the end 

beneficiary.8 Moreover, since schemes cannot be enforced in Court, their implementa�on depends on the 
availability of funds from the government. As reports have shown, the budget alloca�ons for schemes vary 
wildly from year to year,9 meaning that the implementa�on of many important schemes is haphazard at best. 
Further, while the Bill provides for self-iden�fica�on as an unorganised sector worker in s. 113, it does not clarify 
what the implica�ons of such registra�on – or the failure to do so – might be. 

Finally, the Bill does not envisage any role for the employer (except in the case of pla�orm workers in s. 114). 
This is problema�c, as it may mean that employers do not take responsibility for social security of their workers 
by keeping them in casual work arrangements. We note that the Contract Labour (Regula�on and Aboli�on) Act, 
1970 only applies to establishments with more than 20 workers and does not apply where work is of an 
“intermi�ent” or “casual nature.” Where work is contracted out to contractors and sub-contractors, it could 
become impossible to ascertain where the liability for workers’ welfare may lie. 

In sum, we iden�fy three key concerns with the Bill in its present form:

1. The Bill does not elaborate on the content of social security rights for the informal sector. Instead, it leaves 
this to the discre�on of the government. This in turn means that there is li�le certainty on what ci�zens may be 
en�tled to. Moreover, the government schemes referred to do not confer any jus�ciable rights on ci�zens.

2. This means that there is a stark difference in the types of rights formal sector workers receive and those 
available to informal sector workers. In this respect, the Bill is not an improvement over the Unorganised 
Workers Social Security Act, 2008.

3. There is a need to envisage a framework that assigns responsibility to different en��es – such as employers 
and contractors – in providing and delivering social security to workers. This is par�cularly relevant for those in 
the formal sector.

3. Designing Social Security Floors For India
A. Social Security Provided by the Government

As noted above, there is a need for social protec�ons to be made available universally, and not only to informal 
sector workers. A number of rights, including the right to health,10 shelter,11  and old-age pensions12  have been 
read into the right to life under Ar�cle 21 of the Cons�tu�on. Further, the Direc�ve Principles require the State 
to provide for the right to work,13 just and humane condi�ons of work14 and a living wage15.  

Many interna�onal instruments also relate to the need to provide for social security and basic economic rights 
to ci�zens. The Interna�onal Labour Organisa�on’s Recommenda�on No. 202 on Basic Social Security Floors and 
Recommenda�on No. 204 on the Transi�on from the Informal to the Formal Economy both refer to the need to 
put systems in place to protect the needs of informal sector workers. Further, the UN Sustainable Goal No. 8 

refers expressly to “full and produc�ve employment and decent work for all.”16

To give effect to these obliga�ons, it is necessary for the state to put social security mechanisms in place. We 
refrain from making any specific recommenda�ons with respect to the content of the social security floor to 
be provided by the government. Further research is required to evaluate the needs of those outside formal 
social security nets and how this should be delivered. However, we suggest the following design principles for 
a state-provided social security floor:

1. Floor level social protec�ons should be made available to all persons and not only those in the workforce. 

2. The social security tools available to those in the formal sector may not be appropriate for all persons. 
Instruments such as PF or Employees’ State Insurance require regular payment of contribu�ons from wages 
and a lack of liquidity. These may not be appropriate for those workers with seasonal occupa�ons or those 
who earn much less than minimum wage. 

3. Par�cular a�en�on must be paid to providing basic income security. The Code on Wages, 2019 provides 
that minimum wages are to be determined by skill and geographical region,17 not by consump�on 
requirements of individuals. As the PLFS highlights, many workers earn far less than the na�onal floor level 
minimum wage of Rs. 176.18 There is, therefore, an urgent need to ensure that the social security floor 
provides enough income security for persons to meet their consump�on requirements. 

4. There is a need for both clarity and certainty in en�tlements due to persons. As set out above, this can be 
provided by ensuring that social security floors are enshrined in statutes that set out basic en�tlements. 
Some ma�ers, such as the rupee amount of a transfer or the delivery architecture for a payment, may be 
determined by subordinate legisla�on. However, the content of social security rights must be set out in 
statute. 

5. Any social security policy must account for migra�on within India and the need for workers to be able to 
access benefits in different states. We note that the Bill does not make any express reference to migrant 
workers, nor any reference to the Inter-State Migrant Workers Act, 1979. This must be remedied and clear 
guidelines framed for migrant workers’ access to benefits.

6. There must be a simple and accessible grievance redressal mechanism available to persons. 

7. There may be a need to s�pulate mandatory contribu�ons by the employer and employee for social 
security. These contribu�ons must take the vola�le and seasonal nature of informal sector work into account 
and allow for flexibility in payments.
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-eholders, design aggregation measures for the various indicators and develop analytical capacity
to meaningfully interpret the data being reported. Therefore, a staggered transition pathway may be adopted
for the deployment.

Figure 2: Steps in The Transition Pathway

Households where the head of household is involved in blue collar employment, which includes wage laborers 
and industrial workers, have the lowest mean household income across all occupations. The pattern obtained, 
when we analyze participation in assets for blue collar employees, reveals that they have the lowest level of 
participation in almost all financial assets. This pattern appears again, when we analyze participation across 
income quintiles and find that households in the lowest income quintile exhibit very low levels of participation 
in nearly all financial assets. An exactly converse relation emerges when we consider white collar employees 
(which include managers, technical employees, and other white-collar employees directly mentioned in the 
data set) whose households have high mean income, exhibit a high level of participation across all assets 
(Figure 4).  

As a first step, the RBI must overcome major shortcomings in its present monitoring framework by requiring 
the reporting of fresh disbursements on a granular basis at a useful frequency by all credit providers. As 
discussed earlier, the data currently reported to the RBI through BSR-1A format is ill-suited for combined 
analysis. Hence, the format needs to be updated to include loan-level reporting on a host of parameters such 
as disbursement amount, outstanding amount, district of disbursement, type of loans, borrower segment. 
Similarly, a new section must be introduced in BSR formats to capture distributions of DSRs and the number 
of existing loans per borrower across income categories. These changes can be made immediately by the RBI 
with relative ease of compliance by providers (since most of the data is already being reported to credit 
bureaus). Thus, the high-priority, high-ease recommendations form Phase-1 of the transition pathway, which 
may be operationalised within few months. 

Phase-2 proposes additional indicators to be added to the existing reporting formats. However, before this 
can be operationalised, the RBI would have to design a methodology to calculate the debt serviceability of 
borrowers. Phase-2 also includes thematic surveys, since such surveys would provide much-needed insights 
into the credit markets, till such time the Framework is operationalised. Thus, high priority recommendations, 
with moderate ease of implementation (due to the time required) form Phase-2, and may be deployed within 
6 months of implementation of Phase-1.

Chronology The RBI Must: Priority Ease 

Phase-1 

Record fresh disbursements at a district level from all providers Very High High 

Redesign BSR-1B format in the lines of BSR-1A format Very High High 

Collect data in a manner that allows for combined analysis of various 
parameters, like geography of disbursement, type of credit, etc. 

Very High High 

Phase-2 

Propose a standard approach for the calculation of debt serviceability 
(for reporting purposes only) 

Very High Moderate 

Collect data on debt serviceability of borrowers at District Level Very High High 

Commission subject-specific surveys, akin to FCA surveys Very High High 

Phase-3 

Develop a uniform definition of OI in India High Moderate 

Operationalise the Framework Very High Moderate 

Collect data points mentioned in the Framework Very High Moderate 

Aggregate data thus collected under the Framework Very High Moderate 

Phase-4 

Design and deploy an algorithm to detect patterns of localised 
overheating in credit markets and under-supply of credit 

High Low 

Commission sample surveys for validation of results and the algorithm High High 
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Phase-3 and 4 are the final stages of the deployment of the Framework, and its continued fine-tuning. Within 
Phase-3, it is not necessary to record every parameter from the onset, and different indicators may be 
deployed in a staggered manner (see Annexure-1). However, most of the indicators may be deployed within 
12-months of implementation of Phase-1, allowing providers adequate time to make changes to their CBSs
and LMSs. Recommendations under Phase-4 may then be operationalised to complete the transition from
the present, inadequate monitoring regime. An indicative timeline, including potential overlaps, are
discussed in Figure-3.

Figure-3: Implementation Phases and Timelines

0 2 4 6 8 10 12 14 16 18 20

Record fresh disbursements

Redesign BSR-1B format

Collect data to allow combined analysis

Propose calculation approach for debt serviceability

Collect data on debt serviceability

Commission subject-specific surveys

Develop a uniform definition of OI

Operationalise the Framework

Collect data mentioned in the Framework

Aggregate data thus collected under the framework

Design and deploy an algorithm

Commission sample surveys for validation

Design Roll out Operationalisation Legend: 

Concluding Remarks

To get the proposed supervisory capacity at the RBI up and running, it would be necessary to make changes to 
providers’ reporting systems, and this would entail them bearing additional costs. However, concerns that 
such costs would put providers out of business are unsubstantiated, since in most cases, it would only require 
minor changes to the already existing IT infrastructure. Also, many of the data elements we propose are 
already being reported to CICs, suggesting the exercise will not be prohibitively costly since providers now will 
just have to aggregate such data and report to the RBI. Finally, with adequate safeguards for the personal 
data, once the Framework is adopted, the improved supervisory capacity of the RBI is expected to play a 
pivotal role in helping the RBI discharge its mandate towards financial stability and customer protection. 

Month ->  Activity



Theme High-Level Indicator Component Data 
Presently being 

Collected by RBI at a 
district level? 

Priority 
Ease of 

Regulatory 
Change 

Ease of 
Compliance 

C
re

d
it

 t
o

 

G
D

P
 

Regional Credit to GDP 

Non-financial private sector consumer credit Yes, partially 

Very High 

High High 

District level GDP Uncertain Medium 
Not 

Applicable 

M
ar

ke
t 

Sa
tu

ra
ti

o
n

 

Number of Players in the market 

District level number of operating institutions Yes 
Not 

Applicable 
Not Applicable 

Not 
Applicable 

District level number of operating branches Yes 

The ratio of number of borrowers served 
to that of applicants 

District level number of borrowers Yes, Partially 

Very High 

High High 

District level number of applicants No High High 

P
ro

vi
d

e
r 

P
ro

fi
le

 

Rate of growth of Providers’ asset book 

Amount of new loans disbursed No 

Very High 

High High 

Loan type No High High 

Number of new loans disbursed No High High 

Disbursement to new borrowers 

Credit history of the borrower (To ascertain new 
to credit) 

No 
Very High 

High Medium 

Record of disbursements Yes, Indirectly High High 

Non-territorial expansion of MFIs 

Number of new loans disbursed No 

Very High 

High High 

Amount of new loans disbursed No High High 

District code of loans disbursed No High High 

Re-negotiation of contracts 
Terms of contract No 

High 
Medium Medium 

Change in point of payment No High Low 

Multiple Lending Total number of loans per borrower/ applicant No Very High High High 
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Annexure-1: Priority and Ease of Implementation of various Indicators under the Framework



Borrower Debt Stress 
Complaints made to the provider's internal 
ombuds 

No Very High High High 
C

o
n

su
m

e
r 

Li
ab

ili
ty

 P
ro

fi
le

 

Average Outstanding and Instalment 

Principal (I) Yes, Partially 

High 

High High 

Interest (I) Yes, Partially High High 

Tenure (I) Yes, Partially High High 

Type of Loan Yes, Partially High High 

Service History No Low High 

Actual Instalment No High High 

Repaid Instalment No Low High 

Outstanding No Low High 

DSR Per Borrower and Its Transition 
DSR No Very High Medium Medium 

Expected DSR (for Productive Loans) No Very High Medium Medium 

Insolvency and Bankruptcy Cases in 
Geography 

Consumer Profile Identifier (CPI) No 

High Low High 

Type of Case No 

Expected Amount in Default No 

Actual Amount in Default No 

Admitted Amount in Default No 

Factors Leading to the case No 

Nature and Number of Complaints to 
RBI's Ombudsperson 

Consumer Profile Yes 

High High High 

Type of Complaint(s) Yes 

When and Why the issue emerged? Yes 

Institution(s) involved Yes 

Status of Complaint(s) Yes 

Time taken for resolution Uncertain 
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