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PReFACe
The Format�ve Process Research Project �s financed by NORAD as part of �ts support to the Local 
Government Reform Programme (LGRP) to closely follow the development of the LGRP. In consultat�on 
w�th the Pres�dent’s Office Reg�onal Adm�n�strat�on and Local Government (PO-RALG), the project 
�s organ�zed on a collaborat�ve bas�s between the Research on Poverty Allev�at�on (REPOA), Dar es 
Salaam, Chr. M�chelsen Inst�tute (CMI), Bergen, and the Norweg�an Inst�tute for Urban and Reg�onal 
Stud�es (NIBR), Oslo.

The format�ve process research focuses on three d�mens�ons of the Local Government Reform �n 
Tanzan�a, namely:

(1) Governance: local autonomy and c�t�zen part�c�pat�on.

(2) F�nances and f�nanc�al management: accountab�l�ty, eff�c�ency and local resource 
mob�l�zat�on.

(3) Serv�ce del�very and poverty allev�at�on: cr�ter�a of success and operat�onal constra�nts.

Th�s report analyzes data on ‘Local Autonomy and C�t�zen Part�c�pat�on’ from s�x case counc�ls for 
the per�od 2000-2004. The report �s wr�tten by Amon Chal�gha from data collected from field v�s�ts, 
the 2003 c�t�zen survey and �nformants from the case study counc�ls. Data collect�on was organ�zed 
by Erasto Ngalewa who also prov�ded background �nformat�on and reports. Ambrose Kessy, Flor�da 
Henjewele and Geoffrey Mwambe were respons�ble for collect�ng data from the case counc�ls.

The report greatly benefited from �n�t�al comments and suggest�ons made by the format�ve study 
colleagues Odd-Helge Fjeldstad, Deo Mush�, E�nar Braathen and S�r� Lange. Useful comments and 
suggest�ons were also rece�ved from anonymous referees. Spec�al thanks go to the Local Government 
Reform Team (PO-RALG) who made useful comments on format�ve data presented �n debr�efing 
meet�ngs and the contact persons �n the case study counc�ls for the�r ass�stance and to the many 
people that we met dur�ng our field v�s�ts. Po�nts of v�ew �n th�s report are not necessar�ly that of 
REPOA but that of the author. All poss�ble errors made �n th�s report also rema�n my respons�b�l�ty. 

Dar es Salaam
March 2007
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AbSTRACT

The format�ve process research focuses on three d�mens�ons of the Local Government Reform �n 
Tanzan�a, namely: Governance: local autonomy and c�t�zen part�c�pat�on; finances and financ�al 
management: accountab�l�ty, effic�ency and local resource mob�l�zat�on and serv�ce del�very and 
poverty allev�at�on.

Th�s report analyzes data on ‘Local Autonomy and C�t�zen Part�c�pat�on’ from s�x case counc�ls for the 
per�od 2000-2004. The case counc�ls are Bagamoyo D�str�ct Counc�l, Ilala Mun�c�pal Counc�l, Ir�nga 
D�str�ct Counc�l, K�losa D�str�ct Counc�l, Mosh� D�str�ct Counc�l and Mwanza C�ty Counc�l. The data cover 
the per�od 2000-2004. The follow�ng themes are d�scussed �n th�s report: (a) good governance; (b) 
accountab�l�ty and transparency of local leaders to the commun�ty; (c) local government autonomy 
and c�t�zen part�c�pat�on; (d) bottom–up plann�ng; (e) part�c�pat�on �n local elect�ons. It appears that the 
key object�ve of decentral�zat�on �.e. to �ncrease c�t�zen part�c�pat�on �n plann�ng and �mplementat�on of 
development act�v�t�es at the local level �s yet to be real�zed. The major problem regard�ng governance 
�n the s�x case counc�ls was the lack of enough c�t�zen �nvolvement �n formulat�ng counc�l plans. Th�s 
underm�nes the ab�l�ty of the counc�ls to �mprove the welfare of poor people as env�s�oned under 
the Local Government Reform Programme.

Keywords: Tanzan�a, local government, c�t�zen part�c�pat�on, autonomy, governance, accountab�l�ty, 
transparency, bottom-up plann�ng
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exeCuTive SummARy

introduction

Local Government Reform (LGR) a�ms to promote good governance, and env�sages a government 
that stays close to �ts people and �mplements pol�c�es that are prepared �n close consultat�on w�th 
the people. W�th�n the LGR framework, good governance �s cons�dered cr�t�cal for the betterment 
of the qual�ty of l�fe of the people of Tanzan�a and local governments are tasked to ensure c�t�zen 
part�c�pat�on �n �mprov�ng the welfare of the�r commun�t�es. C�t�zen part�c�pat�on also helps local 
governments to earn the�r leg�t�macy by encourag�ng transparency and accountab�l�ty to the�r local 
populat�on.

There are many consequences of poor c�t�zen part�c�pat�on �n local governance. Th�s paper however 
l�m�ts �tself to c�t�zens’ percept�ons of the�r �nvolvement �n the plann�ng process. The paper also looks 
at c�t�zen part�c�pat�on by exam�n�ng the percept�ons of counc�l staff of c�t�zens’ �nvolvement �n 
plann�ng because th�s has a bear�ng on the w�ll�ngness of local government bureaucrats to �nvolve 
c�t�zens and allow them to determ�ne the�r own dest�ny as per the LGR programme.  Furthermore, 
the percept�ons of elected leaders of c�t�zen �nvolvement �n sett�ng the�r own governance and 
development agenda are scrut�n�zed.  

Good Governance

In th�s study good governance refers to the ex�stence of democrat�c norms accepted and nurtured 
by c�t�zens and the�r government.  The �nvolvement of c�t�zens �n the development of rules and 
procedures (norms) �s cruc�al. Hence, the government has to be close to �ts people by �nvolv�ng 
c�t�zens �n the development and �mplementat�on of pol�c�es and programmes that affect them �n 
the�r local�t�es.

A government that ensures c�t�zen part�c�pat�on also ensures cont�nuous accountab�l�ty, transparence, 
leg�t�macy and trust. When c�t�zens take an act�ve role �n determ�n�ng and �mplement�ng projects 
the�r qual�ty of l�fe �mproves. Under such cond�t�ons, c�t�zen part�c�pat�on can be perce�ved as a 
prerequ�s�te for poverty reduct�on.

Consequences of the lack of c�t�zen part�c�pat�on �n determ�n�ng the�r own dest�ny can �mpact upon 
c�t�zens negat�vely. C�t�zens may feel �gnored �f they are not �nvolved �n formulat�ng and �mplement�ng 
projects �n the�r own commun�t�es. When they feel that the�r local author�ty does not �nvolve them 
they may feel al�enated. Good governance suffers under such c�rcumstances, and democracy �s also 
underm�ned.

Accountability and Transparency of Local Leaders to the Community

C�t�zen part�c�pat�on �n local dec�s�on-mak�ng processes, as env�saged �n the LGRP promotes 
accountab�l�ty as a precond�t�on for good governance. Increased accountab�l�ty and transparency �n 
mak�ng commun�ty dec�s�ons regard�ng the collect�on and use of counc�l finances �s of paramount 
�mportance to ensure good governance at the commun�ty level. Accountab�l�ty �s here defined �n 
terms of c�t�zens be�ng �nformed by the�r local leaders about act�ons taken on the�r behalf. When 
c�t�zens are �nformed �t �s assumed they w�ll be able to take correct�ve measures.

C�t�zen part�c�pat�on also ensures that government dec�s�ons and act�ons are taken �n good fa�th 
because c�t�zens are act�vely engaged �n mak�ng those dec�s�ons. Hence, transparency bu�lds c�t�zen 
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confidence �n the�r local government and enables them to �nvest the�r energ�es �n efforts to �mprove 
the�r qual�ty of l�fe. In th�s context, transparency �s perce�ved to mean enabl�ng c�t�zens to be aware 
of what the�r local government �s do�ng. 

Part�c�pat�on �n local elect�ons �s also �mportant to prov�de the necessary leg�t�macy to local author�t�es. 
A government that �s perce�ved to be leg�t�mate ga�ns the trust of �ts c�t�zens and therefore encourages 
them to part�c�pate �n dec�s�ons and �n execut�ng programmes that affect the�r welfare.

Local Government Autonomy and Citizen Participation

Local Government Reform, (LGR) a�m to g�ve local author�t�es more autonomy to make dec�s�ons 
regard�ng the welfare of c�t�zens �n the�r local�t�es. Informat�on generated from the s�x counc�ls 
�nd�cates that local author�t�es have not yet been fully empowered to perform the�r funct�ons and 
d�scharge the�r obl�gat�ons effect�vely. Th�s pervas�ve control �nd�cates a d�strust of local author�t�es by 
the central government. The lack of trust by the central government also contr�butes to a lack of trust 
by local author�t�es that leads them to feel that they do not have to �nvolve the local commun�t�es 
or to be accountable to them.

In th�s study there were numerous examples of c�t�zen compla�nts of lack of accountab�l�ty and 
transparency of local government leaders at all levels �n w�th�n the s�x case counc�ls. A ma�n area 
of content�on, accord�ng to v�llage leaders �nterv�ewed and other �nformants �n the case counc�ls, 
was how the lack of local government accountab�l�ty to local commun�t�es l�m�ted c�t�zen response 
opt�on for collect�ve act�on. Many v�llagers and other �nformants compla�ned that v�llage assembl�es 
were not convened �n a transparent manner. For example, v�llagers would only hear that the v�llage 
assembly had been held. Th�s den�ed the v�llagers the opportun�ty to query �ssues that they d�d not 
agree w�th. Consequently, some V�llage Execut�ve Officers (VEO) were sa�d to wr�te false meet�ng 
reports. Such tendenc�es underm�ne the �ntegr�ty of the local author�t�es �n the eyes of c�t�zens.

Furthermore, accord�ng to the counc�lors �nterv�ewed �n the s�x counc�ls, local autonomy was l�m�ted 
because local author�t�es were den�ed the power to determ�ne not only the�r own pr�or�ty �n areas of 
human resources (they lack power to h�re and fire sen�or staff ), but also that of revenue generat�on.  
Interv�ews w�th counc�lors and counc�l offic�als revealed that all the s�x case study counc�ls were 
unable to meet c�t�zen demands and �mplement v�llage plans because of lack of power to mob�l�ze 
adequate finances.

bottom-up Planning

Bottom-up plann�ng �s perce�ved as c�t�zen part�c�pat�on �n dec�s�on mak�ng �n the�r respect�ve 
local�t�es. Generally, bottom-up plann�ng �s expected to �ncrease popular part�c�pat�on �n sett�ng 
local plans and pr�or�t�es. C�t�zens conce�ve the�r own projects and plans, wh�ch are �mplemented 
by them accord�ng to the�r needs and demands.

Concerns about �nadequate part�c�pat�on and lack of local consultat�on �n formulat�on of pol�c�es 
at the local level and �n the ent�re pol�cy-mak�ng process were ra�sed �n most of the case counc�ls. 
Ev�dence collected from the s�x case counc�ls suggest that �nstead of full c�t�zen mob�l�sat�on and 
part�c�pat�on, the tendency had been towards top-down approaches.  

Nevertheless, the LGR have succeeded to make local author�t�es to adopt some forms of bottom-up 
plann�ng �n the case counc�ls. However, the depth of popular part�c�pat�on var�ed from one counc�l to 
another depend�ng on factors, such as the prov�s�on of econom�c resources �n Ilala MC and Mwanza 
CC. In poor counc�ls such as K�losa and Bagamoyo DC, many of the plans �dent�fied had not been 
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�mplemented due to lack of resources. Part�c�patory plann�ng �s further underm�ned by lack of proper 
gu�del�nes for �mplementat�on. Gu�del�nes prepared by the governance team under the LGRP had 
not yet reached offic�als at ward and v�llage levels.

Furthermore, �nformat�on from the case counc�ls affirm that a system of part�c�patory plann�ng and 
budget�ng has been des�gned, and PO-RALG has been try�ng to �mplement th�s system. Hence, about 
40,000 elected grassroots leaders from 13 reg�ons have been tra�ned. However, accord�ng to offic�als 
�nterv�ewed �n the case counc�ls, sem�nars were held ma�nly for d�str�ct offic�als and few counc�lors 
had been tra�ned on the part�c�patory techn�ques.

F�nd�ngs on the part�c�pat�on of c�t�zens �n the plann�ng process �nd�cated that part�c�pat�on was br�ef 
and l�m�ted. In some counc�ls l�ke Ilala, Ir�nga and K�losa, many �nterv�ewees sa�d that v�llage plans 
d�d not come from the grassroots. Rather they sa�d the v�llage plans were prepared by local leaders 
on behalf of the people and then sent to the Ward Development Comm�ttees. Such fa�lures of local 
leaders to adequately �nvolve c�t�zens �n the plann�ng process underm�ned the leader’s ab�l�ty to 
mob�l�se people to assume respons�b�l�ty for financ�ng and manag�ng the�r soc�al serv�ces. 

Participation in Local elections

Elect�ons are �mportant for democrat�c governance. It �s through elect�ons that leaders are placed �n 
office by the�r c�t�zens. Elect�ons prov�de leg�t�macy to the leadersh�p. Part�c�pat�on �n local elect�ons 
var�ed among the case counc�ls. For example, K�losa DC had the h�ghest voter turnout (91.4%) �n local 
elect�ons wh�le Ilala MC had the lowest (69.5%). Moreover, 4.8% of respondents �n Ilala MC sa�d they 
were not aware (not �nformed) about grassroots elect�ons compared to only 1% of those surveyed 
�n Ir�nga DC, Mosh� DC and Mwanza CC, who sa�d they were not �nformed about these elect�ons. 
Voter apathy appeared relat�vely low, rang�ng from 3.8% �n Ilala MC to 0.5% of people �n both Ir�nga 
DC and Mosh� DC. 

Conclusions

From the field �nterv�ews �t can be observed that the current local government reform �n the s�x case 
counc�ls have not yet worked well enough to promote local autonomy at the grassroots level. Thus, 
for most of the case counc�ls, part�c�pat�on beyond the v�llage government level has not been well 
establ�shed to g�ve all c�t�zens full part�c�pat�on �n the local matters that affect them. There �s st�ll 
lack of a clear mechan�sm for accountab�l�ty of local government bureaucrats to the�r counc�ls. Th�s 
cond�t�on �s exacerbated by the cont�nued �nab�l�ty of counc�ls to h�re and fire sen�or counc�l staff.

Bottom-up plann�ng and commun�ty part�c�pat�on a�m to ra�se the vo�ces of the poor �n determ�n�ng 
the�r own dest�ny. Generally, the study has found out that the avenues for effect�ve responses to the 
lack of vo�ce are very l�m�ted �n the case counc�ls. The reforms have so far not been able to empower 
local commun�t�es to respond to the cases of lack of vo�ce and power �n the�r respect�ve local�t�es. 
Hence, most of the commun�ty compla�nts noted �n th�s study are about lack of part�c�pat�on �n pol�cy 
formulat�on and �mplementat�on. Commun�ty leaders and c�t�zens al�ke felt left out by the counc�l  
leadersh�p and the government �n general. F�nd�ngs �nd�cate few c�t�zens at the grassroots level had 
part�c�pated �n the plann�ng process.

The lack of c�t�zen �nvolvement �n formulat�ng counc�l plans underm�nes the ab�l�ty of the counc�ls to 
�mprove the welfare of poor people as env�saged under the Local Government Reform Programme. 
For effect�ve part�c�patory plann�ng at the local level, the central government needs to devolve real 
dec�s�on-mak�ng powers to elected counc�lors. 
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inTRoduCTion�

Local government reform (LGR) a�ms to promote good governance, and env�sages a government 
that stays close to �ts people and �mplements pol�c�es that are prepared �n close consultat�on w�th 
the people. W�th�n the LGR framework, good governance �s cons�dered cr�t�cal for the betterment 
of the qual�ty of l�fe of the people of Tanzan�a, and local governments are tasked to ensure c�t�zen 
part�c�pat�on �n �mprov�ng the welfare of the�r local commun�t�es. C�t�zen part�c�pat�on also helps 
local governments to earn the�r leg�t�macy by encourag�ng transparency and accountab�l�ty to the�r 
local populat�on. 

C�t�zens may feel �gnored �f they are not �nvolved �n pol�cy formulat�on and �mplementat�on, and, �f 
they feel that the Government does not care about them, they may become d�scouraged w�th the 
pol�t�cal process. Under such cond�t�ons, c�t�zens can hold negat�ve percept�ons of the�r government 
and, consequently, good cooperat�on w�th the�r leaders can be �nh�b�ted.

There are many consequences of poor c�t�zen part�c�pat�on �n local governance. Th�s paper, however, 
l�m�ts �tself to c�t�zens’ percept�ons of the�r �nvolvement �n the plann�ng process. The paper also looks 
at c�t�zen part�c�pat�on by exam�n�ng the percept�ons of counc�l staff of c�t�zens’ �nvolvement �n 
plann�ng, because th�s has a bear�ng on the w�ll�ngness of local government bureaucrats to �nvolve 
the�r c�t�zens �n local governance and allow them to determ�ne the�r own dest�ny. In add�t�on, the 
percept�ons of elected leaders/counc�llors of c�t�zen �nvolvement �n sett�ng the�r own governance 
and development agenda are scrut�n�sed. Lastly, s�nce such part�c�pat�on requ�res clear processes and 
procedures, th�s research assesses whether LGR has clear gu�del�nes on bottom-up plann�ng that are 
relevant and ava�lable to all levels of local government, namely, hamlet, v�llage, ward and counc�l.

1  Th�s paper �s the outcome of collaborat�ve research between Research on Poverty Allev�at�on (REPOA), Chr. M�chelsen 
Inst�tute (CMI) and the Norweg�an Inst�tute for Urban and Reg�onal Research (NIBR). The research �s financ�ally 
supported by the Norweg�an Agency for Development Cooperat�on (NORAD) through the research programme 
Format�ve process research on the local government reform �n Tanzan�a. Earl�er vers�ons of the paper were presented at 
the REPOA annual workshops �n March 2004 and 2005. I w�sh to thank all my Format�ve Study Colleagues, Odd-Helge 
Fjeldstad, Deo Mush�, E�nar Braathen and S�r� Lange who made useful comments �n the �n�t�al stages of the paper, 
to Ambrose Kessy, Flor�da Henjewele and Godfrey Mwambe for the�r research ass�stance, and to Erasto Ngalewa for 
fac�l�tat�ng the study. Po�nts of v�ew are not necessar�ly that of REPOA, but that of the author. All poss�ble errors rema�n 
ent�rely my respons�b�l�ty. 
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meThodoLoGy

Data for th�s study �s der�ved from the 2003 C�t�zens’ Survey (Nygaard and Fjeldstad)2, and from 
�nterv�ews w�th staff of local government author�t�es, such as D�str�ct Execut�ve D�rectors (DEDs), 
Mun�c�pal D�rectors (MDs), Counc�l D�rectors (CDs) and D�str�ct Plann�ng Officers(DIPLOs), conducted  
dur�ng field v�s�ts to the s�x case counc�ls: Ir�nga D�str�ct Counc�l, Ilala Mun�c�pal Counc�l, Bagamoyo 
D�str�ct Counc�l, Mosh� Rural D�str�ct Counc�l, K�losa D�str�ct Counc�l, and Mwanza C�ty Counc�l. Other 
�nterv�ews were carr�ed out w�th var�ous local (‘grassroots’) elected offic�als at hamlet, v�llage and ward 
levels. Counc�l documents and other relevant documents from the Tanzan�a Part�c�patory Poverty 
Assessment (TzPPA) research carr�ed out by the Econom�c and Soc�al Research Foundat�on (ESRF) 
were also rev�ewed. 

Thus, two methods of data collect�on were employed. Pr�mary data was obta�ned from �n-depth sem�-
structured �nterv�ews �n 2002, 2003 and the C�t�zens’ Survey conducted �n October 2003. Secondary 
data came from local contact person’s reports from the s�x counc�ls. The �n-depth �nterv�ews �nvolved 
key �nformants (actors �n central and local government, c�v�l organ�sat�ons) who offered an �nformed 
perspect�ve on the subject.

The Six Case Councils

The data was collected from s�x local counc�ls. Half of the case counc�ls – Ilala Mun�c�pal Counc�l, 
Mwanza C�ty Counc�l and Ir�nga D�str�ct Counc�l – have formally taken part �n ‘Phase 1’ of the LGRP. 
The other three counc�ls are Bagamoyo D�str�ct Counc�l, K�losa D�str�ct Counc�l and Mosh� D�str�ct 
Counc�l. The case counc�ls were selected on the bas�s of the follow�ng cr�ter�a (see the Inception 
Report, 30 October 2002):

var�at�ons �n resource bases, 

rural-urban var�at�ons,

degree of �nclus�on �n the LGRP,

degree of donor presence or support, and 

compos�t�on of pol�t�cal part�es.

bagamoyo district Council

Bagamoyo �s one of Tanzan�a’s oldest towns s�tuated 80 km north of Dar es Salaam �n the Coast 
Reg�on, along the Zanz�bar Channel. The total area of the d�str�ct �s 9,842 square kms. Its populat�on 
�n 2002 was 230,000, compr�s�ng predom�nantly agr�cultural�sts.

ilala municipal Council

Ilala �s one of the three mun�c�pal counc�ls w�th�n Dar es Salaam C�ty Counc�l. Ma�n econom�c act�v�t�es 
�nclude manufactur�ng �ndustr�es, serv�ces, trade and agr�culture. The total area of the mun�c�pal�ty 
�s 210 square kms, of wh�ch 20 % �s rural area support�ng agr�culture. Its populat�on accord�ng to the 
2002 census was 638,000.  

2  Hereafter, referred to as the C�t�zens’ Survey

•

•

•

•

•
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mwanza City Council

Mwanza �s Tanzan�a’s second largest c�ty, 1,100 m above sea level, on the southern s�de of Lake V�ctor�a 
�n the northwest of Tanzan�a. It has fish�ng and other �ndustr�es, but agr�culture rema�ns the most 
�mportant econom�c act�v�ty. The total area of the c�ty �s 1,342 square kms, of wh�ch 900 square kms 
�s water. Its populat�on �n 2002 was 266,000.  

iringa district Council

Ir�nga l�es 1,600 m above sea level �n the Southern H�ghlands, along the ma�n h�ghway between 
Morogoro and Mbeya. It has exper�enced a substant�al growth �n agr�cultural product�on �n recent 
years. The major�ty of the populat�on (95 %) have l�vel�hoods based on agr�culture. Ir�nga Town has 
a separate mun�c�pal counc�l, wh�le the surround�ng area �s organ�sed �n Ir�nga D�str�ct Counc�l. The 
total area of the d�str�ct (before �t was spl�t �nto two d�str�cts �n 2004) was 28,457 square kms, and �ts 
populat�on �n 2002 was 246,000. 

Kilosa district Council

K�losa l�es �n the Morogoro Reg�on, 220 km west of Dar es Salaam. It was a centre for Tanzan�a’s 
s�sal �ndustry unt�l th�s �ndustry collapsed �n the 1970s. Central parts of K�losa DC are econom�cally 
depressed due to collapses �n the s�sal �ndustry, and more recently, �n the sugar �ndustry, wh�le areas 
located near the ma�n roads to Dodoma and Ir�nga have exper�enced �ncreas�ng econom�c act�v�ty. 
Total land area �s 14,245 square kms. In 2002, �ts populat�on was 490,000. 

moshi district Council

Mosh� �s located about 800 m above sea level at the foot of Mt. K�l�manjaro �n the north of the country. 
Mosh� Town has a busy tour�st �ndustry and �s the centre of one of Tanzan�a’s major coffee grow�ng 
areas. However, there has been a sharp decl�ne �n the revenues from coffee exports �n recent years 
due to fall�ng pr�ces. Mosh� Town has a separate mun�c�pal counc�l, wh�le the surround�ng area 
�s organ�sed �n Mosh� D�str�ct Counc�l. The area of the d�str�ct counc�l �s 1,713 square kms, and �ts 
populat�on �n 2002 was 402,000.  
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map of Tanzania Showing the Six Case Councils 
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mwanza City Council
Mwanza �s Tanzan�a’s second largest c�ty, 1,100 
m above sea level, on the southern s�de of Lake 
V�ctor�a �n the northwest of Tanzan�a. It has fish�ng 
and other �ndustr�es, but agr�culture rema�ns 
the most �mportant econom�c act�v�ty. The total 
area of the c�ty �s 1,342 square kms, of wh�ch 
900 square kms �s water. Its populat�on �n 2002 
was 266,000. 

bagamoyo district Council
Bagamoyo �s one of Tanzan�a’s oldest towns s�tuated 80 
km north of Dar es Salaam �n the Coast Reg�on, along 
the Zanz�bar Channel. The total area of the d�str�ct �s 
9,842 square kms. Its populat�on �n 2002 was 230,000, 
compr�s�ng predom�nantly agr�cultural�sts.

Kilosa district Council
K�losa l�es �n the Morogoro Reg�on, 220 km west of Dar es 
Salaam. It was a centre for Tanzan�a’s s�sal �ndustry unt�l th�s 
�ndustry collapsed �n the 1970s. Central parts of K�losa DC are 
econom�cally depressed due to collapses �n the s�sal �ndustry, 
and more recently, �n the sugar �ndustry, wh�le areas located 
near the ma�n roads to Dodoma and Ir�nga have exper�enced 
�ncreas�ng econom�c act�v�ty. Total land area �s 14,245 square 
kms. In 2002, �ts populat�on was 490,000. 

moshi district Council
Mosh� �s located about 800 m above sea level at the foot of Mt. 
K�l�manjaro �n the north of the country. Mosh� Town has a busy tour�st 
�ndustry and �s the centre of one of Tanzan�a’s major coffee grow�ng 
areas. However, there has been a sharp decl�ne �n the revenues from 
coffee exports �n recent years due to fall�ng pr�ces. Mosh� Town has a 
separate mun�c�pal counc�l, wh�le the surround�ng area �s organ�sed 
�n Mosh� D�str�ct Counc�l. The area of the d�str�ct counc�l �s 1,713 
square kms, and �ts populat�on �n 2002 was 402,000.  

ilala municipal Council
Ilala �s one of the three mun�c�pal counc�ls w�th�n 
Dar es Salaam C�ty Counc�l. Ma�n econom�c act�v�t�es 
�nclude manufactur�ng �ndustr�es, serv�ces, trade and 
agr�culture. The total area of the mun�c�pal�ty �s 210 
square kms, of wh�ch 20 % �s rural area support�ng 
agr�culture. Its populat�on accord�ng to the 2002 census 
was 638,000.  

iringa district Council
Ir�nga l�es 1,600 m above sea level �n the Southern 
H�ghlands, along the ma�n h�ghway between Morogoro and 
Mbeya. It has exper�enced a substant�al growth �n agr�cultural 
product�on �n recent years. The major�ty of the populat�on 
(95 %) have l�vel�hoods based on agr�culture. Ir�nga Town has 
a separate mun�c�pal counc�l, wh�le the surround�ng area �s 
organ�sed �n Ir�nga D�str�ct Counc�l. The total area of the d�str�ct 
(before �t was spl�t �nto two d�str�cts �n 2004) was 28,457 square 
kms, and �ts populat�on �n 2002 was 246,000. 
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Good GoveRnAnCe

Local autonomy and c�t�zen part�c�pat�on are �mportant aspects of good governance, a cr�t�cal 
�ngred�ent �n any democrat�c soc�ety. Art�cle 145 of the Tanzan�an Const�tut�on states that Local 
Author�t�es are created �n order to further the course of democracy �n Tanzan�a by empower�ng 
c�t�zens �n the�r local�t�es to determ�ne the�r own dest�ny. However, Art�cle 146 takes away some 
powers from c�t�zens and vests them w�th the central government. Effect�ve central government �n 
Tanzan�a �s, therefore, an �mperat�ve for good governance. As one em�nent statesman put �t, the key 
to a government’s effect�veness �s �ts:

“…closeness to its people and its responsiveness to their needs and demands, and the means by 
which its decisions are made and implemented. That all government institutions must be rooted in 
and appropriate to the society to which they are applied.” 

     (Nyerere, 1999:2). 

Democracy �s thus a bas�c necess�ty to good governance.

Good governance refers to the ex�stence of democrat�c norms accepted and nurtured by c�t�zens 
and the�r government. Furthermore, �n a democracy such a government should be run on “publicly 
determined, predictable and increasingly routinized rules of the game.” (Amuwo, 2000:2). The �nvolvement 
of c�t�zens �n the development of these rules and procedures �s cruc�al, �.e., c�t�zens must be 
act�vely engaged �n the process for develop�ng “the rules of legitimacy, transparency, accountability 
and responsibility.” (Carlos, 2001:164). In short, c�t�zens must part�c�pate �n determ�n�ng the�r own 
dest�ny.

Good governance therefore requ�res a  “…legitimate government, one that is properly put in place by the 
electorate themselves and that stays in close touch with people.” (Amuwo, 2000:2). Th�s means that c�t�zen 
part�c�pat�on �s central to good governance �n any soc�ety. Hence, a good government can only be 
close to �ts people �f �ts pol�c�es and programmes are prepared w�th the �nvolvement of the c�t�zens, 
who are go�ng to benefit from, or who are go�ng to be affected by, those pol�c�es and programmes. 
Thus, projects or programmes relevant to any commun�ty must �nvolve benefic�ar�es �n the�r local�t�es 
to guarantee a “…necessary condition for both economic development and democratization.” (Carlos, 
2001:164).

The Un�ted Nat�ons Development Program (UNDP) defines governance as  “…the complex ensemble of 
mechanisms, processes, and institutions through which citizens and social groupings manage their interests 
and conflicts.”3  In add�t�on, the UNDP perce�ves governance as the exerc�se of econom�c, pol�t�cal and 
adm�n�strat�ve author�ty to manage a country’s affa�rs at all levels.4  Furthermore, the Un�ted Nat�ons 
generally emphas�ses that good governance should enta�l part�c�pat�on, transparency, effic�ency, 
and equ�ty �n the appl�cat�on of laws �n any g�ven country 5. The World Bank re�terates th�s pos�t�on 
by stat�ng that Afr�ca’s development problems are caused by lack of good governance (state offic�als 
us�ng the�r pos�t�on for self �nterest rather than that of c�t�zens). Hence, the World Bank concludes 
that poverty reduct�on efforts �n Afr�ca w�ll only succeed when good governance take root.6 From 
th�s perspect�ve, governance compr�ses the mechan�sms, processes and �nst�tut�ons through wh�ch 
c�t�zens and groups art�culate the�r �nterests, exerc�se the�r legal r�ghts, meet the�r obl�gat�ons, and 
med�ate the�r d�fferences.

3  UNDP, 1996
4  UNDP, 1997:2-3
5  Beausang, 2002
6  World Bank, 1994:2



6

Amon Chaligha

A government that ensures c�t�zen part�c�pat�on also ensures cont�nuous accountab�l�ty, transparency, 
leg�t�macy and trust. When c�t�zens take an act�ve role �n determ�n�ng and �mplement�ng projects 
the�r qual�ty of l�fe �mproves. Under such cond�t�ons, c�t�zen part�c�pat�on can be perce�ved as a 
prerequ�s�te for poverty reduct�on. 

Consequences of the lack of c�t�zen part�c�pat�on �n determ�n�ng the�r own dest�ny can �mpact upon 
c�t�zens negat�vely. C�t�zens may feel �gnored �f they are not �nvolved �n formulat�ng and �mplement�ng 
projects �n the�r own commun�t�es. When they feel that the�r local author�ty does not �nvolve them 
they may feel al�enated and conclude that the�r government does not care about them. They 
may feel dejected, betrayed, d�s�llus�oned and d�scouraged. Good governance suffers under such 
c�rcumstances, and democracy �s underm�ned. In short, c�t�zens feel marg�nal�sed when they are not 
�nvolved �n the governance of the�r local�t�es. 

Accountability and Transparency of Local Leaders to the Community

Local government reform also a�ms to promote accountab�l�ty of local leaders to the�r commun�t�es. 
C�t�zen part�c�pat�on �n local dec�s�on-mak�ng processes, as env�saged �n the reform, promotes 
accountab�l�ty as a precond�t�on for good governance. Increased accountab�l�ty and transparency �n 
mak�ng commun�ty dec�s�ons regard�ng the collect�on and use of counc�l finances �s of paramount 
�mportance to ensure good governance at the commun�ty level. Accountab�l�ty �n th�s study refers to 
the transparency, ‘answerab�l�ty’, and ‘controllab�l�ty’ (Gloppen and Rakner, 2002) of local government 
offic�als to the�r commun�ty. Thus, accountab�l�ty �s here defined �n terms of c�t�zens be�ng �nformed 
by the�r local leaders about act�ons taken on the�r behalf. 

Generally, local government leaders are cons�dered to be accountable to the�r commun�t�es when 

“…they exercise their powers in a way that is transparent, in the sense that enables others to see 
whether all is done in accordance with the relevant rules and mandates; they are answerable in the 
sense of being obliged to provide reasons for their decisions and actions; and institutional checks 
or control mechanisms are in place to prevent mismanagement and abuse of power, and ensures 
that corrective measures are taken in cases where the rules are violated.” (Gloppen and Rakner, 
2002:31). 

Thus c�t�zens should be able to take correct�ve measures because they are well �nformed. Th�s �s the 
essence of the local government reforms.

C�t�zen part�c�pat�on also ensures that local government dec�s�ons and act�ons are taken �n good 
fa�th because c�t�zens are act�vely engaged �n mak�ng those dec�s�ons. Hence, transparency bu�lds 
c�t�zen confidence �n the�r local government and enables them to �nvest the�r energ�es �n efforts to 
�mprove the�r qual�ty of l�fe. In th�s context, transparency �s perce�ved to mean enabl�ng c�t�zens to 
be aware of what the�r local government �s do�ng.

C�t�zen part�c�pat�on �s also sa�d to �nculcate a sense of ownersh�p �n local programmes and projects. 
A sense of ownersh�p �s requ�red to ensure the susta�nab�l�ty of development act�v�t�es, w�thout 
wh�ch all �nvested resources would be a waste. The study, “Rural Grassroots Pol�t�cs” 7 �nd�cates that 
ownersh�p may determ�ne the success or fa�lure of a programme, and hence, the success or fa�lure 
of a part�cular group. Thus, projects wh�ch 

“…sprang from the initiative of the local people tended to do well while those which sprang from 
donors ceased to exist as soon as the donors wound up their activities in the locality or stopped giving 
aid.” (Mush�, 2001:14). 

7  Mush�, 2001
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C�t�zen part�c�pat�on �s thus cr�t�cal for democracy and susta�nable development and the �mprovement 
�n the qual�ty of l�fe of soc�ety.

C�t�zen part�c�pat�on for susta�nable development �s also �n l�ne w�th academ�c op�n�on, that 
development �s a process by wh�ch people determ�ne the�r own dest�ny. For scholars l�ke Ake, 
development �s: 

“…something that people must do for themselves. If people are the end of development, they are 
also necessarily its agent and its means.”� 

Hence, part�c�pat�on becomes �mperat�ve for democrat�c governance and for susta�nable development. 
W�thout part�c�pat�on, commun�t�es may never atta�n a better qual�ty of l�fe �n the�r local areas.

In th�s study, local governance �s perce�ved as a bas�c democrat�c process, wh�ch �nvolves c�t�zens �n 
dec�s�on mak�ng to formulate and �mplement programmes a�med at �mprov�ng the�r welfare. C�t�zens 
must therefore feel that the�r local governments are capable of mak�ng �ndependent dec�s�ons 
that have c�t�zen �nputs, and that c�t�zen �nputs are reflected �n counc�l plans. Part�c�pat�on �n local 
elect�ons �s also �mportant to prov�de the necessary leg�t�macy to local author�t�es. A government 
that �s perce�ved to be leg�t�mate ga�ns the trust of �ts c�t�zens and therefore encourages them to 
part�c�pate �n dec�s�ons affect�ng the�r welfare. 

Local Government Autonomy and Citizen Participation

Local government autonomy �s necessary �f c�t�zens are to feel empowered to take the�r dest�ny �n 
the�r own hands. Each level of government (local and nat�onal) should have the same status under 
the Const�tut�on. However, �t �s d�fficult to talk of local government autonomy �n a pol�ty where local 
author�t�es der�ve the�r power and author�ty from the central government leg�slature (Tanzan�an 
Parl�ament/Nat�onal Assembly) rather than from the Const�tut�on �tself. Under th�s system, the status 
of local government �s determ�ned by �ts relat�onsh�p w�th the central government. The Const�tut�on 
places local author�t�es under the control of rules and procedures establ�shed by the Nat�onal 
Assembly, so local author�t�es have no powers, except those granted by the laws establ�sh�ng them9.) 
Thus, local governments are generally perce�ved to operate str�ctly under laws made by the central 
government, s�nce �t �s the central government wh�ch proposes leg�slat�on passed by Parl�ament (the 
Nat�onal Assembly). Therefore the const�tut�onal status of local governments �n Tanzan�a �mpl�es a 
h�gh degree of control by the central government. 

Local Government Reform, (LGR) however, env�sage relat�ons between the central government 
and local author�t�es to be character�sed by consultat�ons and negot�at�ons w�th, and support from, 
central government m�n�str�es. Accord�ng to the pol�cy paper on local governments, “…directive 
powers of Government vis-à-vis local councils are restricted to legal regulations with local government 
decisions.”10 In pract�ce, however, central government st�ll appears to approve most of the �mportant 
del�berat�ons of local governments �n Tanzan�a. Th�s takes place through the offices of the D�str�ct 
Comm�ss�oner (DC), the Reg�onal Comm�ss�oner (RC), and, eventually, the m�n�stry respons�ble for 
local government. 

Informat�on generated from the s�x counc�ls surveyed �nd�cates that local author�t�es have not yet 
been fully empowered to perform the�r funct�ons and d�scharge the�r obl�gat�ons effect�vely. Th�s 
could be an �nd�cator for a d�strust of local author�t�es by the central government. Should there be 
such a lack of trust by the central government then th�s could also contr�butes to a lack of trust by 
8  Ake, 1996:125
9  Goldsm�th, et al, 1987:71
10  URT, 1998a:v���
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local author�t�es that may result �n the local author�t�es feel�ng that they do not have to �nvolve the 
local commun�t�es or be accountable to them. That �s, local governments may also lack trust �n central 
government and �n commun�t�es that they are supposed to serve.

There were numerous examples of c�t�zen compla�nts of the lack of accountab�l�ty and transparency 
of local government leaders at all levels w�th�n the s�x case counc�ls. A ma�n area of content�on, 
accord�ng to v�llage leaders �nterv�ewed and other �nformants �n the case counc�ls, was how the 
lack of local government accountab�l�ty to local commun�t�es l�m�ted c�t�zen response opt�ons for 
collect�ve act�on. Perhaps, people sensed that the�r capac�ty to respond to collect�ve problems was 
l�m�ted when local governments were �neffect�ve, and therefore unable to fulfill the needs and 
demands of the local c�t�zenry. 

Furthermore, weak grassroots governments also tend to exacerbate the lack of accountab�l�ty. In 
many places, v�llagers and other �nformants compla�ned that v�llage assembl�es were not convened 
�n a transparent manner. For example, v�llagers would only hear that the v�llage assembly had been 
held. Th�s �n a way den�ed the v�llagers the opportun�ty to query �ssues that they d�d not agree w�th. 
In some �nstances, v�llage assembl�es d�d not meet regularly. Somet�mes V�llage Execut�ve Officers 
(VEO) were sa�d to wr�te false meet�ng reports. These fa�lures are �nd�cat�ve of poor governance that 
den�es c�t�zens the opportun�ty to determ�ne the�r own dest�ny, as env�saged by the Local Government 
Reform. Such tendenc�es also underm�ne the �ntegr�ty of the local author�t�es �n the eyes of c�t�zens 
�f they are not stopped.

There are also a number of pol�cy and legal requ�rements that seem to prevent local author�t�es from 
becom�ng accountable to local people. Indeed, most counc�llors and counc�l staff �nterv�ewed as part 
of th�s research project responded that there was st�ll cons�derable control over local government 
dec�s�on mak�ng. Such control was exerc�sed through the grant system, wh�ch set m�n�mum nat�onal 
standards requ�r�ng local author�t�es to frame the�r budgets accord�ng to gu�del�nes and procedures 
as la�d out by the central government. Th�s observat�on was confirmed �n �nterv�ews w�th the D�str�ct 
Adm�n�strat�ve Secretar�es (DASs) �n K�losa, Bagamoyo and Ir�nga, who sa�d that central government 
regulat�ons, structures and d�rect�ves had to be followed by local author�t�es. One sen�or central 
government D�str�ct Officer sa�d that:

“…if we give them [local government] more autonomy, they would not work properly…there is a need 
to educate the councillors much …more and more time is needed before the central government 
can withdraw….”

It was also observed from �nterv�ews that the power of the local counc�ls to h�re and fire the�r own 
sen�or staff was st�ll very l�m�ted. Vacanc�es for sen�or pos�t�ons must be advert�sed through the Local 
Government Serv�ce Comm�ss�on (LGSC), wh�ch conducts the �nterv�ews and carr�es out the select�on 
process on behalf of counc�ls. The C�ty government �n Mwanza compla�ned of be�ng frustrated by 
the LGSC �n �ts effort to recru�t a person for the pos�t�on of an econom�st. The C�ty was however able 
to res�st a cand�date that was not the�r cho�ce, but was selected and be�ng �mposed by the LGSC. 
Consequently, the pos�t�on rema�ned vacant for a very long per�od, wh�ch affected c�ty programmes. 
Th�s s�tuat�on �s contrary to the Reform Agenda, wh�ch promotes the development of strong and 
effect�ve local government �nst�tut�ons through the recru�tment of suffic�ent numbers of qual�fied 
and mot�vated staff by the local author�t�es themselves.  

Furthermore, accord�ng to the counc�llors �nterv�ewed �n the s�x counc�ls, local government author�t�es 
(LGAs) were den�ed the power to determ�ne not only the�r own pr�or�ty �n areas of human resources, 
but also that of revenue generat�on. The recent abol�t�on of the so called “nu�sance taxes”, such as crop 
cess and the Development Levy by the central government, w�thout pr�or adequate consultat�on 
w�th local author�t�es, �s a case �n po�nt. Consequently, �nterv�ews w�th counc�llors and counc�l 
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offic�als �nd�cated that all the s�x counc�ls were unable to meet c�t�zen demands and �mplement 
v�llage plans because of the lack of rel�able sources of revenue. It seems that the lack of fiscal and 
adm�n�strat�ve autonomy (�.e., lack of power to mob�l�ze adequate finances and to h�re and fire sen�or 
staff ) underm�ned the mot�vat�on and ab�l�ty of counc�ls to ensure effect�ve c�t�zen part�c�pat�on �n 
the case counc�ls.

However, the fa�lure of local leaders to �nvolve c�t�zens �n dec�s�on mak�ng also, underm�ned the�r 
ab�l�ty to mob�l�se people to take respons�b�l�ty for financ�ng the�r soc�al serv�ces. People �n the s�x 
case counc�ls remarked that due to the lack of part�c�pat�on �n local government dec�s�on mak�ng 
process, there was a lot of res�stance to pay�ng local taxes, wh�ch further reduced the ab�l�ty of the 
counc�ls to meet the needs and demands of c�t�zens. 

The counc�l staff �nterv�ewed also �nd�cated that local author�t�es were only empowered at the local 
level �n terms of the �mplementat�on of soc�al serv�ce pr�or�t�es set by the central government such as 
educat�on, health, water etc. Accord�ng to offic�als �nterv�ewed from all s�x case counc�ls, the central 
government st�ll set pr�or�t�es for soc�al serv�ces to be prov�ded by the counc�ls. Th�s underm�nes the 
ab�l�ty of counc�ls to set the�r own serv�ce del�very pr�or�t�es �n accordance w�th c�t�zens’ demands 
as per v�llage plans. Moreover, counc�llors and counc�l employees �n the case counc�ls sa�d that they 
had to follow central government pr�or�t�es rather than those of the v�llages because the central 
government finances most of the publ�c serv�ces prov�ded by the�r counc�ls. V�llage governments 
on the other hand lacked funds to �mplement the�r own v�llage pr�or�t�es 

The Central Government �ntervent�on to abol�sh many local government taxes may have good 
�ntent�ons to foster good governance �n l�ght of the h�gh level of poverty among the c�t�zens and the 
alleged abuses �nfl�cted on poor people by tax collectors. However, these �ntent�ons are compl�cated 
by the LGR wh�ch requ�re local author�t�es to be more autonomous �n revenue mob�l�sat�on, so as 
to enable them take on more and more respons�b�l�t�es. Furthermore, the ma�n reform goals w�th 
respect to local government financ�ng are to:

“…increase the resources available to Local Government Authorities and improve the efficiency of 
their use.”11

Thus, abol�t�on of local government taxes underm�nes the�r fiscal autonomy and the�r ab�l�ty to prov�de 
�mproved publ�c serv�ces env�saged �n the reforms.

It �s, however, publ�c knowledge that the Central Government �s aware that the current financ�al 
arrangements are b�ased �n favour of the Central Government. The Local Government Reforms are 
meant to correct th�s �mbalance. The abol�t�on of many sources of local government revenue must 
be followed by a d�fferent local government financ�ng protocol. The pol�cy paper on LGRs po�nts 
out that 

“…it is crucial for the success of the reforms of both central and local government that sources and 
revenues are divided fairly, efficiently and transparently giving local governments realistic revenue 
sources. Those public revenues are increased and that these revenues are used to improve service 
delivery. The present system of allocating sources and revenues does not meet these criteria.”12

Hence, c�t�zens may pos�t�vely rece�ve the abol�t�on of nu�sance taxes but unless alternat�ve sources 
of fund�ng are �dent�fied, the decentral�sat�on of local governance, as espoused �n the pol�cy reform 
documents, w�ll not be real�sed. Th�s w�ll be most detr�mental, to the ab�l�ty of local author�t�es 
to prov�de adequate qual�ty publ�c serv�ces, wh�ch �s the ma�n reason for the Local Government 
Reform.

11  URT, 1998b:A1
12  URT, 1998b:22-23
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The Local Government Reform Programme (LGRP) �n the case counc�ls has, to some extent, brought 
changes to local autonomy. Counc�ls have been empowered through workshops �nvolv�ng counc�llors 
and counc�l staff. For example, some new forms of relat�onsh�p between Central Government and the 
local author�t�es regard�ng human resources development and serv�ce del�very have been developed. 
However, these developments have not been enough to g�ve full powers to local author�t�es to 
d�scharge the�r funct�ons and ensure full c�t�zen part�c�pat�on as env�saged �n the reforms. 

bottom-up Planning

Decentral�sat�on a�ms to �ncrease the accountab�l�ty of local government to the�r local commun�ty. 
Th�s k�nd of accountab�l�ty �s fac�l�tated by bottom-up plann�ng. In th�s regard bottom-up plann�ng �s 
perce�ved as c�t�zen part�c�pat�on �n dec�s�on mak�ng �n the�r respect�ve local�t�es, or, �n other words, 
plann�ng from the grassroots level. Generally, bottom-up plann�ng �s expected to �ncrease popular 
part�c�pat�on �n sett�ng local plans and pr�or�t�es. C�t�zens conce�ve the�r own projects and plans, wh�ch 
are �mplemented by them accord�ng to the�r needs and demands. Therefore, bottom-up plann�ng 
demands ser�ous c�t�zen consultat�on and part�c�pat�on �n determ�n�ng and �mplement�ng local plans 
and pol�c�es that su�t local needs and pr�or�t�es.

Concerns about �nadequate part�c�pat�on and a lack of local consultat�on �n the formulat�on of pol�c�es 
at the local level and �n the ent�re pol�cy-mak�ng process were ra�sed �n most of the case counc�ls. 
It may be re�terated that �nadequate c�t�zen part�c�pat�on carr�es w�th �t the r�sk that formulated 
pol�c�es and plans may push people towards �mpover�shment because the�r needs and asp�rat�ons 
are �gnored except those of the leadersh�p at counc�l head offices. 

It �s a recogn�sed fact that publ�c pol�c�es play an �mportant role �n poverty reduct�on �ntervent�ons, 
and can have a strong �mpact on reduc�ng the �nc�dence of poverty �f they do not d�scr�m�nate or �gnore 
the poor. Therefore, the fa�lure to �ntegrate poor and vulnerable groups �nto the development process 
�s a matter of ser�ous concern.

C�t�zen part�c�pat�on at the grassroots level can be made poss�ble through V�llage Assembl�es, School 
Comm�ttees and Ward Development Comm�ttees (WDCs). The laws, (1982 and the rev�sed ed�t�on 
2000), establ�sh�ng d�str�ct and urban counc�ls prov�des that the WDC �s respons�ble for �n�t�at�ng 
and promot�ng part�c�patory development �n the ward, �nclud�ng formulat�ng tasks or enterpr�ses 
des�gned to ensure the welfare and well be�ng of all res�dents of the ward. 

How people and commun�t�es part�c�pate �n pol�cy formulat�on and �n the governance of the�r 
country �s thus cr�t�cal for pol�cy effect�veness and for enhanc�ng local ownersh�p and susta�nab�l�ty 
of programmes. As ment�oned earl�er, concerns about �nadequate part�c�pat�on or local consultat�on 
�n the formulat�on of pol�c�es and �mplementat�on at the local government level were ra�sed by all s�x 
case counc�ls v�s�ted. Inadequate part�c�pat�on carr�es the r�sk of al�enat�ng the �ntended benefic�ar�es 
of the pol�c�es and programmes. The LGRP was �ntended to correct th�s s�tuat�on. 

Indeed, �nformat�on gathered on field v�s�ts to the s�x case counc�ls suggests that people’s part�c�pat�on 
was not g�ven adequate emphas�s. Rather, ev�dence suggests to the contrary, that �nstead of full 
c�t�zen mob�l�sat�on and part�c�pat�on, the tendency had been towards top-down approaches. 
Moreover, even where v�llagers were �nvolved, the tendency was part�al �nvolvement only �.e. collect�ng 
�nformat�on or �nform�ng v�llagers of dec�s�on made by the�r government on the�r behalf. Some ward 
offic�als �nterv�ewed �n Mosh� DC commented that people were not fully �nvolved �n plann�ng and �n 
�mplement�ng the�r own projects, nor were they �nvolved �n the follow-up and evaluat�on of project 
act�v�t�es �n the�r local areas. 
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Accord�ng to some of these offic�als, people �n the�r respect�ve wards were not �nvolved �n determ�n�ng 
how much money was needed and requ�red to be collected for rehab�l�tat�ng classes under the 
Pr�mary Educat�on Development Plan (PEDP)13 projects, nor were they �nformed of how many people 
d�d or d�d not contr�bute and what act�ons were taken aga�nst those who d�d not contr�bute. These 
problems occurred desp�te the ex�stence of school comm�ttees �n the�r wards. S�m�lar find�ngs were 
made �n the Tanzan�a Part�c�patory Poverty Assessment TzPPA 2002/314 stud�es wh�ch concluded 
that a lack of c�t�zen �nvolvement �n pol�cy formulat�on had led some people to conclude that the 
government needed them only dur�ng elect�on campa�gns. 

The field �nterv�ews �n August 2003 �nd�cated that part�c�patory plann�ng or bottom-up plann�ng 
had been attempted �n the case counc�ls. The most popular approach has been the commun�ty 
�nformat�on system (CIS) ment�oned earl�er, where �nformat�on �s e�ther gathered from the commun�ty 
or �s g�ven to them by counc�l offic�als. However, the depth of popular part�c�pat�on var�ed from one 
counc�l to another depend�ng on factors, such as the prov�s�on of econom�c resources �n Ilala MC 
and Mwanza CC. In poor counc�ls such as K�losa DC and Bagamoyo DC, many of the plans �dent�fied 
had not been �mplemented due to a lack of resources.

Accord�ng to one Ilala Mun�c�pal officer, part�c�patory plann�ng was �ntroduced �n July 2002 and 
th�s had led to �mprovements �n budget�ng procedures. For annual plans, Ilala Mun�c�pal Counc�l 
rece�ved plan �nputs-pr�or�t�es by us�ng Opportun�t�es and Obstacles to Development (O&OD) from 
the WDC on the bas�s of the�r three-year roll�ng plan. O&OD �s a part�c�patory plann�ng tool des�gned 
by the Pres�dent’s Office-Reg�onal Adm�n�strat�on (PO-RALG) and Local Government to ‘�dent�fy local 
pr�or�t�es’. Heads of departments �n Ilala MC prepared sector plans, tak�ng �nto cons�derat�on WDC 
plans and the gu�del�nes from the PO-RALG and the Reg�onal Adm�n�strat�ve Secretary (RAS). These 
plans were forwarded to the Counc�l Stand�ng Comm�ttees for del�berat�on and approval. From 
there, the plans were subm�tted to the Reg�onal Secretar�at and d�scussed at a consultat�ve meet�ng. 
Feedback was then presented to the Counc�l’s F�nance Comm�ttee wh�ch approves the plans before 
they are forwarded to a meet�ng of the full counc�l dur�ng wh�ch the Annual Budget Plan �s approved. 
NGOs and donors are also �nv�ted to part�c�pate �n the plann�ng process. The approved budgets were 
announced �n the local newspapers to ensure transparency and to �nform c�t�zens.

S�m�larly, �n Ir�nga DC, part�c�patory plann�ng was used to �dent�fy c�t�zens’ pr�or�t�es. Accord�ng to 
the WEO for Ulanda Ward, plans are developed at the v�llage level, wh�ch are then subm�tted to the 
ward. The WDC then scrut�n�ses the problems �dent�fied by d�fferent v�llages to determ�ne wh�ch 
problems are most press�ng and common to all the v�llages. Then they �ntegrate the pr�or�t�es to 
formulate the s�ngle-year Ward Development Plan, wh�ch �s subsequently subm�tted to the D�str�ct 
Execut�ve D�rector (DED).

Desp�te these examples of bottom-up plann�ng, a finance offic�al from Ilala perce�ved problems �n 
pr�or�t�s�ng. The WEOs, counc�llors, and representat�ves of CSOs and NGOs all took part. However, 
ord�nary people were �nv�ted to the presentat�on of quarterly reports �n the full counc�l when dec�s�ons 
had already been made. Nevertheless, accord�ng to another mun�c�pal offic�als, v�llagers/c�t�zens were 
supposed to be �nformed through meet�ngs and sem�nars. Desp�te the good �ntent�ons, part�c�patory 
plann�ng now works ‘fifty-fifty’ only. These sent�ments were also corroborated by a ward offic�al, who 
remarked that the plann�ng system was st�ll �n pract�ce top-down rather than bottom-up as env�saged 
�n the reforms. For th�s ward offic�al,  educat�on pr�or�t�es were st�ll d�ctated from the sectoral m�n�stry 
through the Reg�onal Educat�on Officer (REO) and the D�str�ct Educat�on Officer (DEO). Th�s made 
�mplementat�on of programmes d�fficult s�nce somet�mes local pr�or�t�es were �gnored.
13  The PEDP �s a five-year plan to ach�eve un�versal bas�c (seven-year) educat�on by 2006, n�ne years ahead of the 

M�llenn�um Development Goal (MDG) target. As part of the plan, government abol�shed school fees �n pr�mary schools.
14  Research and Analys�s Work�ng Group (2004) “Vulnerab�l�ty and Res�l�ence to Poverty �n Tanzan�a: Causes, 

Consequences ad Pol�cy Impl�cat�ons.  2002/03 Tanzan�a Part�c�patory Poverty Assessment (TzPPA): Ma�n Report”. 
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Accord�ng to a counc�llor  from Ilala MC, part�c�patory plann�ng means know�ng what people want 
�n the�r respect�ve areas. However, somet�mes even counc�llors were not �nformed on many act�v�t�es 
carr�ed out at the ward level. Problems were only �dent�fied by counc�llors �n offic�al meet�ngs, and 
by that t�me, counc�l plans had been approved. 

Perhaps the major l�m�tat�on of bottom-up plann�ng accord�ng to a WEO from Ilala MC was that 
v�llagers only part�c�pated �n plann�ng through the�r V�llage Assembly. V�llage Cha�rpersons sat w�th 
the�r people to d�scuss the�r problems, wh�ch are then taken to the WEO. However, d�stance and a 
lack of transport fac�l�t�es h�ndered people from attend�ng WDC meet�ngs. Another WEO (also from 
Ilala MC) concluded that very few changes were on the ground because d�rect�ves were st�ll com�ng 
from the mun�c�pal counc�l headquarters �nstead of start�ng from the v�llage, and flow�ng upwards to 
the ward and counc�l, as the LGR d�ctates. The �ssue of meet�ngs �s also exam�ned below �n d�scuss�on 
of the results of the C�t�zens’ Survey.

The D�str�ct Adm�n�strat�ve Secretary (DAS) of one counc�l was also of the op�n�on that, �n pr�nc�ple, 
part�c�patory plann�ng was good, but �n pract�ce, �t was d�fficult to �mplement because the ma�n 
stakeholders were not fully represented at the ward level. Furthermore, accord�ng to the DAS, th�s 
problem was exacerbated by the fact that local grassroots leaders are weak. Improvement �n bottom-
up plann�ng �s therefore only poss�ble and feas�ble �f all grassroots leaders are tra�ned.

S�m�larly, �n Mosh� DC, �mplementat�on of bottom-up plann�ng was pract�ced but was underm�ned 
by a lack of funds. Accord�ng to a commun�ty development officer for Mosh� DC, �mplementat�on 
of bottom-up plann�ng was not encourag�ng due to a lack of funds to finance all the projects 
planned. S�m�larly, accord�ng to a V�llage Execut�ve Officer (VEO) from Ir�nga DC, fund�ng was also 
a constra�nt to part�c�patory plann�ng because people d�d not l�ke to part�c�pate �n projects that 
were not funded. In add�t�on, a Mosh� Counc�llor commented that part�c�patory plann�ng was low 
�n the Mosh� DC due to a lack of funds, but also because v�llagers were not fully �nvolved. V�llage 
governments planned budgets and then read the plans to v�llagers w�thout g�v�ng them room for 
challenges and contr�but�ons. 

K�losa DC had lengthy exper�ence of part�c�patory plann�ng. Accord�ng to a sen�or counc�l offic�al 
for K�losa, bottom-up plann�ng started w�th Ir�sh A�d, wh�ch �ntroduced step-by-step procedures for 
�nvolv�ng v�llagers �n Ir�sh-funded projects. Counc�l offic�als �n K�losa had also rece�ved tra�n�ng on 
part�c�patory plann�ng. 9 teams of fac�l�tators w�th 3 �n each team, 117 v�llagers tra�ned �n total. All 39 
v�llages were covered, and �n each v�llage 10 people were selected for the O&OD Comm�ttee after 
relevant tra�n�ng. The v�llagers rece�ved seven days of tra�n�ng and were then g�ven eleven days to 
produce a v�llage plan. However, feedback to the researchers was that part�c�patory plann�ng �n K�losa 
DC was constra�ned by a lack of funds and a lack of capac�ty to �mplement v�llage plans.

S�m�larly, accord�ng to an offic�al of the Urban Plann�ng and Env�ronment Comm�ttee �n the Mwanza 
CC, the people of Mwanza were also �nvolved from street to the counc�l level. However, the ma�n 
constra�nt had been the lack of funds to �mplement ne�ghbourhood (mtaa) and v�llage level plans 
wh�ch had frustrated c�t�zens. The same sent�ments were expressed by a counc�llor from Bagamoyo 
DC who op�ned that, because of a lack of funds, the counc�l only respected the ward’s plans �f they 
fitted w�th the counc�l plans.

In add�t�on, part�c�patory plann�ng �s further underm�ned by lack of proper gu�del�nes for 
�mplementat�on. Accord�ng to one Mosh� WEO, part�c�patory plann�ng started �n 2002. However, no 
gu�del�nes for part�c�patory plann�ng had been g�ven to the ward offic�als, hence, ward offic�als were 
apply�ng the�r prev�ous exper�ence and college tra�n�ng. Gu�del�nes prepared by the governance 
team on c�t�zen part�c�pat�on had not yet reached offic�als at ward and v�llage level.
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Nevertheless, there were some pos�t�ve sent�ments from counc�llors that part�c�patory plann�ng had 
g�ven people some confidence to bel�eve that the system takes �nto account the�r �ssues, such as 
secur�ty, health programmes, educat�on, etc. In pr�or�t�s�ng, c�t�zens were g�ven chances to expla�n 
the�r areas of pr�or�t�es, and counc�llors had a duty to expla�n about the use of the taxes collected from 
c�t�zens. Moreover, accord�ng to one kitongoji (hamlet) leader �n Ir�nga DC, plann�ng had changed a 
lot because they had rece�ved tra�n�ng and had part�c�pated �n plann�ng for the�r hamlet (kitongoji). 
The hamlet comm�ttee made a plan for act�v�t�es and then presented the plan to a hamlet meet�ng 
for d�scuss�on and approval. 

It can thus be d�scerned from the exper�ence ga�ned from find�ngs that plann�ng system �n the case 
counc�ls �nd�cate that there was l�ttle capac�ty for plann�ng at local levels. The Part�c�patory Rural 
Appra�sal (PRA)had been very successful �n some counc�ls, such as Ilala MC, K�losa DC, Mwanza CC 
and Mosh� DC. However, accord�ng to some respondents, bottom-up plann�ng was st�ll an ad hoc 
exerc�se wh�ch was carr�ed out by a few experts that could not and d�d not reach all the people �n the 
counc�ls. Thus, the pract�ce was st�ll more top-down plann�ng system than the �ntended bottom-up 
approach. Accord�ng to some offic�als �nterv�ewed �n Ir�nga, K�losa and Mwanza, bottom-up plann�ng 
was only poss�ble �f grassroots governments have money and expert�se. However, counc�l bureaucrats 
currently v�ew bottom-up plann�ng as an opportun�ty for v�llagers to prepare ‘shopp�ng l�sts’ to be 
forwarded to counc�ls wh�ch lack financ�al resources to �mplement recommended programmes. 
Table 1 �nd�cates the part�c�patory approaches used �n the s�x case counc�ls.

Table �: Participatory Approaches Applied in the Six Case Councils

Council Participatory
Rural Appraisal

Community Information 
System (CIS)

Opportunities and 
Obstacles to 

Development

Bagamoyo DC Appl�ed Appl�ed Not Appl�ed

Ilala MC Not Appl�ed Appl�ed Not Appl�ed

Iringa DC Appl�ed Appl�ed Appl�ed

Kilosa DC Appl�ed Appl�ed Appl�ed

Moshi DC Not Appl�ed Appl�ed Not Appl�ed

Mwanza CC Appl�ed  Appl�ed Appl�ed

Source: Counc�ls’ contact persons

On the other hand, �t must be emphas�sed that the LGRP has brought a number of changes to the 
plann�ng system. A system of part�c�patory plann�ng and budget�ng has been des�gned, and PO-RALG 
has been try�ng to �mplement th�s system �n all local author�t�es. For example, about 40,000 elected 
grassroots leaders from 13 reg�ons have been tra�ned �n an effort to promote good governance15 . 
However, accord�ng to offic�als �nterv�ewed �n the case counc�ls, sem�nars were held ma�nly for d�str�ct 
offic�als and few counc�llors had been tra�ned on the part�c�patory techn�ques. In most of the counc�ls 
v�s�ted, a number of sem�nars on good governance had been organ�sed by the m�n�stry respons�ble 
for local government and by LGR teams. 

Furthermore, the O&OD plann�ng model wh�ch �s used by the Tanzan�a Soc�al Act�on Fund (TASAF) 
to plan �ts projects seemed to be the major approach wh�ch c�t�zens had come to understand. The 
leg�t�macy of th�s approach comes from the fact that TASAF projects are d�rected towards poverty 
erad�cat�on and the Fund has resources from the Government to �mplement local development 
pr�or�t�es. 
15  URT, 2002
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However, accord�ng to the Counc�l Execut�ve D�rectors �n the s�x case counc�ls, they use Commun�ty 
Informat�on System (CIS) to gather �nformat�on from the hamlets, the v�llages and wards. Most 
�nformat�on �s collected by Commun�ty Development Officers posted �n d�fferent wards. The Ward 
Counc�llor also collects �nformat�on from the commun�ty dur�ng Ward Development Comm�ttee 
(WDC) meet�ng and dur�ng meet�ngs w�th v�llagers and passes th�s �nformat�on to the counc�l. CIS was 
�ntended to “fac�l�tate h�gher levels of part�c�pat�on �n wh�ch local people ma�nta�n s�gn�ficant control 
over the development process”16 �n the�r local�ty. Nevertheless, the CIS as used by var�ous counc�ls 
was a more pass�ve form of part�c�pat�on where local people were mostly used for self-mob�l�zat�on17 
espec�ally to execute PEDP programs. Thus, ord�nary c�t�zens do not feel that they part�c�pate �n the 
plann�ng process but rather used to execute plans developed elsewhere. 

C�t�zen part�c�pat�on �n local governance �s necessary for democracy to be nurtured and to grow. 
Part�c�pat�on �s fac�l�tated through bottom-up plann�ng, wh�ch, as d�scussed earl�er, �s made poss�ble 
through commun�ty meet�ngs. Attend�ng commun�ty meet�ngs was therefore assessed �n the 
C�t�zens’ Survey. 

The C�t�zens’ Survey �nd�cated that a larger share of people who had heard about the local government 
reform programme had also part�c�pated �n v�llage and ward meet�ngs (see Table 2 below). Th�s �s 
an encourag�ng development because v�llage plans and pr�or�t�es are determ�ned �n these v�llage 
meet�ngs.

Table 2: Attendance at village and Ward meetings

                 (% of all respondents)

Participated
In Meetings

%

Did Not Participate
In Meetings

%

Didn’t Know
%

Heard about LGR 49.2 50.3 0.5

Had not heard about 
LGR 35.7 62.9 1.4

Total 42.1 57.0 1.0

Source: C�t�zens’ Survey

The C�t�zens’ Survey as summar�sed �n Table 2 above �nd�cates that those who have heard about the 
local government reforms are also more l�kely to part�c�pate �n commun�ty meet�ngs. Thus, where 
as nearly half (49.2%) of all those who had heard about the reforms part�c�pated �n meet�ngs, wh�le 
only 36% of those who had not heard about the reforms attended meet�ngs where pol�cy �ssues 
were d�scussed. But �t �s not certa�n whether those who went to meet�ngs became more aware of 
the LGRP, or �f the knowledge of LGRP urged them to part�c�pate.18

C�t�zen part�c�pat�on �n commun�ty meet�ngs var�ed across case counc�ls. Table 3 �nd�cates that, �n 
Mosh� DC, 44% of respondents that had heard of the reforms had attended commun�ty meet�ngs, 
followed by Bagamoyo DC (35 %) of respondents). Only 25 % of respondents �n Ilala MC and Ir�nga 
DC attended commun�ty meet�ngs, who had also heard about the reforms. It can also be observed 
that Mwanza CC had more people (26%) attend�ng commun�ty meet�ngs although they had not 
heard about the reforms, compared w�th Mosh� DC (20.5%) and Ilala MC (16.5%). Ir�nga DC had the 
lowest number of people (9.0%) attend�ng commun�ty meet�ngs w�thout hav�ng heard about the 
reforms. For deta�ls see Table 3.
16  M�lt�n,D & Thompson, J., 1995:235
17  Pretty, J.N., Thompson, J.& K�ara J.K.,1995:8-14
18  Format�ve Process Research, (2003).
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Table 3: Respondents Who had Participated in village and Ward meetings, by Council

  (% of all respondents)

Council

Heard About LG Reform
and Participated in Meeting

Not Heard About LG Reform
and Participated In Meeting

Yes
%

No
%

Yes
%

No
%

Ilala MC 25.3 74.7 16.5 83.5

Bagamoyo DC 35.1 64.9 14.2 85.8

Kilosa DC 34.5 65.5 15.4 84.6

Iringa DC 25.0 75.0 9.0 91

Moshi DC 44.1 55.9 20.5 79.5

Mwanza CC 33.6 66.4 26.3 73.7

Source: C�t�zens’ Survey

Many people who were �nterv�ewed �n the s�x counc�ls also expressed the�r good fa�th w�th the 
proposed bottom-up approach, espec�ally �n places where the Part�c�patory Rural Appra�sal (PRA) 
system had been pract�ced. Accord�ng to one counc�l offic�al �n Ir�nga, the counc�l d�d not effect�vely 
commun�cate w�th v�llagers pr�or to PRA. Dur�ng field v�s�ts �n both Ir�nga and K�losa, counc�l offic�als 
commented that PRA was an appeal�ng pract�cal approach that used local people to solve some 
of the�r problems. The PRA �s more appeal�ng to commun�t�es because �t “demonstrates to, and 
re�nforces w�th�n these commun�t�es, the breadth, depth and val�d�ty of the�r own understand�ng of 
the�r needs and pr�or�t�es”19.

The PRA system seemed to be more pract�ced �n rural areas such as K�losa and Bagamoyo than �n 
urban areas, such as Ilala and Mwanza. One reason that could expla�n th�s var�at�on centres on the 
�ssue of geograph�cal prox�m�ty of v�llagers. For example, �t �s d�fficult to plan �n areas where �nhab�tants 
come from d�fferent areas and who have d�fferent pr�or�t�es, as �s the case �n urban areas.

F�nd�ngs on the part�c�pat�on of c�t�zens �n the plann�ng process �nd�cated that part�c�pat�on was 
br�ef and l�m�ted. In some counc�ls l�ke Ilala, Ir�nga and K�losa, many �nterv�ewees sa�d that v�llage 
plans d�d not come from the grassroots. The v�llage plans were prepared by local leaders on behalf 
of the people and then sent to the Ward Development Comm�ttees. For example, �n Ir�nga DC, some 
�nformants alleged that at one po�nt some v�llage leaders wrote up m�nutes from v�llage meet�ngs 
that never took place and sent these fict�onal reports to the h�gher author�t�es. Th�s example �nd�cates 
that local people were not always �nvolved �n the plann�ng or �n dec�s�on mak�ng processes, even 
though th�s �s cla�med offic�ally to be so. 

The lack of �nvolvement leads to lack of transparency and accountab�l�ty wh�ch �s also sa�d to 
contr�bute to confl�cts that �ncreased c�t�zen vulnerab�l�ty and exacerbated mater�al poverty at the 
commun�ty level. Accord�ng to a counc�l employee of the K�losa D�str�ct, the lack of transparency 
and part�c�pat�on resulted �n land confl�cts that, �n turn, led to the destruct�on of property and loss 
of l�fe �n the d�str�ct. In K�hesa Ward, Ir�nga D�str�ct the water �nfrastructure was also sa�d to have 
been destroyed; a consequence of wh�ch was also c�ted as a major stumbl�ng block towards poverty 
erad�cat�on �n the d�str�ct (TzPPA, June 2002). 

19  M�lt�n, D. & Thompson J, 1995:240.
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There were also �nstances where some v�llagers �n Mosh� D�str�ct Counc�l, Bagamoyo D�str�ct Counc�l, 
K�losa and Ir�nga D�str�ct Counc�ls compla�ned that v�llage government offic�als m�sused the�r 
contr�but�ons by spend�ng money on non-pr�or�ty act�v�t�es that had not been d�scussed �n v�llage 
assembl�es and consented to by all the v�llagers. To overcome th�s problem, the v�llagers recommended 
that whenever plann�ng and econom�c comm�ttees approved new projects, the ent�re commun�ty 
should part�c�pate and be �nformed of the dec�s�on and the deta�ls of the project costs be known before 
�mplementat�on. The�r argument was s�mple: �t �s the people who contr�bute both money, labour 
and mater�als for complet�on of the planned act�v�t�es, so �t �s only proper that they are also �nvolved 
�n approv�ng the planned act�v�t�es, �nclud�ng the�r financ�ng and management modal�t�es.

Efforts to develop bottom-up plann�ng often take place w�th�n the framework of externally funded 
projects, for example, TASAF funded by the World Bank/Government, and Matum�z� Endelevu ya 
M�s�tu ya As�l� (MEMA) funded by DANIDA. Such programmes are therefore �solated from the strateg�c 
plann�ng of local author�t�es. For example, when fund�ng �s ava�lable �n one counc�l, local pr�or�t�es may 
be re-d�rected to take advantage of the ava�lable fund�ng w�thout spec�fically tak�ng �nto cons�derat�on 
the local pr�or�t�es. Not surpr�s�ngly, people are more w�ll�ng to part�c�pate �n well-funded projects 
wh�ch produce �mmed�ate �mpacts, than �n projects that do not have enough funds. In sp�te of all 
these challenges, many people have shown the�r �nterest to part�c�pate whenever mob�l�sed to do 
so by local counc�l offic�als.  

It may also be po�nted out that local government reforms have �ncreased part�c�pat�on �n programs 
�n�t�ated from below. The C�t�zens Survey20 summar�zed �n Table 4 �nd�cates that a major�ty of 
respondents who had heard about the reforms bel�eved they had more �nfluence �n the plann�ng 
system proposed by the reforms than those who had not.

Table 4: Citizens’ perceptions of influence in the new local government planning  
system

                  % of all respondents

Description

Do You Think You Have Influence and Your Views Can Get Through in the New 
Planning System?

Yes
%

No
%

50-50
%

Don’t Know
%

Heard about LGR 53.5 26.8 13.3 6.4

Not heard about LGR 36.6 39.6 12.9 10.8

Source: C�t�zens’ Survey

Percept�ons var�ed among counc�ls on whether the reforms would lead to more popular part�c�pat�on 
�n the plann�ng process, as shown �n Table 5. Thus, e�ght �n ten (88%) of those �nterv�ewed �n 
Mwanza CC who had heard about the reforms thought that the reforms would lead to more popular 
part�c�pat�on �n the plann�ng process. However, not hav�ng heard about the reforms �n Mwanza d�d 
not make a b�g d�fference g�ven that almost e�ght �n ten (78.9%) of those �nterv�ewed also bel�eved 
that the reforms would lead to more popular part�c�pat�on �n the plann�ng process.

Mosh� D�str�ct Counc�ls also had a very opt�m�st�c populat�on w�th 78.5 % of respondents who had 
heard about the reforms also bel�ev�ng the reforms would lead to more popular part�c�pat�on �n the 
plann�ng process. Furthermore, nearly two-th�rds of those surveyed (63%) who had not heard about 
20  The C�t�zens’ Survey was conducted �n October 2003. It covered 42 wards �n the s�x case counc�ls and 1,260 

respondents �n total.
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the reforms �n Mosh� DC also bel�eved that the reforms would lead to more c�t�zen part�c�pat�on �n 
the plann�ng process.

Table 5: Percentage of Respondents Who Thought that the Local Government Reform 
Would Lead to more Popular Participation in Planning Process

Council
Heard About LG Reform Not Heard About LG Reform

Yes
%

No
%

Don’t Know
%

Yes
%

No
%

Don’t Know
%

Ilala MC 67.4 17.9 14.7 60.9 21.7 17.4

Bagamoyo DC 76.3 11.3 12.4 60.2 14.2 25.7

Kilosa DC 72.4 17.2 10.3 65.0 21.1 13.8

Iringa DC 71.6 22.7 5.7 59 23.8 17.2

Moshi DC 78.5 15.1 6.5 63.2 8.5 28.2

Mwanza CC 88.1 4.5 7.5 78.9 6.6 14.5

Source: C�t�zens’ Survey

Op�n�ons d�ffered substant�ally between those who had heard and those who had not heard about 
the reforms �n Ir�nga DC. Whereas 71.6 % of those who had heard about the reforms �n Ir�nga DC 
bel�eved that the reforms would lead to more c�t�zen part�c�pat�on �n the plann�ng process, only 59 % 
of those who have not heard about the reforms thought that the reforms would lead to more c�t�zen 
part�c�pat�on �n the plann�ng process. Therefore, more effort may be requ�red to �nform the res�dents 
of Ir�nga DC on the �mportance of the reforms and how they can lead to popular c�t�zen part�c�pat�on 
�n the plann�ng process. For further compar�sons among the s�x case counc�ls, see Table 5.

Weakness �n local mob�l�sat�on has led to some negat�ve att�tudes toward part�c�patory plann�ng �n 
the case counc�ls. Moreover, weak grassroots governments also exacerbated a lack of accountab�l�ty. 
Reportedly, �n many places, v�llage assembl�es were not convened �n a transparent manner to the 
extent that v�llagers would hear of v�llage assembl�es only after the meet�ngs had been held. Th�s 
effect�vely den�ed v�llagers the opportun�ty to query �ssues that they d�d not agree w�th. Where v�llage 
assembl�es d�d not meet regularly, v�llagers were s�m�larly den�ed the opportun�ty to �nfluence local 
plans. Some grassroots leaders also vo�ced concern over the�r lack of part�c�pat�on �n dec�s�on mak�ng. 
These �nd�cators of poor governance, �f not corrected, challenge the cred�b�l�ty of local leadersh�p �n 
the eyes of the c�t�zens and further underm�ne the essence of local government reform.

Fa�lure of local leaders to �nvolve c�t�zens �n dec�s�on mak�ng underm�ned the�r (the leaders’) ab�l�ty to 
mob�l�se people to assume respons�b�l�ty for financ�ng and manag�ng the�r soc�al serv�ces. Accord�ng 
to some counc�llors �n Mosh� Rural DC, the lack of part�c�pat�on �n local government dec�s�on mak�ng 
process, led to a lot of res�stance �n pay�ng local taxes �nclud�ng contr�but�ons for publ�c serv�ces, such 
as educat�on. However, counc�l bureaucrats on the�r part alleged that th�s problem was compounded 
by some pol�t�c�ans who d�scouraged members of certa�n pol�t�cal part�es from contr�but�ng money 
and labour for any publ�c projects �nclud�ng health care, educat�on, water and even roads, by 
argu�ng that �t was the duty of the government to prov�de publ�c serv�ces. C�t�zen mob�l�sat�on and 
part�c�pat�on becomes a pol�t�cal �mperat�ve under such cond�t�ons. 

Lack of equ�table representat�on of women also appeared to underm�ne c�t�zen part�c�pat�on �n 
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the case counc�ls. It �s re�terated that one of the most �mportant elements of governance �s the 
part�c�pat�on by d�fferent groups �n the dec�s�on mak�ng process at the commun�ty level. Accord�ng 
to commun�ty development officers and women counc�llors �nterv�ewed �n all s�x case counc�ls, there 
was poor representat�on of women �n the h�gh echelons of counc�ls. Women counc�llors �n Bagamoyo 
and Mosh� DCs felt that women were not adequately represented at the d�str�ct and commun�ty levels, 
hence the�r contr�but�on to dec�s�on mak�ng process at the v�llage, ward, and ult�mately, counc�l level 
was l�m�ted. Nevertheless, due to the const�tut�onal quota system �n local elect�ons, more women 
were represented �n v�llage governments and the�r �deas were well respected. 
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PARTiCiPATion in LoCAL eLeCTionS

Elect�ons are �mportant for democrat�c governance. It �s through elect�ons that leaders are placed �n 
office by the�r c�t�zens the �ntroduct�on of mult�party pol�t�cs has expanded the democrat�c space for 
more effect�ve popular part�c�pat�on. A large turnout for voter reg�strat�on and for vot�ng on poll�ng 
days �n the 1995, 2000 and 2005 general elect�ons suggests that Tanzan�ans no longer regard vot�ng 
as a formal�ty. In 1995 the number of reg�stered voters for the whole of Tanzan�a was 8,929,969. The 
number of actual voters was 6,846,681 wh�ch equal to 76.7% of reg�stered voters.21  The number 
of voters almost doubled �n the 2005 general elect�ons. Hence, �n the 2005 elect�ons “15,919,749 
Voters were reg�stered out of 16,578,466 est�mated Voters and th�s was equal to 96.03 percent of 
the target”22 compared to 10,088,348 voters reg�stered for the 2000 Pres�dent�al, Parl�amentary and 
Counc�llor’s Elect�ons, equ�valent to 97 percent of the est�mated voters23. Furthermore, out of the 
16,401,694 reg�stered voters for the 2005 elect�ons, 11, 875, 927 voters, equ�valent to 72.4 % turned 
out to vote.

In local government elect�ons held �n 2000, a total of 9,642,372 c�t�zens reg�stered for vot�ng. The 
number of c�t�zens who actually turned out on poll�ng day was 6,877,152 equ�valent to about 71%. 
Th�s can be regarded as a h�gh turnout. Th�s was also reflected �n the C�t�zens’ Survey, where 81 % 
(1,023 out of the 1,260 people �nterv�ewed) of respondents sa�d they had part�c�pated �n the 1999 
v�llage, hamlet and ne�ghbourhood elect�ons, as well as the 2000 Ward Counc�llor elect�ons. Table 6 
�nd�cates that only 16 % of the respondents were not �nterested �n grassroots elect�ons wh�le only 
11 % of the respondents sa�d they were not aware of the grassroots elect�ons.

Only a few respondents �nd�cated other reasons for not vot�ng, such as ‘not �nterested �n elect�ons’, 
pol�t�cal just�ficat�ons, or ‘vote does not matter’. Th�s �s a strong �nd�cat�on that people have started 
see�ng the �mportance of pract�c�ng the�r democrat�c r�ghts. 

Table 6:  Reasons for not voting in the �999/2000 village and Ward elections
                  (number of respondents)

Description
Reason For Not Voting In The Last Ward Election (%)

Total
Voted Not 

Interested
Not 

Aware
Political 

Justification
Vote Does 
Not Matter Below Age 18 Others

Reason 
for not 
voting in 
the last 
village 
election 

 Voted 1,023 2 1 - 3 - 13 1,042

 Not interested 4 16 - - - 1 - 21

 Not aware 7 - 11 1 - 1 2 22

 Impeded 
 from voting - 1 - - - - - 1

 Political 
justification 3 - - 1 - - - 4

 Vote does
 not matter 3 - 1 1 15 - - 20

 Was below     
 age 18 1 - - - - 42 - 43

 Other 34 2 1 - - 1 69 107

 Total 1,075 21 14 3 18 45 84 1,260

Source: C�t�zens’ Survey
21  URT, 1997:65.
22  URT, 2006:38.
23  URT, 2003:20.
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Part�c�pat�on �n local elect�ons var�ed among the case counc�ls, as shown �n Table 7. For example, 
K�losa DC had the h�ghest voter turnout (91.4%) �n local elect�ons wh�le Ilala MC had the lowest 
(69.5%). Moreover, 4.8 % of respondents �n Ilala MC sa�d they were not aware (not �nformed) about 
grassroots elect�ons compared to only 1 % of those surveyed �n Ir�nga DC, Mosh� DC and Mwanza 
CC,  who also sa�d they were not �nformed about these elect�ons. Voter apathy, �.e., respondents that 
d�d not vote because they felt the�r vote d�d not matter,  was relat�vely low,  rang�ng  from 3.8 %  �n  
Ilala MC to 0.5 % of people �n both Ir�nga DC and Mosh� DC. Thus, there �s st�ll the need for more 
concerted efforts to ensure �ncreased voter and c�v�c educat�on. C�t�zens must be made aware that 
�n a democracy every s�ngle vote counts and that, therefore, every vote matters. 

Table 7: Percentage of Respondents Who Participated in the Last Local elections, by  
Council

Council Voted

Did Not Vote

Reasons for Not Voting in the Last Village/Neighborhood Election

Not 
Interested

Not 
Informed 

About 
Election

Impeded 
From 

Voting

Had a Political 
Justification 

for Not Voting

My Vote 
Does 
Not 

Matter 
Anyway

Was 
Not Old 
Enough

Other

Ilala MC 69.5 3.8 4.8 - 1.0 3.8 2.9 14.3

Bagamoyo 
DC 82.4 2.4 1.4 0.5 0.5 1.9 4.8 6.2

Kilosa DC 91.4 - 1.4 - - 0.5 1.4 5.2

Iringa DC 89.0 0.5 1.0 - 0.5 1.4 3.3 4.3

Moshi DC 81.9 1.4 1.0 - - 0.5 5.7 9.5

Mwanza CC 81.9 1.9 1.0 - - 1.4 2.4 11.4

Total 82.7 1.7 1.7 0.1 0.3 1.6 3.4 8.5

Source: C�t�zens’ Survey
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ReCommendATionS To imPRove CiTizenS’ PARTiCiPATion

Strengthen�ng local part�c�pat�on �s an �mperat�ve for successful �mplementat�on of the local 
government reforms. Furthermore, the part�c�pat�on of c�t�zens �n dec�s�on mak�ng and the 
�mplementat�on of programmes �s the key for good governance �n Tanzan�a. Th�s study has �nd�cated 
that part�c�pat�on �n the s�x case counc�ls was mostly exerc�sed through commun�ty meet�ngs and 
c�t�zen contr�but�ons of the�r labour and money. Hence, �f part�c�pat�on �s to be strengthened, the 
Government should establ�sh a comprehens�ve, superv�s�on and mon�tor�ng mechan�sm to ensure 
that meet�ngs to d�scuss commun�ty plans are properly held, so as to m�n�m�se c�t�zen compla�nts 
that they are s�del�ned by counc�l author�t�es. To ach�eve th�s, �nvestments �n capac�ty bu�ld�ng at 
the local commun�ty level need to be �ncreased. In add�t�on, commun�ty awareness ra�s�ng and the 
�nst�tut�onal�sat�on of part�c�patory approaches to develop commun�ty plans should be a Government 
pr�or�ty. 

To guarantee full c�t�zen part�c�pat�on �n prepar�ng commun�ty plans, the Government should establ�sh 
clear and comprehens�ve gu�del�nes on part�c�pat�on. Such gu�del�nes should clearly del�neate the 
roles and respons�b�l�t�es of both leaders and c�t�zens at all levels from the hamlet/ne�ghborhood 
(mtaa) level all the way to the d�str�ct level. People’s part�c�pat�on �n mak�ng commun�ty plans should 
clearly be defined �n such part�c�patory gu�del�nes, as the v�ews of some �nformers were that these 
gu�del�nes appeared to be lack�ng.

Furthermore, effect�ve superv�s�on and mon�tor�ng from h�gher levels of local governments to ensure 
that meet�ngs are held �s cr�t�cal to ensure accountab�l�ty and adherence to part�c�patory procedures, 
�nclud�ng properly conducted meet�ngs. In add�t�on, leaders at all levels should be tra�ned on the�r 
respons�b�l�t�es as well as c�v�c eth�cs and et�quette to ensure the proper conduct of the�r work. C�t�zens’ 
compla�nts of power abuse were ra�sed �n some of the counc�ls v�s�ted. Even counc�llors compla�ned 
of lack�ng power to d�sc�pl�ne sen�or local government offic�als, part�cularly those who used abus�ve 
language and those m�sus�ng counc�l funds. The counc�l’s adm�n�strat�ve autonomy to deal w�th such 
leaders should be guaranteed as �mpl�ed under the local government reforms.

C�t�zens on the�r part should be empowered through c�v�c educat�on to enable them to demand 
accountab�l�ty from the�r leadersh�p. Th�s means that c�t�zens must know the�r r�ghts and respons�b�l�t�es 
�n the plann�ng process. Hence, gu�del�nes on part�c�pat�on �n mak�ng commun�ty plans need to be 
developed us�ng s�mple language and be made ava�lable and access�ble to c�t�zens �n all local�t�es.

It was observed �n th�s study that desp�te hav�ng �nst�tut�onal and legal mechan�sms �n place, people’s 
part�c�pat�on �n the formulat�on of counc�l plans was st�ll �nadequate. People felt that poor plans 
and poor �mplementat�on was generally a result of the�r exclus�on �n the�r formulat�on, as well as �n 
the�r �mplementat�on. There �s a need to del�berately work towards chang�ng people’s m�ndsets and 
c�t�zens’ att�tudes towards part�c�pat�on �n pol�cy formulat�on and �mplementat�on.

It �s therefore proposed that the Government should rev�s�t the whole process and strateg�se for 
people’s local part�c�pat�on. Th�s requ�res that the Government needs to establ�sh, des�gn and �nst�tute 
pol�cy d�alogue mechan�sms to ensure that c�t�zens part�c�pate �n the dec�s�on-mak�ng process. In 
add�t�on, the role of local leadersh�p �n pol�cy formulat�on and �mplementat�on should also be clar�fied 
to avo�d amb�gu�t�es that restr�ct c�t�zen part�c�pat�on. 

Pol�t�cal patronage �s regarded as a constra�nt to c�t�zen part�c�pat�on �n the formulat�on and 
�mplementat�on of counc�l plans and programmes. Th�s was part�cularly perce�ved to be a problem 
�n counc�ls w�th a b�g oppos�t�on show�ng. In Mosh� Rural D�str�ct Counc�l, for example, the counc�l 
bureaucrats op�ned that oppos�t�on counc�lors d�scouraged the�r followers from mak�ng both 
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monetary and labour contr�but�ons towards the construct�on of add�t�onal classes under the PEDP 
programmes. One way of reduc�ng pol�t�cal patronage �s to des�gn a system that makes all leaders 
accountable to c�t�zens, �rrespect�ve of the�r pol�t�cal party affil�at�on. In th�s regard, powers to recall 
(d�sm�ss) non-perform�ng leaders should be legally prescr�bed to the c�t�zens. Currently, c�t�zens can 
recall leaders at the v�llage level, but cannot recall the�r counc�llor even �f they are not perform�ng 
to the�r expectat�ons. In add�t�on, publ�c hear�ngs �ntroduc�ng local government plans and by-laws 
should be encouraged and formal�sed to promote accountab�l�ty and transparency at the local 
government level. Th�s w�ll promote a sense of commun�ty ownersh�p that w�ll encourage c�t�zens 
to take an act�ve role �n the governance of the�r local areas. 

What Citizens Should do

In pr�nc�ple, commun�t�es should try to ensure that the�r local leadersh�p �s held accountable for �ts 
act�ons. Th�s should be done formally through publ�c forums such as hamlet, ne�ghborhood (mtaa) 
and v�llage assembly meet�ngs. Hence, closer superv�s�on of v�llage governments by local author�t�es 
�s an �mperat�ve that cannot be avo�ded to ensure that meet�ngs are held as per the set rules and 
procedures to avo�d c�rcumvent�on of the part�c�patory process by grass roots leaders.
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ConCLuSion

One of the object�ves of the decentral�sat�on reforms �s to �ncrease c�t�zen part�c�pat�on �n plann�ng 
and �mplementat�on of development act�v�t�es. Th�s �s based on the assumpt�on that local government 
author�t�es are more respons�ve to local needs than central government. 

From the field �nterv�ews �t can be observed that the current local government reform �n the s�x 
counc�ls have not yet worked well enough to promote local autonomy at the grassroots level. Thus, 
for most of the case counc�ls, part�c�pat�on beyond the v�llage level has not been well establ�shed 
to g�ve all c�t�zens full part�c�pat�on �n the local matters that affect them. There �s st�ll a lack of a clear 
mechan�sm for accountab�l�ty of local government bureaucrats to the�r counc�ls. Th�s cond�t�on �s 
exacerbated by the cont�nued �nab�l�ty of counc�ls to h�re and fire counc�l staff, �nclud�ng sen�or 
employees. Hence, counc�llors who represent c�t�zens �n the�r local�t�es st�ll lack power to �nst�l d�sc�pl�ne 
and product�v�ty among sen�or counc�l bureaucrats. The most they can do �s compla�n and request 
the central government to remove them.

Bottom-up plann�ng and commun�ty part�c�pat�on a�m to ra�se the vo�ces of the poor on the 
governance of the�r country and �n determ�n�ng the�r own dest�ny. Th�s �s the essence of good 
governance as espoused by local government reform. Generally, the avenues for effect�ve responses 
to the lack of vo�ce are very l�m�ted �n the case counc�ls. The reforms have so far not been able to 
empower local commun�t�es to respond to cases of lack of vo�ce and power �n the�r respect�ve 
local�t�es. Furthermore, w�th regard to the part�c�pat�on and representat�on of the c�t�zens �n pol�cy 
formulat�on and �mplementat�on at the commun�ty level, �.e., the hamlet, ne�ghborhood, v�llage, 
ward and d�str�ct levels, a lack of appropr�ate mechan�sms to enhance the�r vo�ce appears to be the 
ma�n constra�nt.  

Many of the commun�ty compla�nts noted �n th�s study are about lack of part�c�pat�on �n pol�cy 
formulat�on and �mplementat�on. Commun�ty leaders and c�t�zens al�ke felt left out by the counc�l 
leadersh�p and the government �n general. One reason advanced for the non-�nvolvement of v�llagers 
was a lack of capac�ty on the part of v�llage leaders. Nevertheless, the competence of the v�llage 
leadersh�p �s also quest�onable to the extent that even v�llage assembly meet�ngs are not frequently 
convened as st�pulated �n local government rules and regulat�ons. 

Moreover, the bottom-up plann�ng wh�ch �s supposed to start at the v�llage level to the d�str�ct level 
was st�ll not well pract�ced. F�nd�ngs �nd�cate that few c�t�zens at the grassroots level had part�c�pated 
�n the plann�ng process. Some had not even heard about the local government reform programme. 
Moreover, most of the counc�ls v�s�ted had no long term plann�ng �n place, �.e., no clear counc�l plans 
to meet the future challenges that counc�ls may face dur�ng the developmental process. Th�s may 
be the consequence of a lack of fiscal autonomy �n most of the case counc�ls. Plann�ng requ�res 
adequate financ�al resources but most case counc�ls lacked suffic�ent funds.

Thus, bottom-up plann�ng �n the s�x case counc�ls faced a number of constra�nts. F�rst, there was a 
lack of real comm�tment on the part of local �mplementers such as the V�llage Cha�rpersons, V�llage 
Execut�ve Officers, Ward Execut�ve Officers and Counc�llors. Local level plann�ng had not ach�eved 
broad-based part�c�pat�on and only �nvolved offic�als from local and reg�onal counc�ls to superv�se 
and coord�nate the plann�ng process. In pract�ce, local people were s�del�ned �n th�s process as they 
d�d not have the necessary capac�ty to �dent�fy and pr�or�t�se the�r problems.

Secondly, there was a lack of clearly defined and legally b�nd�ng gu�del�nes for part�c�patory plann�ng 
�.e. �nvolv�ng popular part�c�pat�on at the local level. Th�rdly, �n all the s�x case counc�ls surveyed, 
there were poor qual�fied/tra�ned personnel for �nvolv�ng the commun�ty �n local-level plann�ng. 
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Fourthly, there was a lack of financ�al resources to cover the cost of organ�s�ng and �mplement�ng 
part�c�pat�on (workshops, meet�ngs, travel), wh�ch �s often compounded by poor access to and 
between commun�t�es �n sparsely populated rural areas.

For effect�ve part�c�patory plann�ng at the local level, the central government needs to devolve 
real dec�s�on-mak�ng powers to elected counc�llors. Furthermore, the concept of local government 
autonomy w�ll only make sense when the local author�t�es have �ndependent and rel�able sources 
of �ncome. The current local government reform �n Tanzan�a has a lot of good prov�s�ons for self-
governance that are yet to be fully underscored at the v�llage, ward and counc�l levels.

It appears from the �nterv�ews conducted dur�ng field v�s�ts and those completed �n the s�x case 
counc�ls for the C�t�zens’ Survey that the b�ggest problem regard�ng governance was the lack of c�t�zen 
�nvolvement �n the dec�s�on-mak�ng process. The lack of c�t�zen �nvolvement �n formulat�ng counc�l 
plans underm�nes the ab�l�ty of the counc�ls to �mprove the welfare of poor people as env�saged 
under the Local Government Reform Programme. 
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