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Abstract 

Towards the turn of the century, Tanzania, like many countries in Africa 
adopted urban planning approaches that targeted a wider stakeholders’ en-
gagement through the use of communicative platforms and inclusive struc-
tures for decision making in the planning processes. These approaches are 
being practised in large and small urban centres, although most of piloting 
for the efficacy of such approaches was done in large urban centres. However, 
after over twenty years of these practices, the achievements have been less 
than optimal with many plans not being implemented. The proliferation of 
informality and poorly managed small urban centres continue to emerge and 
grow unabated. This paper examines the planning process in three small ur-
ban centres to uncover the level of conformity between applications of the 
participatory and commutative approaches, and the interests and actions of 
stakeholders in the planning process. It comes out that although normatively 
the procedures and institutional structure have adopted the requirements of 
participatory and communicative planning, the practice has managed to resist 
the openness and comprehensive inclusions of all stakes in the process. As a 
result, there is continued discord between the envisaged nature and content 
of the plans and the motives and demands of those with a stake in the small 
towns’ development endeavours, which contribute to the unwillingness of the 
developers to heed to the proposals of the plans. It is important therefore not 
to concentrate on the procedural requirements in the planning process but to 
improve inclusion of stakes and to focus on honest mediation of self-interests 
in the planning processes. 
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1. Background 

As the whole world is increasingly urbanized, Sub-Saharan Africa will be among 
the regions that will register the fastest rate of urbanisation for the next four 
decades, where, it is estimated that almost two-thirds of the population growth is 
expected to be urban by 2050 [1]. Most of the urban growth will occur in the 
Global South in market towns and administrative centres of between 5000 and 
100,000 inhabitants [2]. However, there have been very low infrastructure in-
vestments and policy neglect in small towns despite their burgeoning population 
[3]. To broadly define small towns in literature, there is a wide range of popula-
tion sizes considered for small towns, ranging generally between above 10,000 
and below 100,000 people, but many of these scholars have put the upper limit in 
population size to be 50,000 people [4] [5] [6]. In Tanzania, the classification as 
“small towns” does not exist, instead there is a class of minor towns with popu-
lations ranging between 10,000 and 30,000, and towns which are considered to 
have population ranging between 30,000 and 100,000 people, although in most 
of scholarly and policy discussions the two classes are considered to be in a cat-
egory of small towns [7].  

Despite their increasing dominance in urbanisations landscape, small towns 
have suffered neglect, where in Europe, metropolises were desired centres of 
consumerism and small towns were left to meet natural death [8] [9]. In the 
African context the neglect has been there too, until the need to stem ru-
ral-urban migration and avoid the decline of rural towns has regenerated re-
search interests in small town research [10] [11]. Many of the African studies on 
small towns focus on local development, economic growth and businesses in 
small towns [11]-[16]. In Tanzania, the Tanzanian National Audit Office 2014 
Report [17], has reported that the challenge is not only that 80% of the towns do 
not have spatial plans, but even those with plans are never implemented. The 
same situation is widely reported by other studies in Tanzania and beyond [18] 
[19].  

2. Urban Planning in Small Towns 

From early 1990s, urban planning practices have moved into the institutionalisa-
tion of communicative form of planning as a way of creating census and there-
fore manning better development in urban areas, as result appreciating the com-
plexity (wickedness) of urban planning issues [20] [21] [22] [23]. Others call 
such processes creation of a conducive-milieu for collective action, or commu-
nity development action planning, where there is a partnership between public, 
private and sub-national/local state organs, and adopt the use of endogenous 
and territorial advantages as well as use of power of information sharing, data-
bases and media [24] [25] [26]. This specific form of participatory planning is 
said to promote shared ambition, perception, understanding and responsibility 
and a move towards sustainability [27] [28]. Of critical importance in small 
towns is encountering sprawl, reduce the environmental impact of these towns 
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and promote compact development [29] and engendering human scale devel-
opment [30] [31]. 

The motivations for actors to commit and engage effectively in this form of 
planning is to protect their stake, which is defined either by the mandates en-
trusted on them by the general public or/and self-interests aiming at benefiting 
or avoiding loss [32]. The central role of mandated institutions is to provide 
constraints to the actions (through rules and regulations), and adequate and 
equal amount of information so that the decisions and actions undertaken by 
self-interested individuals are based on sound knowledge. Hence, mandated in-
stitutions work in the realm of fostering instrumental rationality [33]. However, 
in the scale of small towns or any detailed level planning, where actors have a 
better knowledge of each other and are bound not only by formal constraints but 
also informal knowledge of each other and social norms, the choice of decisions 
is dominantly shaped by the communicative rationalities [34] [35]. 

Tanzania has also been attempting to institutionalise communicative planning 
in various cases of planning practice [18] [36]-[41], yet the results have been 
generally very low level of plan implementations effectiveness of the resultant 
plans [17] [42] [43]. It is of research interest to find out why few plans are pre-
pared in small towns and when they are prepared why are they not imple-
mented? Therefore, the specific questions that the paper attempts to respond to 
are: What is the nature of plans effectively demanded by actors in small towns? 
What are the motivations for different actors in the planning process? How are 
the legally stipulated procedural requirements to engage actors in the planning 
process conform to the constellation of self-interests in the process? 

3. Methodology  

Methodologically this paper follows action research by following and engaging 
in land use planning process in three small towns in Tanzania. The action re-
search approach was adopted following grounded theory [44] where issues on 
the context are explored free from hypothesizing or framing from the theoretical 
prepositions. The idea was to facilitate the unearthing of powers and relation-
ships in land use decisions. Noting that there is a wider discourse on merits of 
action research as a method of scientific inquiry [45] [46] [47], the study 
adopted a continuous cognisance and separation of research interests from 
problem-solving interests. In the data collection this was accomplished by as-
signing the research team for reporting (documenting actions, arguments and 
compositions in decision-making fora) while responsible actors continued to 
engage in the actual planning tasks. The documented information was supple-
mented by interviewing actors who either participated in the process or had a 
notable stake in the decisions made, including landowners, utility agencies and 
business communities. These actors were subjected to mini-meetings and inter-
views to get their insights on land governance and their contribution to the 
planning processes. Furthermore, literature reviews informed pertinent scholarly 
and context issues within the studied towns.  
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The case towns are Kibiti in Rufiji District located in the Coast Region, Gairo 
in Gairo District is found in Morogoro Region and Geita in the Geita Region 
(Figure 1). Kibiti is situated about 150 km away from Dar es Salaam; it is a small 
town which was part of settlements under Rufiji District, and as a small town 
was a composed of three wards with a total population of about 45,000 people 
(2012 Tanzania Census report). At the time of planning, Kibiti had no legal au-
tonomy and was managed under the Rufiji District Council. Rufiji District is one 
of the seven districts in the Coast Region. The headquarters of Rufiji District is 
situated about 70 km away in Utete Town. It was a fast growing small town 
along newly constructed highway from Dar es Salaam to south-eastern regions 
of Tanzania. In the town the informality was rapidly growing and signs of envi-
ronmental degradation were eminent as manifested by frequent floods, cholera 
epidemics and scarcity of water during dry seasons. In 2012 Ardhi University, 
where authors are employed, was approached by WaterAid, a British 
non-governmental organisation operating worldwide, to partner with in water 
and sanitation impricement, whose interest was to pilot community provision of 
water, sanitation and health (WASH) services that would reduce capital and op-
erating costs of the services. WASH services basically included potable water, 
solid waste, liquid waste and water resource conservation. The land use-planning 
role was to facilitate designations of land for amenities and infrastructure 
way-leaves. The direct costs of the planning process were paid by WaterAid, and 
the project ended in 2015.  

Gairo was the second small town, situated in a mid-point between Morogoro 
and Dodoma Capital City along Morogoro-Dodoma highway. It is the head-
quarters of Gairo District. In 2012 Gairo settlement had the population of 52,578 
people. It is located about 120 km from Dodoma City. In this year it was still 
under a rural district council, managed by a Town Executive Officer (TEO), who 
was an appointee of the District Executive Director (DED). The objective of the 
planning exercise was to issue title deeds to landowners through town-wide re-
gularisations of settlements, which includes designating areas of amenities and in-
frastructure way-leaves. The planning process was funded by the landowners 
whose land lots had to be regularised, through a standard pay of Tshs 150,000 per 
lot, which is less than 1500 m2. The project took place between 2016 and 2018. 

Geita, the third town, is the headquarters of Geita Region with its town coun-
cil status gazetted in 2012. The town had been small until 2012 when there was 
the expansion of urban boundaries, the population of the primary wards before 
the expansion was 99,795 people. The town serves as the administrative, social 
and economic centre for Geita Region. The preparation of the plan was a part of 
fulfilling the conditions to qualify to receive the World Bank support under the 
Urban Local Government Support Programme (ULGSP). The ULGSP pro-
gramme funded the constructions of roads, abattoir, markets and promoted own 
source revenue collections. The payment of the planning costs was by over half 
contributed by Geita Gold Mine Company which is a subsidiary of a worldwide  
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Figure 1. Location of Geita, Gairo and Kibiti towns. Source: Processing Tanzanian ward 
maps. 
 
mining conglomerate, AngloGold Ashanti Limited, which is operating a gold 
mine in the town. The project took place between 2015 and 2018.  

A general context of planning at this juncture is imperative to facilitate the 
understanding of the results. The institutional setup of planning in Tanzania is 
governed by the Urban Planning Act of 2007 and Guidelines for the Prepara-
tions of General Planning Schemes and Detailed Planning Schemes by the Min-
istry of Lands, Housing and Human Settlements Development (MLHHSD) in 
2007 and several other regulations. In the organisation structure stipulated in the 
Urban Planning Act, there are three organs with specific mandates in the urban 
planning processes. The district councils, which are responsible for plans in 
small towns that have no councils of their own, like Kibiti and Gairo; urban local 
authorities in towns with own councils like Geita Town, Regional Administra-
tive Secretary (RAS) offices which are present in every region and coordinate 
planning from different authorities; and finally, the directorate of urban and ru-
ral planning in the national Ministry of Lands, Housing and Human Settlements 
Development (MLHHSD). Two types of urban plans are stipulated in these 
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documents, which are general planning schemes and detailed planning schemes. 
General planning scheme may be in the form of master plans of interim land use 
plans. Detailed plans may be in the form of new area neighbourhood plans, re-
gularisations plans and urban renewal/redevelopment plans. The planning 
mandates rest with local authorities or special authorities declared by the minis-
ter in the MLHHSD. The local authorities use council meetings, composed of 
ward councillors and heads of departments, for the highest level of endorsement 
of the draft plan or recommending taking the plan forwarding to the office of the 
regional secretariat and ultimately to the MLHHSD for the approval. At the full 
council meeting representative participation takes place through the ward coun-
cillors. Responsibility of monitoring and making choices on the alternative ideas 
being generated in the planning process rests with the steering committees and 
technical committees. The two organs are composed of heads of departments 
and heads of sections in the council respectively. The institutions that open up 
for engagement of actors outside the council, like utility agencies, in the plan-
ning process are the technical sub-committee meetings. In practice, technical 
subcommittee meetings are rarely undertaken as these meetings are not required 
as evidence of participation in the approval process. So, the real influence of 
general public in planning process occurs during the initial stage of public hear-
ing, this is when no data have been collected yet, and during the public deposit 
of the draft plan, which occurs after the draft plan has been partially accepted by 
the MLHHSD as the approving authority. For detailed planning schemes, there 
is a special committee formed by a selection of sectoral experts and a civil society 
member (Regulations on Constitutions and Procedures of Planning Authorities 
which are not Local Authorities of 2018). Planning authorities have options to 
engage, coordinate with and use input ideas from landowners, utility agencies 
and other institutions operating in the area (Regulation on Coordination and 
Operations with Urban Planning Authorities of 2018).  

4. Mapping of Actors and Their Interests in the Three Small  
Towns  

The results of the study show that in the three small towns there were a number 
of actors who were common in all the three small towns, regardless of the na-
ture, purpose or kind of planning project that was undertaken. The actors of in-
terest here are not the lumped-up planning authorities, but broken down into 
subgroups of actors who were considered to have specific contributions and in-
fluences in the planning process. For each actor, the nature of their engagement, 
interest and influence is described in the following section.  

Case 1: Actors in the preparations of the general planning scheme and de-
tailed plans in Kibiti Town 

Kibiti had previously received a 0.5 billion dollars water supply scheme whose 
sustainability was being threatened by the legal hurdle that a settlement that is 
not an autonomous urban centre could not manage a water scheme. There were 
also issues with the poor status of sanitation services and electric supply, there-
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fore, it was the interest of WaterAid to ensure Kibiti qualifies to have an inde-
pendent cluster of water supply while also facilitating provisions of other WASH 
services, therefore contribute in managing spatial informality. The goal was for 
Kibiti to grow and independently collect and manage the revenue from the water 
bills, and other user services fees that were being collected by the district council. 
It was also for Kibiti to stop the tendence by the district council of the collected 
revenue not to be ploughed back into serving the town. The land use planning 
was seen as an important starting point where growth could be managed but also 
justifications could be brought up for a self-managed independent urban centre. 
WaterAid then initiated the planning process for Kibiti town and financed direct 
costs in the land use planning process. In the course of the process it was logical 
to include detailed plans for the central area to be able to designate infrastruc-
ture way-leaves, the fact which was welcome by landowners and other actors. In 
over a year of preparations of general planning scheme and a mosaic of detailed 
plans, WaterAid closed their finance as the process dragged on along the politi-
cal path because of other interests as explained hereunder.  

Another group of actors were the councillors for wards forming Kibiti settle-
ments. Their primary interests were seeing Kibiti becoming an independent 
town, to have a town council and to be a parliamentary constituent. They 
pushed the process of land use planning with a belief that it could have facili-
tated in expanding the boundary of the town through the allocation of land use 
functions that will increase populations and revenue generating activities, which 
would help in justifying the independence of the town. They openly differed 
with sector heads of department and other councillors in the full council who 
opposed the establishment of the council. Ultimately, an independent council, a 
district town and a constituent of Kibiti were established in 2015. 

Heads of lands, health and revenue departments of Rufiji District, where Kibi-
ti town was managed from, were part of the technical team within the district 
council, in that case, included as actors in the planning process. Their interest in 
the planning process was seen in opposing the moves to establish a council in 
Kibiti. The reason being most of the own-source revenue for the district, in-
cluding servicing fee, premiums on land sales and rents are collected in Kibiti 
town. Therefore, if Kibiti becomes an independent council, this group of actors 
would have lost their main sources of funding their sector budgets. The action 
that they took in order to fulfill their interest was joined as members in the 
steering committees, which legally is required for the preparation of a general 
planning scheme. This would have given them leverage in managing land use 
and steering decisions. However, ward councillors opposed their inclusion in the 
committee and formulated an alternative steering committee whose secretary 
was a town planner who was not the head of the department. The decision was 
consented in the town-wide consultative meeting and by the District Executive 
Director. The heads vowed to block the process to which they were successful in 
the case of the general planning scheme as it never got approved, however many 
the detailed plans prepared in the process were approved and plots were sur-
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veyed and land use allocated accordingly.  
Local landowners, owning pieces of land individually were not interested in 

the generalised land use zoning (general planning scheme) but requited detailed 
land use planning. As there was no compensation fund allocated to acquire areas 
for amenities and public services, landowners had willingly to give their land for 
free. The two plans, therefore, had to be undertaken more or less concurrently. 
Since this group was land owning, they were afraid of losing their land for other 
undesired land uses which could have been suggested by the general planning 
scheme. The group took action of agreeing to provide for free, land for amenities 
and infrastructure way-leaves after the mosaic of detailed plans were developed 
in the inner part of the town (Figure 2). Regardless of such an influence in the 
implementation of the plan, this group of actors was not invited in the formal 
consultative meetings, separate meetings had to be designed for them to air their 
opinion and consent. The village government as a landowner of an unused co-
operative farm consented to give for free about 17 hectares for the construction 
of the district headquarters but refused to give about 2.4 hectares for a landfill 
that would serve other two settlements of similar size in Bungu and Ikwiriri. 

The power utility company (TANESCO) was interested in increasing sales of 
power as utilisation was very much below the generations (stepped down) ca-
pacity that was found within Kibiti. Therefore, having planning interventions 
would increase development activities that would require more power consump-
tions. This actor was also interested in getting electricity way-leaves for free as it  

 

 
Figure 2. Final products in (a) Gairo mosaic of detailed schemes; (b) Geita central area 
plan; and (c) Kibiti central area plan; (d) Kibiti mosaic of detail schemes. Source: Respec-
tive planning documents. 
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would be located in the plan, thus avoid compensation costs. The actions that 
they took in the planning process include; promised to provide power lines in 
areas that way-leaves were designated. They also promised to implement their 
power supply project for the areas whose detailed plans and survey plans were 
approved. The areas where the way-leaves were obtained, power supply lines 
were fully provided for. 

Another actor who was interested in the plan and actively participated in all 
meetings was Rufiji Basin Development Authority (RUBADA), who had the 
mandate to attract investments in the Rufiji River Basin, where Kibiti was one if 
the central settlements. The particular interests in Kibiti were the secure land for 
large-scale cassava plantation which would include processing factory and a 
poultry farm. There were already prospective investors in these ventures but 
there was no land allocated for those uses. They managed to get these uses zoned 
but landowners required compensation, which was not paid.  

Case 2: Actors in the preparations of town-wide regularisations schemes in 
Gairo  

Actors found in Gairo Town include the constituent Member of Parliament 
and Gairo ward councillors whose interest in land and planning process was ful-
filling the wishes of their residents by facilitating access to tenure security and 
therefore win people’s votes and sustain their positions. The government had in 
2016 announced a national wide programme to regularise informal settlements, 
which led to a simplification of the process and the reductions of costs of plan-
ning and surveying. The action taken by the politicians in the planning process 
include initiating the process by convincing the District Executive Director to 
recruit firms to undertake the planning and land survey activities, they moni-
tored the process and facilitated mobilising the funds from the landowners to 
pay the engaged firms. Ward councillors chaired all the meetings with the com-
munity during the planning process.  

Land or property owners at Gairo Town were interested in the land use plan-
ning process for the purpose of obtaining security of tenure for their 
land/properties as well as have access to facilities and services which usually fol-
lows after the completion of planning and land survey activities. In order to ful-
fill their interests, these actors had consented to give for free land for the provi-
sion of access roads and some public spaces like cemeteries; they as well subdi-
vided their big pieces of land for privately owned public facilities (designation of 
plots into public uses that can be invested privately). As stated earlier, this group 
of actors also contributed US$ 70 per plot as fees for detailed planning and sur-
vey. There was no attempt to prepare general planning scheme despite its im-
portance as neither the district council nor landowners were prepared to pay for 
the costs. At the end of the planning process, town-wide detailed plans and sur-
vey plans were approved, where many residents obtained their certificate of right 
of acceptance.  

Another important actor in the planning process was the Town Executive Of-
ficer (TEO) who is also an arm to the District Executive Director and is respon-
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sible for economic development and town planning activities in the small town. 
Legally, he is responsible for overseeing development activities in the town. In 
the case of Gairo, his interests were to ensure the availability and protection of 
areas designated for various development projects including infrastructure 
way-leaves and economic facilities. The TEO’s contribution in the planning 
process was on focusing planning into detailed planning and regularization 
which gave government land rents and premiums as sources of own source rev-
enue for the district council. Despite all these interests and responsibilities that 
the TEO had in the planning process at Gairo, he has no decision-making power 
on the use of own source revenue generated in the town and the patterns of ser-
vice delivery.  

Service delivery authorities for roads (TARURA) and power (TANESCO) 
were interested in the land use planning process for the purpose of getting land 
allocated for expanding their services and increasing customers. Neither of the 
two participated in the planning process since they were not invited. As it was 
stipulated by the Urban Planning (Cooperation and Coordination) Regulation of 
2018; local authorities were mandated to cooperate with landowners and utility 
agents but it was not mandatory for them to do so. That is may explain why 
these actors were not invited or incorporated into the planning process.  

Case 3: Actors in the preparations of a general planning scheme in Geita 
Town 

One of influential actors found in Geita Town is the Geita Gold Mine (a sub-
sidiary of AngloGold) company limited. This is the biggest global miner who 
contributes nearly two-thirds of total own-source revenue of the town council 
and funds numerous development projects. This actor’s interest on the land use 
planning process was to discourage designation of areas for artisanal mining and 
mineral processing, fearing such activities could contribute to theft in the com-
pany mines. However, the company supports diversifications of the economy 
and employment opportunities in the town particularly towards agricultural ac-
tivities. The GGM financed half of the costs in the planning process; they also 
wanted the plan to conform to their land rehabilitation plans. They also sup-
ported agriculture and technical education needs as part of a corporate social 
responsibility and a good-image building. Despite the interest and contributions 
this actor made, GGM was not invited by the planning authority (Geita Town 
Council) to the consultative meetings that commented and endorsed the pre-
pared master plan. When the head of the urban planning department was asked 
of their absence, he said that they had been represented by other actors. 

Church organisations (Catholic and African Inland Church of Tanzania) are 
two Christian denominations that are among the biggest landowners in Geita 
Town. Both churches own big chunks of land and are running several develop-
ment projects and private social services, servicing the whole town and region in 
general. Their interest in the land use planning process was to maintain their 
land and projects through utilising the land lots in accordance with their 
planned projects. In the planning process they supported designations of their 
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land parcels as centres for social services. Also they were not invited by the plan-
ning authority to the consultative meetings that commented and endorsed the 
master plan. 

The Regional Secretariat Office, being the central government arm that admi-
nisters the region, had interest in the land use planning process so that they con-
tinue with the management and financing agricultural irrigations and livestock 
keeping projects within the urban boundary. They also had an interest in con-
tinuing to manage the ongoing construction of the regional and council head-
quarters that was allocated in a designated forest reserve. In the planning 
process, they managed to ensure that government lands that had agricultural 
projects remained in that use despite being in the newly established urban area. 
They also lobbied for conversion for a part of a forest reserve in the inner part of 
the town into the residential and institutional area to ensure the envisaged re-
gional and district centre remained in their preferred locations. 

Utility Agencies such as that dealing with water supply (GEUWASA), power 
supply (TANESCO) and roads (TARURA and TANROAD), were interested in 
the land use planning process in Geita town for obtaining land easily and with 
little or no compensation costs for the expansion of their services and facilities. 
For example, GEUWASA was interested in the extension of water supply in the 
town since the town had the lowest rate of household access to potable water 
among the urban areas in the country. In this planning process, they had interest 
in getting water supply way-leaves, areas to locate reservoir tanks and protection 
of water sources. That was the same for power supply and road agencies, they 
also required way-leaves so as to reduce or avoid compensation costs and to 
connect the town with other places. There was no much action by these infra-
structure supply agencies since they were not invited in planning meetings for 
endorsement, they ended up having plans which did not conform to detailed 
plans since they had no chance to comment or incorporating their plans with 
that of the master plan. 

Plan International is among the international NGOs operating in Geita Town. 
Their interest in the land use planning process was getting support to continue 
with their projects on the supply of potable water for low-income households 
outside the grid through the construction of deep wells, as well as environmental 
conservations of water sources in the town. They wanted support to keep arti-
sanal miners’ activities away from forests and water sources. Regardless of their 
good intention to the environment conservation of the town, they were not in-
vited by the planning authority to the consultative meetings that commented or 
endorsed the plan.  

Small-scale miners are one of the largest groups of influential people on the 
land use planning process in Geita Town. Their interest was to continue with 
mining activities regardless of the presence of a big mining company. They ex-
pected the planning process to designate artisanal mining areas, provide the in-
formation base for the potentiality of minerals in various areas and provide areas 
for semi-processing and selling. Despite mining being one of the important em-
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ployment sources, small scale miners’ needs did not come up in the land use 
plan, except for the designation of mineral processing and auctioning areas. 
Nevertheless, this group was not invited by the planning authority to the con-
sultative meetings that commented or endorsed the plan.  

5. Discussion  

The first question the paper attempts to answer is the nature of plans demanded 
by the actors in small towns. From the three cases, the preference of local actors 
has been the detailed plans, which deals direct with land tenure issues. This has 
been the case in Kibiti where landowners demanded the detailed plans and de-
voted time to it. In Gairo, the need for detailed regularisation plans was locally 
initiated and funded. In both cases of Gairo and Kibiti, landowners agreed to 
part with some of the land lots for utilities way-leaves and amenities, which is 
the condition for getting the plan approved. In Geita it is the condition of the 
World Bank infrastructure funding that stimulated the need to prepare a general 
planning scheme, but local stakeholders believe that the town could develop 
without a master plan. Despite Geita being one of the councils with adequate 
own source revenue, the initial funding of preparations of general planning 
scheme had to come from Geita Gold Mine Company. 

General planning schemes seem to be needed by institutional actors like Wa-
terAid and the World Bank, while the district and town councils, as planning 
authorities, did not show self-motivation for this type of plan. When communi-
ties in Gairo initiated the preparations of town-wide regularisations plan, one 
would have expected the councils to jump into the wagon by demanding the 
general plan be prepared to show major land use and guide functional relation-
ship among the detailed plans. This did not happen and the council continued to 
support the preparation of the mosaic of detailed plans (Matrix 1). 

It is evident from this discussion that there is no effective demand for general 
planning scheme in small towns. This does not come as surprise since even other 
studies have shown that detailed plans have a higher chance of being imple-
mented than proposals in general planning schemes [43]. The (Tanzania) Urban 
Planning Act of 2007 support this set up by first allowing detailed plans to be 
prepared even where there is no general planning scheme, and stating that when 
detail planning scheme has been approved it has a force of law, but not the gen-
eral planning schemes. Considering the functional importance of general plan-
ning schemes in linking transportation networks and relationship among major 
land uses and designating for non-residential functions, their lack of prioritisa-
tion explains the dominance of residential functions in Tanzanian cities to a 
tune of over 90 percent [43] [48]. The argument of costs could be brought up but 
evidence does not support it. For example, the project costs including the prep-
aration of a general planning scheme in Kibiti was about 100,000 US$ in the area 
of 1289.9 km2 giving an average of 77 US$ per km2. For Geita was 180,000 
US$ in the area on 1240 km2 giving 145 US$ per km2. For Kibaha, another small  
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Matrix 1. A summary of actors’ interests and influences in the planning process. 

 

Focus on  
detailed  
planning  
issues 

Focus  
on the  
general  
Planning  
scheme 

Initiate/ 
lead  
in the  
planning  
system 

Contributing  
resources to  
the planning  
process 

Monitoring  
the  
planning  
process 

Supportive  
of local  
agenda  
in the  
planning  
process 

Wanting  
to control  
land-related  
decisions 

Protection  
of 
self-interests  
on land or  
politically 

Involved in  
consultative  
and public  
meetings 

Revenues  
increase  
from land  
or space  
use 

Continuations  
of existing/ 
ongoing  
projects 

Accomplishing 
agenda of central 
government 

International  
non-  
governmental  
organisations  
WaterAid,  
Plan  
International 

K, Ge K K K K K 
 

Ge K, Ge Ge K, Ge K, Ge 

Politicians  
including  
ward  
councillors,  
members of  
parliament 

K, Ga K K, Ga K K, Ga K, Ga K, Ga K, Ga K, Ga K, Ga K, Ga Ga 

Heads of for  
revenue, land  
and health  
departments,  
and town  
executive  
director,  
and office  
of regional  
administrative  
secretary 

K, Ge, Ga K, Ge Ge, Ga Ga K, Ge, Ga Ga K, Ge, Ga Ge, Ga K, Ge, Ga K, Ga K, Ge, Ga K, Ge, Ga 

Land/property  
owners  
including  
churches 

K, Ge, Ga Ge 
 

K, Ga K, Ga K, Ge, Ga K K, Ge, Ga K, Ga K, Ge, Ga K, Ge, Ga Ga 

Utility agents  
(power and  
Water supply  
authorities, 
road agencies) 

K, Ge, Ga 
   

K, Ga K, Ga 
 

Ge, Ga K K, Ge, Ga K, Ge, Ga K, Ge, Ga 

Business  
community  
including  
Rufiji  
Basin  
Authority, 
Geita Gold 
Mine,  
artisanal 
miners 

K, Ge K, Ge 
 

Ge 
 

K 
 

K, Ge K K Ge K 

Key: The symbolic alphabets “K” stands Kibiti, “Ge” for Geita and “Ga” for Gairo. Symbols indicate interests and actions they subscribe to. 

 
town, the costs for preparations of a general planning scheme completed in 2017 
was 75,000 US$ for an area of 750 km2 giving an average of 100 US$ per km2. 
Detailed plans’ standard costs range between 2500 and 5000 US$ per km2. Defi-
nitely, it is not the actual costs of the plan preparation that makes the preference 
of detailed plans in small towns, but it is the utility the local actors expect from 
the plans. 

The creative decision made in the planning process in Kibiti, where prepara-
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tion of a general planning scheme went hand in hand with detailed schemes 
preparation could be the way forward for small towns, also because it is practi-
cally possible. The resulting plan may not be a grand general planning scheme 
but a simplified scheme indicating major linkages in functions and trunk infra-
structure lines and nodes. As argued by Dierwechter [49] that urban compre-
hensive and binding land use planning is based on the Neo-Weberian theses of 
state control of affairs and driving development agenda. But this needs to be in 
parallel with reflections of local interests as observed by Tarlock [50] in the 
American experience that actually the master plans if undertaken in abstract 
form and divorced from detailed (land tenure based) plans, the result is zoning 
but not real plans. 

On the motivations of actors in the planning process, the protection of direct 
self-interest comes to the fore. This interest in landowners’ need for security of 
tenure and preserving the uses that are commensurate with their individual 
plans. For planning authorities, in the case of Geita, the interest was to get 
funding from the World Bank funded project, for Gairo to get premiums and 
land rent from plot occupiers and in the case of Kibiti, the officials in the Rufiji 
District Council wanted to retain Kibiti as a major own source revenue collec-
tions point. Utility agents were more direct that it was the reduction of compen-
sation costs for utility way-leaves that gets them interested in the planning 
process. Not so direct monetary interests could be said to be for politicians who 
wanted more or sustenance of local power, which of course means more re-
sources in their disposal. For WaterAid as an NGO, the philanthropic goal could 
be stated that they wanted better and sustainable sanitation services for the poor 
residents of small towns. However, the success of the plan and therefore projects 
would ensure positive image for the donors. Simply put, self-interest in the 
forms of tangible benefits drives actors in the planning process. Therefore, the 
argument that planning is a set of rational actions towards generations of public 
goods (and control of externalities) [51] could be more direct in delivering 
tangible benefits to those with stake.  

On the conformity of legal or institutional set up to the actual constellation of 
interests, it is observed that in Tanzanian context, the legal set up in the plan-
ning presupposes the rationality of the process and actors. It empowers councils’ 
in-house actors, who are heads of sections and departments and are employees 
of the government posted from the central government, which means are bound 
to be transferred to other councils frequently. This councils’ in-house group of 
actors forming the steering committee, and a central management team, has to 
make decisions on the quality of data collected, select the development strategy 
and influence final planning proposal in the case of a general planning scheme. 
Changes in 2018 of the regulations have empowered a similar committee of ex-
perts to endorse the detailed plans before getting approved at the ministerial lev-
el. Two potential problems are likely to emerge in this setup, first, the experts 
can craft institutional interests which may potentially defer from landowners 
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and developers interests, and secondly, they may not have any interest at all in 
the failure or success of the plans. Disconformity of interests between the plan-
ning authority and local small town stakeholders contributed to the unsuccessful 
completion of general planning scheme for Kibiti, although the town stakehold-
ers met part of their needs in the plan by having the Kibiti Settlement (as now 
independent district) annexed from the Rufiji District. 

The representative participation through councillors in the council meetings 
also leaves out many critical stakeholders out of the process. The case of Geita 
shows that economic drivers, utility agencies and landowners can be practically 
left out in the planning process and yet the plan gets approved for implementa-
tion, simply because ward councillors who attended the meeting were political 
representatives of the people. The argument could be built that public hearing 
that happens before data for the plan have been collected and public deposit, 
which happens when the plan is awaiting final approval by the Minister, provide 
the room for wider direct stakeholders’ engagement. But as it sounds, the former 
opportunity is too early to understand and comment meaningfully and the latter 
opportunity is almost when proposal and projects have been fully cast. This may 
partly explain why many plans are not implemented as landowners and utility 
agents have different “plans” from those provided in the formal plans. Studies 
have indicated that it is infrastructure development that determines the patterns 
of development and not mere land use proposals [52] [53] [54]. 

The interesting observation is, while theoretically the planning system has 
adopted communicative planning and created a fora and milieu for collective ac-
tions, compositions and options legally provided for government as organisers 
of the fora to decide whom to invite has made it possible to exclude some actors 
and made the interests of those in government dominate. 

6. Conclusions  

Planning is about mediating divergent self-interests among stakeholders, be it 
within public institutions, governmental institutions or private landowners and 
developers. The goals focusing on management of externalities and provision of 
public goods as inbuilt in the legal setup and stipulated procedures are noble but 
they can be manifested through interest mediation. Therefore creations of 
communicative planning platforms or milieu for collective actions should be 
cognizant of this and make sure there is an equal chance of every actor to influ-
ence the process directly. Representative participation and trust on instrumental 
rationality on the government actors are faulty assumptions if the goal is to 
make prepared plans implementable.  

There is effective demand for detailed plans because they have direct tangible 
benefits to the individuals, which is not the case for general planning schemes. It 
is therefore important to develop strategies to make sure the beneficial ingre-
dients of the general planning schemes are included in the detailed planning 
process. This could be done by simplifying components of the general planning 
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schemes to include only those elements facilitating a better coordination of de-
tailed planning schemes, and whenever possible make the two types of plans be 
undertaken in conjunction, especially in the developed part of the small towns.  
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