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1 | GREATER THAN PARTS

Dar es Salaam
Participatory watershed-level integrated plan builds on a 
tradition of sites and services and slum upgrading. 

Tanzania’s Sites and Services Program 
(1978–1984) responded to rapid growth of 
unplanned urban development by 
providing 12,500 surveyed and serviced 
plots in ten neighborhoods of Dar es 
Salaam as part of a multi-city national 
program. While initially dismissed as 
unsuccessful, sites and services project 
locations evolved into better quality and 
integrated neighborhoods.  

Authorities identify conservation 
zones—like forests and �oodplains
—and direct urban expansion to 
safer areas by securing public 
right-of-way for infrastructure, open 
spaces, and institutions.

Decision makers can manage urban expansion 
on the metropolitan periphery by learning 
from these historic neighborhood-level 
successful sites and services integrated 
approach.  For policymakers seeking 
metropolitan integration this serves the twin 
purpose of preventing sprawl and avoiding 
laying high cost infrastructure a�er the 
built-up area has expanded.  

THE SOLUTION

The Dar es Salaam Rapid Transit 
(DART) system represents the 

most transformative initiative to 
reshape the city and strengthen urban 
mobility. At the river basin scale, 
integrated and participatory planning 
is being leveraged to tackle extreme 
flooding, environmental degradation, 
and housing for the urban poor. 
Sites and services neighborhoods 
established by national government 
four decades ago are the most 
vibrant and functional in the city, 
have preserved natural draining, and 
have infrastructure right of way.

Restrictions on accessing 
market finance limits 

opportunity to scale projects 
beyond donor-funded stages. 
Higher land values in planned 
neighborhoods suggest land value 
capture and property tax could fund 
cost-recovery for future serviced 
sites, while BRT experience may 
be helpful in capitalizing on 
public-private partnerships, and 
private investment in real estate 
development along the river basin. 

Re-establishing forests and 
wetlands provide sinks for 

greenhouse gases, while transit-
oriented development linked to 
existing bus rapid transit could 
displace private vehicle use. 

KEY FINDINGS

1 2 3

Figure 1
Integrated planning model
Source: Mehrotra 2020, with inputs from 
MaryGrace Lugakingira, Amy Faust,  
and Maria Pomes-Jimenez.

Participatory watershed-level 
integrated planning
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Transport

Governance

Climate Change

Energy

Financing

Biodiversity

Water

Solid Waste

Figure 2
Sectors addressed 
by the case

Policymakers can utilize participatory approaches to integrated 
planning —such as equity planning—to overcome cross-sectoral 
challenges of housing, basic service provision, rapid urban 
expansion, flood management, and watershed conservation, or 
exclusionary top-down planning. 

Dar es Salaam utilized participatory planning to tackle extreme 
flooding, environmental degradation, and housing for the urban 
poor at a river-basin level. This model combines the experience of 
earlier government-led spatially restricted integrated planning, 
which had been done at sites scattered across the city, with a careful-
ly designed approach to integrate horizontally across sectors while 
blending bottom-up participatory processes for decision-making. 

Urban planners held workshops at the design stage involving 
key public institutions and civil society, including those directly af-
fected by floods, followed by private-sector consultations at a later 
stage to avoid land speculation. This participatory process posed 
challenges to obtaining swift buy-in from national institutions 
and private-sector actors, given their respective concerns over 
fiscal allocations and commercial returns on investment. Options 
to scale up require adopting a nested approach to solutions that 
combines national policy making with regional programs, rein-
forces local-area interventions at the project level in the city, and 
diversifies stakeholder engagement to include a pragmatic view of 
financing arrangements.

IDEA IN BRIEF
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The Metropolitan Context
dar es salaam, located on the Indian Ocean coast of East Africa, is Tanzania’s 
largest city and commercial capital. Metropolitan Dar is central to the national 
economy, contributing 17 percent of Tanzania’s gross domestic product (World 
Bank 2018b). Jobs in Dar account for more than 33 percent of formal employ-
ment in Tanzania (World Bank 2018b). The city’s port infrastructure is a lifeline 
of the economy, facilitating regional and international trade, and serving as a 
gateway to Tanzania’s interior as well as five surrounding landlocked countries1. 
Although Dar es Salaam houses a larger share of formal employment than 
anywhere else in the country, the city’s economy is primarily reliant on informal 
employment, which is oriented toward low-value services rather than produc-
tion of goods (World Bank 2018b).

Dar es Salaam’s population growth has far exceeded expectations. It was 
envisioned in its 1948 masterplan to be a city with a population of just 200,000 
(Armstrong 1996). In contrast, today Dar is home to about 6 million people 
and with an annual growth rate of 5.6 percent (NBS 2014), making it one of 
the fastest-growing cities in the world. By 2030, Dar is expected to be a me-
ga-city—home to over 10 million people. In the colonial era, from the late 1800s 
until independence in 1961, policies included strict land tenure and zoning 
regulations restricted people of African descent from residing in urban areas 
(Armstrong 1996). Urban population growth was limited, as was the growth of 
informal settlements. Following independence and elimination of racial restric-
tion policies, migration into Dar es Salaam boomed. Over half the residents of 
contemporary Dar were born in other regions of Tanzania (NBS, 2014).

The decades since independence have been characterized by a constant 
struggle to service the existing city while catering to its ever-growing number 
of new residents (Kironde 1994). Urban planning has not kept up with this 
population growth and urban expansion. An estimated 70 percent of land 
is unplanned and basic service networks have extremely low coverage, as 
observed in Table 1 below.

1 Uganda, Rwanda, Burundi, Democratic Republic of Congo, and Malawi.
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POPULATION  
(2019)a 

POPULATION  
GROWTH RATEb 

POPULATION 
DENSITYc 

UNPLANNED  
LAND AREAd 

EXISTING DEMAND 
SERVED BY PIPED 
WATER NETWORKe 

LAND AREA SERVED 
BY PIPED SEWAGE 
SYSTEMf

6 million 5.6% 3,686 ppl/km2 70% 25% 10–14%

TABLE 1. BASIC CITY DATA

The rapidly expanding urban footprint is driven by the continual hunt for 
affordable land on the city’s fringe, as issues around security of tenure, incen-
tives with current planning regulations and controls, access to finance, and the 
high demand for low-cost land at the urban periphery all perpetuate the cycle of 
low-density expansion (World Bank 2018b). While Dar es Salaam’s overall densi-
ty is relatively low at just 3,686 people/km2, housing itself is overcrowded with 
28 percent of residents living at least three to a room. Low-rise development 
predominates and leaves even prime neighborhoods near the CBD with 20,000 
people per square kilometer, which is relatively low2 (Map 1). For example, by 
1980, Jakarta’s CBD was more than double this density, while current densities 
in Shanghai and other large Asian cities exceed 100,000 people per square 
kilometer (World Bank 2018b).

2  This is comparable with London.

a Approximate estimate based on NBS reported 5.6% growth rate and 2012 population of 4.36 million (NBS 2014).
b (NBS 2014).
c World Bank calculation using NBS 2014.
d (World Bank 2016a).
e Lall, Henderson, and Venables 2017; AfriArch 2019.
f (AfriArch 2019).
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METROPOLITAN GOVERNANCE

Dar es Salaam has an administratively fragmented system of metropolitan 
governance. The metropolitan area is classified as a political entity of 1,628 
square kilometers, which is organized into five municipal councils—Ilala, 
Kigamboni, Kinondoni, Temeke, and Ubungo.3 Dar es Salaam City Council 
nominally serves as a coordinating body between the five municipalities. In 
practice the five municipal councils govern local matters autonomously as the 
Dar City Council has no legal authority over these adjoining jurisdictions. This 
governance structure lacks coordination, with unclear lines of accountability 
and responsibility, and is not ideal for a large and rapidly growing metropolitan 
area (World Bank 2015). Urban development is beginning to expand beyond 
Dar es Salaam’s regional boundary, into the Mkuranga and Kisarawe districts of 
Pwani Region. At the sub-national level there is no dedicated agency or formal 
coordination mechanism between Dar es Salaam and Pwani Region, or between 
the districts within these regions.

Metropolitan infrastructure service delivery is centralized; the national 
government leads on metropolitan governance, planning, and infrastructure 
investment. Services such as communications, electricity, water, sewerage, and 
regional and district roads are overseen by parastatal authorities that report 
directly to central government ministries. Management of these services is 
at the district level, as opposed to metropolitan level. There are no citywide 
departments for these types of services, nor functions such as tax collection or 
environmental enforcement. Dar urban planners observe that institutionally, 
there is no oversight or coordination between basic service network installations, 
land use, and infrastructure planners such as those overseeing transport 
systems. As an illustration of Tanzania’s highly centralized approach to urban 
governance, the Ministry of Lands, Housing and Human Settlements Develop-
ment—as opposed to Dar es Salaam City Council—is leading the process to update 
the Dar es Salaam masterplan. Average annual expenditure for metropolitan 
Dar4 in the period 2013–2017 was about $145 million5, 50 percent of which was 
recurrent spending and about 5 percent each of which was for roads and drain-
age, water supply, sewerage and solid waste, and land preparation. Another 25 
to 30 percent was for capital spending, with negligible spending on infrastructW  
ure maintenance. About 60 percent of this budget is financed through federal 
transfers, and the remaining 40 percent is own-source revenue. 

3 Calculated using shapefiles obtained from National Bureau of Statistics.
4 Expenditure data is averaged for four fiscal years 2013–2014 to 2016–2017 and is the total for the metropolitan Dar area—Ila-
la, Kinondoni, and Temeke municipal councils (areas that are now Kigamboni and Ubungo municipal councils were part of these 
three original councils during the examined period). Financial flows from international development partner-funded projects are 
not to included here because such funds tend to be channeled through central government or paid directly to contractors.
5 Here and throughout this chapter, all dollar amounts refer to US dollars.

Figure 3
3D population 
density distribution
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InnovatIon Chronology DesCrIptIon

Sub-ward governance
1961–present

In Dar es Salaam, each sub-ward office serves a population of approximately 10,000 people. These 
offices are easily accessible to community members and provide a wide range of services. Tanzania’s 
sub-ward governance structure is a relic of the socialist Ujamaa governance structure established 
under the first post-independence president Julius Nyerere—ujamaa is Swahili for “extended family”. 

Sub-ward land transactions
1960s–present

While Tanzania’s formal land transaction system requires approval from the Commissioner of Lands at 
the Ministry of Lands, a parallel and informal land transaction system exists as well. In this informal 
system, once a buyer and seller of land agree on details and price, they seek out the sub-ward 
chairman, who signs off as a witness on the transaction. This practice has its challenges, which 
include the fact that land transactions are often “witnessed” for inappropriate plots, such as those 
on hazardous land, but the practice does offer a relatively high degree of tenure security even for 
low-income urban residents. 

Profit and land-sharing 
agreements
2010–present

Over the five decades following independence, urban plan implementation was largely done through 
a conventional approach of mass land acquisition and compensation, followed by resale of planned 
and surveyed plots. The high expense associated with this practice, combined with limited available 
finances, contributed to poor implementation. Some neighborhoods in Dar es Salaam, as well as other 
Tanzanian cities, have come to accept that an alternative approach to planning and surveying un-
planned areas is needed. They have begun entering into profit-sharing or land-sharing agreements, in 
which existing land owners receive (for example) 60 to 70 percent either of the profit from land sales 
or of the plots that their landholding has been subdivided into, while the municipality receives the 
remaining 30 to 40 percent. While this is not currently being used systematically at the metropolitan 
level, it appears to be a practical approach that could be scaled up. Appropriate precautions should 
be taken, however, to curb sprawl and discourage the trend of providing for primarily single-family 
housing on low-density plots, at the cost of other critical land uses (e.g. commercial and industrial) 
and higher densities. 

Bus Rapid Transit system
2012–present

The establishment of the Dar es Salaam Rapid Transit (DART) system represents the government’s 
most transformative initiative to improve the quality of public transport, strengthen urban mobility, 
and shape the city. The first DART line has shown immediate impact, with the annual time saved by 
a commuter using the line—compared to pre-DART travel times—estimated at about 16 days (World 
Bank 2018a).

TABLE 2. URBAN INNOVATIONS 
Despite Dar es Salaam facing institutional, political, and financial challenges for urban planning and development, several 
innovative practices have organically evolved at the lower levels of government. These innovations span community-level 
governance, land administration, and cross-municipal transportation service delivery.
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Integration
HOW INTEGRATED PLANNING IS DEFINED AND ADOPTED 

dar es salaam has neither formally defined nor adopted a process of integrated 
planning at the metropolitan level. The five municipalities plan and budget 
independently, functions are increasingly centralized to national ministries and 
agencies, and planning for citywide infrastructure and services is undertaken by 
central government agencies or sector-specific parastatal institutions. Integra-
tion is a challenge in terms of planning and urban management, but there are 
modest examples of how integration has occurred on a project level. 

Dar es Salaam has had three masterplans: the first was approved in 1949 
during German colonial rule, a second was adopted in 1968, and the latest was 
approved and adopted for implementation in 1979 (Armstrong 1996). The Urban 
Planning Act, which is the principal legislation for urban and rural planning in 
Tanzania, incorporated a provision for review every five years of such General 
Planning Schemes—the term used in the Act to refer to a masterplan or interim 
land use plan. Currently, a draft Dar es Salaam masterplan for 2012–2032 is in a 
protracted approval process. 

The 1979 plan has been invalid since it expired in 1999. Thus, there has not 
been any masterplan guiding the city’s growth for 20 years. This complicates 
the land tenure system, as the masterplan is intended to guide Detailed Plan-
ning Schemes (DPS), which identify the specific zones or land uses allowed on 
a plot; these schemes are a precursor for issuance of land titles. The coverage 
of existing DPS at the neighborhood level is estimated to be around 30 percent 
of the total urban area, leaving 70 percent of the city unplanned. The creation 
of new detailed planning schemes is reported by municipal urban planner 
interviewees to be primarily driven by private land owners with the intention 
of seeking land title. This uncoordinated approach to DPS development has 
contributed a patchwork of planned and internally integrated neighborhood 
fragments embedded largely within the broader unplanned organic urban 
fabric of the city.

The national-level ministries and parastatals that provide most infrastructure 
and service delivery in Dar es Salaam have prepared their own sector-specific 
masterplans and other spatial development plans. City services such as piped 
water supply networks and, to a much lesser extent, sewerage networks (see Map 
2) are uncoordinated with other key infrastructure service coverage and serve a 
limited area of the metropolitan urban extent (see also Map 3 and Map 4).  

Dar es Salaam 
has had three 
masterplans: 
the first was 
approved in 1949
during German 
colonial rule, 
a second was 
adopted in 1968, 
and the latest was
approved and 
adopted for 
implementation 
in 1979.
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In the absence of a city masterplan or metropolitan development authority, 
these sector and area plans are disconnected from one another and largely serve 
as investment plans for line ministries to attract and align with future projects 
from the donors that finance them 

Adopting integrated planning is further challenged by a lack of capacity for 
urban management and enforcing development controls. Despite laws that allow 
for some degree of oversight even where plans are not in place, development in 
unplanned areas generally occurs without any review or approval by municipal 
offices. For example, the Environmental Management Act, which outlaws 
construction in environmentally sensitive areas, and the Roads Act, which 
establishes no-build buffers for all formally classified roads, both have weak 
enforcement. While sub-ward officers often serve as witnesses on land transac-
tions, they generally do not enforce, report, or educate land owners on national 
guidelines and legislation on allowable development. Prospective developers 
may not be informed that building on hazard land, for example, may not be 
legally recognized by national authorities even though their transaction has 
been endorsed by sub-ward officials (Huang et al. 2018). Enforcement has thus 
been insufficient to either prevent encroachment into designated no-build areas 
or to ensure that growth occurs according to adopted plans.

TOOLS AND SECTORS INVOLVED

Despite the institutional and financial challenges, integrated planning tools 
and methods have been adopted in Dar es Salaam’s planning and investment 
processes from the 1970s until the present day through various projects. These 
have included:

• Sites and services approach, deployed in the 1970s and 1980s. This 
was a supply-based approach to the delivery of planned neighborhoods 
and housing employed in several countries in the global south (World 
Bank 1974). The planning process and outcomes were integrated in that 
they combined planning with the delivery of basic infrastructure, the 
provision of land titles, and housing finance—for example the National 
Sites and Services Program, 1974–1984.

• Urban upgrading, which aims to improve service delivery in informal 
areas while minimizing land acquisition. Lower-income communities 
are targeted for horizontally integrated services including improve-
ments of roads, drainage, streetlights, footpaths, waste management, 
and water points. Urban upgrading generally involves close consul-
tation with communities to identify priorities. Two examples of such 
integrated projects are the Community Infrastructure Upgrading 
Program, 2005–2012 and Dar es Salaam Metropolitan Development 
Project—Component 2, 2015–present. 
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• Participatory planning, which brings together stakeholders across mul-
tiple sectors (horizontal integration) and from grassroots up (vertical 
integration) to develop broad consensus around technical solutions and 
implementation strategies for planning issues. Involved sectors includ-
ed integrated solutions for transportation, land use, water, sanitation, 
drainage, environment, and waste management. Examples of such 
integrated solutions in Dar are the BRT Phase 1 Corridor Development 
Strategy, 2018 and Msimbazi Opportunity Plan, 2019.

These tools have been used on an ad hoc basis through various donor-funded 
projects. The literature review and interviews for this case study reveal that the 
sites and services and urban upgrading initiatives were implemented successful-
ly but the approach was not scaled up beyond targeted areas after projects were 
completed, so impacts of improved service delivery remained at a community 
level. Participatory planning initiatives that were undertaken in 2017 and 2018 
employed new approaches of planning and decision-making, but these plans 
have not yet been meaningfully implemented, in part due to their complexity 
and lack of appropriate institutional mechanisms for implementation.

Institutional leadership for integrated planning tools is generally offered 
either by the Ministry of Lands, Housing and Human Settlements Development 
or the President’s Office for Regional Administration and Local Government, 
though Dar es Salaam City Council did later have a lead implementation role for 
the Community Infrastructure Upgrading Program (2005–2012). 

Implementation
From The sample inTegraTed planning projecTs reviewed for this case 
study, two were selected for more in-depth review to draw lessons from 
implementation experiences. 

• The National Sites and Services Program from 1974 to 1984, which 
targeted the rapid pace of population growth and unplanned devel-
opment through providing 7,450 surveyed and serviced plots in three 
neighborhoods in Dar es Salaam. The program, co-financed between 
the Government of Tanzania and World Bank, was not continued but 
decades later provides an early example of how a modest-scale integrat-
ed planning effort has affected the city over time.
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• The Msimbazi Opportunity Plan (MOP), which is a recent initiative 
that began engaging stakeholders in 2018. The MOP used integrated 
and participatory planning to tackle extreme flooding, environmental 
degradation, and housing for the urban poor in the Msimbazi river 
basin, which is highly populated and prone to extreme flooding. 
Strategic planning has taken place, but the detailed design and 
investments have not yet been prepared. Thus, this project review 
focuses primarily on the initial phases of visioning and planning for 
an integrated approach to investments.

The rationale for selecting these two projects was to highlight different methods 
and tools for integrated planning that were used over different time periods to 
overcome challenges of housing, service provision, environmental degradation, 
and reducing the negative impacts of urbanization. The sites and services case 
provides findings from many years post-implementation, and the Msimbazi case, 
which has not yet been implemented, provides lessons on a different approach 
to the integrated planning process. These two examples also provide insights 
into how integrated planning was carried out at time when Dar es Salaam was a 
small city of 491,000 (World Bank 1974), and in the present context of a rapidly 
growing metropolis approaching mega-city status.

THE NATIONAL SITES AND SERVICES PROGRAM

Overview

Tanzania’s post-independence government initially took an authoritarian 
development control approach to preventing unplanned development, relying 
on demolition and resettlement as primary tools for managing the growth of in-
formal settlements. By the 1970s, a decade after independence, the government 
recognized this approach to be too costly and socially disruptive, especially 
given the rapid pace of squatter settlement development. In 1971, it designed a 
supply-based approach to the delivery of planned neighborhoods and housing. 
The planning process and implementation were an integrated approach in that 
they combined planning with the delivery of basic infrastructure, the provision 
of land title, and housing finance (World Bank 1974).

The 1970s, when the National Sites and Services Program was initiated, 
was a period of highly centralized governance in Tanzania. As in most newly 
independent African countries, the number of well-educated citizens was simply 
too low to fill the immense capacity needs of the civil workforce. Government 

The National 
Sites and Services 
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the rapid pace of 
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and unplanned 
development by 
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and serviced 
plots in three 
neighborhoods of 
Dar es Salaam.
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was also under a great deal of pressure to deliver needed services in a context 
of both abundant development needs and a nascent economy with limited 
financial resources. Although local government authorities had been in place 
from pre-independence to the early 1970s, these were abolished by the national 
government in 1972, and service delivery mandates were formally shifted to 
central government ministries (Mustafa 2008). 

Resources to implement the envisioned program proved to be limited. 
Tanzania’s second five-year plan called for 5,000 serviced plots, yet only 600 
(12 percent of the target) had been provided halfway into the plan’s implemen-
tation period. This resource shortage led the government to approach the World 
Bank for assistance in October 1972 (World Bank 1984). The resulting credit was 
the Bank’s first urban project in Tanzania. It aimed to provide 7,450 serviced 
plots in three strategically located neighborhoods in Dar es Salaam (World Bank 
1984). As part of the project, government institutions crafted building codes that 
were friendlier to the urban poor, which were intended to serve as the basis for a 
complete revision of the national building code (World Bank 1974).

The sites for serviced plots totaled 475 hectares and were selected on the basis of: 
• Availability of large tracts of land with soil suitability and drainage that 

was amenable for development; 
• Proximity to employment opportunities; and 
• Proximity to public transport and infrastructure networks such as 

roads, water, and power mains.

Actors

In Tanzania in the early 1970s, community participation was not a fundamental 
planning principle as it is today, so the initiative was very much central govern-
ment-led and World Bank-guided. The key actor throughout the project’s 10-year 
implementation period was the Ministry of Lands, Housing and Urban Devel-
opment rather than the municipal councils. Other key actors included sector 
authorities, such as the water authority, which installed the water network, the 
electric authority, which was tasked with the installation of street lighting and 
the electrification of community facilities, and the Tanzanian Housing Bank, 
which was responsible for financing construction loans to plot owners as well as 
to private households who became plot owners and who (at least in theory) led 
the housing construction piece.

Institutional architecture

To support project implementation, a sites and services unit was established 
within Ardhi (Swahili for land)—the Ministry of Lands, Housing and Urban 
Development. This unit coordinated and oversaw the project until its last year, 
when the sites and services unit, together with project implementation and over-
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sight responsibilities, was transferred to the newly established Prime Minister’s 
Office for Regional Administration and Local Government6 (World Bank 1984).

The central government was the only approval authority over the issuance of 
building permits and initial signoffs on title deeds from the project’s commence-
ment in 1974 until 1978, at which point local government authorities were 
re-established following their abolition in 1972 (World Bank 1984).

The National Housing and Building Research Unit within the Ministry of 
Lands, Housing and Urban Development led the development of alternative 
design standards and house prototypes at the outset of the project. The Tan-
zanian Housing Bank was responsible for providing house construction loans 
to plot owners, although its effectiveness in doing so was sharply criticized in 
post-project evaluations. Tanzania Electric Supply Company Limited (TANESCO), 
the electric authority, was tasked with installing a distribution network and 
streetlights and with the electrification of community facilities (World Bank 
1984). Serviced sites required the cooperative (“systemic”) efforts of several 
institutions for completion and fragmented responsibilities made it difficult to 
pinpoint and resolve bottlenecks.

Sustainability 

The short answer to whether Tanzania’s sites and services integrated planning 
approach of the 1970s was sustained is a somewhat disappointing “no.” The 
bulk of the funds in the scale-up project that received World Bank financing 
in 1976 were spent on squatter upgrading, which inherently yields a higher 
return than sites and services (World Bank 1984). Sites and services neigh-
borhoods did not produce immediate, highly visible achievements due to the 
underdelivery of the promised infrastructure as a result of adverse economic 
conditions during project implementation. They were slow to consolidate, and 
those households that did manage to complete house construction within the 
project period were observed to have been relatively high-income and not the 
target group of the project, which was intended to benefit low-income house-
holds (World Bank 1984).

Yet in retrospect, the answer to whether the sites and services integrated 
planning approach should have been sustained appears to be a qualified “yes.” 
Four decades after project implementation, sites and services neighborhoods 
are the most vibrant and functional neighborhoods in all of Dar es Salaam (Map 
5). Scale-up of the sites and services project would likely have been a highly 
effective measure toward protecting Dar es Salaam from the proliferation of 
unplanned development, which has left little room for necessary infrastructure 
right of way and failed to preserve natural drainage.

6 PMO-RALG is the previous name for the current ministry PO-RALG, mentioned earlier.
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What in fact happened is that slow consolidation, a low number of project benefi-
ciaries relative to project cost, and difficulties in cost recovery led the Tanzanian 
government and the World Bank to move away from this approach (World Bank 1987). 
Globally, the share of sites and services projects—including slum upgrading—in the 
World Bank’s Shelter Lending total fell from around 70 percent in the 1972–1986 
period to around 15 percent in the 1987–2005 period (Buckley and Kalarickal 2006). 

In Tanzania, the integrated planning principles of the National Sites and 
Services Program eroded, and the government moved toward a survey-only 
approach that did away with housing finance and basic service provision and 
focused exclusively on plot provision. 

The 20,000 Plots Program. In contrast to the National Sites and Services 
Program, the 20,000 Plots Program provides a clear illustration of a non-inte-
grated planning approach: the program aimed to survey the number of plots 
needed for future urban expansion, which was estimated at 20,000. Enormous 
tracts of land were purchased on the urban periphery and subdivided into 
primarily residential plots of 400–800m. In total, more than 30,000 plots 
were surveyed and subsequently sold. While this simplified approach to 
planned and surveyed land was immediately profitable for government, it has 
been deeply criticized by academics and others as accelerating sprawl and 
establishing an urban form that is incredibly carbon-intensive and expensive 
from a service provision perspective. 

An urban planner from Ardhi University observed that the 20,000 Plots 
Program had been touted as a success only because the servicing costs had not 
yet been realized or were perceived as acceptable externalities, because they were 
generally on another institution’s bill, such as the water or electric authority. A 
government policy paper written as part of a since-stalled initiative to prepare an 
urban development and management policy observes that “Costs incurred by the 
public for the preparation and delivery of planned and surveyed land to middle- 
and high-income [households] are not recovered. In other words, the public is 
heavily subsidizing land delivery for not-poor households” (PMO-RALG 2010). 

In taking a more integrated planning approach to accommodate unrelenting 
population growth in need of new housing, the challenge of delivering global 
environmental benefits and achieving sustainability hinges on finding a way to 
balance ideal outcomes. That is to deliver planned, surveyed, and well-serviced 
compact and mixed land use neighborhoods against a reality of finance and human 
resource constraints. Nevertheless, it is clear that the early establishment of rights 
of way and the protection of those rights through strong development control offer 
immeasurable benefits down the road that can allow integration of urban infrastruc-
ture systems and potentially curtail carbon-intensive low-density sprawl. 
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Types of solutions and phasing

Tanzania’s National Sites and Services Program was implemented over a 
10-year period, from 1974 to 1984. Post-project evaluations noted that the 
implementation period was a very difficult time due to macroeconomic shocks 
associated with rising international prices in 1974 that coincided with the surge 
in oil prices, the collapse of the East African Community in early 1977, and the 
war with Uganda in 1978–79. These events produced widespread shortages of 
building materials. The project also suffered from major delays in the import of 
equipment and spare parts, as well as rapid inflation (World Bank 1984).

The sequence of project implementation involved (i) neighborhood layout 
plan and basic service infrastructure designs conducted by consultants as part 
of project preparation; (ii) land acquisition financed by the government of Tan-
zania and managed by the Ministry of Lands, Housing and Urban Development; 
(iii) surveying of plots; (iv) clearing of road network and surfacing of roads 
(for non-dirt roads) and construction of drains; (v) construction of community 
facilities; (vi) installation of basic service networks; (vii) plot sales; (viii) loan 
provision (or in some cases, provision of construction materials in lieu of cash 
loan); and (ix) housing construction by plot owners, except in cases where the 
government provided a “core house,” in which case the phasing was slightly 
modified, with house construction preceding plot sales.

Over the implementation period, modifications were made to the initial project 
design. Although the original intent had been for the private individual pur-
chasers of serviced plots to build their own houses with the support of financing 
from the Tanzania Housing Bank, in some cases the government provided “core 
houses” or construction materials in lieu of cash loans (Kironde 1994).  The 
government had agreed at the outset of the project that it would relax strict 
building standards in order to allow for natural and temporary materials that were 
more affordable to low-income households than the permanent building materials 
required by conventional building standards; however, local governments 
continued to enforce conventional standards, thus driving up the cost of housing 
construction or denying building/occupancy permits to affordable buildings 
constructed with natural/temporary materials (World Bank 1984).

Partly as a result of the challenges noted above, the consolidation of sites and 
services neighborhoods was far slower than had been expected at the outset of 
the project. The sites and services component of the project was in fact deemed 
to have lower rates of return and to be less successful in general than the 
project’s squatter settlement upgrading component (World Bank 1984). How-
ever, recent research four decades after the project suggests the exact opposite: 
that sites and services neighborhoods have in fact been more successful and 
produced more enduring benefits than upgrading neighborhoods. The land 
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values per square meter are over five times higher in sites and services neigh-
borhoods than in former upgrading areas, and buildings in sites and services 
neighborhoods are significantly more likely to be connected to electricity and to 
have access to roads (Michaels et al. 2018).

ACCESSING FINANCIAL RESOURCES

Tanzanian cities have limited options for financing integrated planning. Dar 
es Salaam’s municipalities are highly dependent on fiscal transfers from the 
central government for both recurring and capital expenditures, and their 
ability to collect own-source revenues, which were already low, has been 
reduced since major sources were recentralized by the national government. 
Municipalities accessing external financing has been limited. Borrowing 
decisions are highly centralized both for local government and sub-national 
utilities, with approvals of any debt incurred by municipalities required from 
the Ministry of Finance; and, in the example of water utilities, approval is 
needed from the Ministry of Water. Tanzania’s Capital Adequacy Regulations 
require that debt maturities over one year carry a 100 percent risk rate, 
which is a disincentive for financial intermediaries and potential investors in 
municipal bonds, and bond issuance is not addressed in Tanzania’s existing 
legal and regulatory framework. Public-Private Partnerships (PPP) have been 
used in Tanzanian cities on a modest level—such as pay toilets, markets, and 
bridges—but as a newly emerging tool PPP has not been a major part of finance 
for integrated planning (World Bank 2018b).

The integrated planning examples reviewed for Dar es Salaam have all 
involved co-financing from donors. In the case of the National Sites and Services 
Program, from the start the government of Tanzania did not have sufficient 
resources for even a pilot project to implement what had been proposed for 
surveyed and serviced plots in the national periodic plan. In 1974, the govern-
ment secured World Bank funds for the first sites and services project, totaling 
about $16 million at the time (present day $131 million). The World Bank’s 
investment was primarily for infrastructure costs (66 percent) and 50 percent of 
housing finance, which was split with the Tanzania Housing Bank. The national 
government financed 100 percent of land and resettlement costs. The full cost 
breakdown is shown in Table 3. Municipalities in the Dar metropolitan areas did 
not access financial resources directly, as the project was implemented by the 
Ministry of Lands, Housing and Human Settlements Development.
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SECTOR/THEME FINANCE SOURCE WITH DESCRIPTIONa AMOUNTb 

Land GoT 100% 753,600

Roads IDA 66%/GoT 44% 2,107,200

Water IDA 66%/GoT 44% 1,422,400

Sanitation IDA 66%/GoT 44% 221,600

Energy IDA 66%/GoT 44% 230,400

Parks NA 0

Residentialc 50% WB/50% Tanzania Housing Bank 3,575,200

Social housing NA 0

Commercial IDA 66%/GoT 44% 453,000

Health IDA 66%/GoT 44% 645,000

Education IDA 66%/GoT 44% 776,222

Total 10,184,622

TABLE 3. FINANCE SOURCES, SECTORAL AND THEMATIC ALLOCATIONS, AND AMOUNTS

The Tanzania Housing Bank (THB) was established in the early 1970s, at a 
time when government was encouraging self-construction by providing land 
and subsidizing homes. The Housing Bank’s establishment also coincided 
with adoption of the sites and services schemes, and was expected to facilitate 
integrating housing with infrastructure. While it was expected to play a major 
role in providing loans for house construction and rehabilitation for program 
beneficiaries, access to THB finance by prospective home builders proved 
challenging. Applying for a loan was a lengthy process requiring a land title 

a Estimated based on World Bank disbursement for sites and services component in the project completion report.
b Average exchange rate for the project period in 1984 $.
c Used amount of Tanzania Housing Bank loan to individuals for home construction.

Source: World Bank 1984.
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certificate, a 5 percent deposit based on the loan amount and various fees—con-
ditions lower-income households were hard-pressed to meet. In the 1970s only 
13 percent of national sites and services beneficiaries had received THB loans 
(GoT and UN-HABITAT 2003).

The landscape for financing integrated planning has not changed dra-
matically since the 1970s. As in the past, the current structure for accessing 
financial resources is highly centralized, with minimal involvement of the 
private sector or credit markets. With a central government lacking resources as 
well, this leaves little other option than loans and grants to finance integrated 
projects, and municipal capital investments more broadly. However, more 
recent planning initiatives, including the Msimbazi Opportunity Plan and the 
Corridor Development Strategy for Transit Oriented Development, have recom-
mended a different approach to accessing financial resources, both proposing 
a combination of loan funds for capital investment, PPP, tax incentives, and 
encouragement of private investment in real estate development (World Bank 
2019a; World Bank 2018b).

As a follow-on activity to the Msimbazi Opportunity Plan, private sector actors 
are being consulted to assess financial viability of the project, and scope finance 
sources for the various project activities. However, local urban experts note that 
while a diverse mix of public and private investment are needed, the Msimbazi 
Opportunity Plan is “a total novelty to Tanzania” and government lacks an appro-
priate body to manage this type of comprehensive urban development project. 

COMPOSITE COMBINATION OF REVENUE RESOURCES

The sites and services example demonstrates the challenge for cost recovery of 
integrated planning schemes in Dar es Salaam. Land rent was the primary cost 
recovery mechanism for that initiative and was deemed insufficient. In 1983, 
non-payment for the first phase was found to vary between 54 and 64 percent, 
and the second phase between 35 and 80 percent (Rakodi 1991). This was not 
limited to Tanzania: sites and services projects globally were criticized for their 
inability to recover costs, one factor that caused the World Bank to halt financ-
ing for such projects in the 1980s (GoT & UN-HABITAT 2003). 

EVOLUTION OVER TIME OF THESE RESOURCES

The National Sites and Services Program provides an example of how implemen-
tation of integrated planning was hampered by a fragile national and regional 
economy but managed to persist (albeit in a scaled-back way) despite serious 
economic challenges. It also demonstrates the importance of external finance for 
infrastructure. The project period was unfortunately a time of high inflation and 
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general financial collapse in Tanzania. Due to the currency devaluation, both 
the first and the second phases had to scale back their investments to avoid cost 
overruns (World Bank 1984).

At the same time, the Tanzania Housing Bank was a poorly performing 
financial intermediary characterized by low capacity, high staff turnover, and 
poor financial performance. The bank did manage to initiate lending to low-in-
come groups, and for the first time allowed lending for the upgrading of squatter 
settlements. Phase 2 of the program was particularly problematic for the bank, 
which was found to have “administrative improprieties” (World Bank 1984). The 
housing bank eventually collapsed in 1995 when the GoT declared it bankrupt 
and liquidated it. The GoT itself cites an array of issues leading to Tanzania 
Housing Bank’s failure, including “a weak capital base, dependency on short-
term borrowing to finance long-term assets, poor record keeping, poor collateral, 
mal-administration and corruption” (GoT and UN-HABITAT 2003). 

After the World Bank withdrew funding from the sites and services project, 
the government continued with a third phase in the mid- to late 1980s. Tanza-
nia’s economic situation continued to deteriorate through the decade, and due 
to financial shortfalls very little was done in the projects aside from some land 
acquisition, cadastral surveys, and grading a few local roads (Kironde 1994). 

While cost recovery was not immediately evident from the project’s close, and 
no known analyses have been undertaken, the high property values in these 
neighborhoods compared to surrounding areas (Michaels et al. 2018) suggests 
that cost recovery is achievable assuming effective land-value capture and prop-
erty tax. Future initiatives could improve cost recovery and revenue generation 
through increased digital record keeping, such as the Local Government Revenue 
Collection Information System (LGRCIS), which was successfully piloted in eight 
secondary cities in 2013 and subsequently rolled out to all local government 
authorities in Tanzania. 

MSIMBAZI OPPORTUNITY PLAN

Background

The Msimbazi river basin covers 271 km2 and is home to an estimated 1.6 mil-
lion people. The basin stretches from the headwaters in the Pugu forest reserve, 
which is a natural area but subject to rampant deforestation, then continues 
eastward along an increasingly urbanized stretch as the river approaches the 
heart of the city. The lower basin is a wide floodplain in the heart of Dar es 
Salaam near the city center, once a robust mangrove forest estuary with a small 
patch remaining near the outlet to the Indian Ocean.

The Msimbazi 
Opportunity 
Plan aims to use 
integrated
and participatory 
planning to tackle 
extreme flooding, 
environmental 
degradation, and 
provide housing 
for the urban poor 
in the Msimbazi 
river basin.
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The riverbanks and parts of the lower floodplain are densely populated, despite 
clear prohibitions on building there. The 1979 masterplan designated the 
lower valley as no-build hazard land, and the Environmental Management Act 
prohibits building within 60 m of each riverbank. Environmental degradation 
in the basin is severe. While both upstream forest reserves in the headwaters 
and mangroves at the outlet to the sea are legally protected as environmentally 
sensitive areas, deforestation is rampant, and mangroves are visibly retreating 
due to a lack of management. Along the river sand mining is uncontrolled, 
impacting the river hydraulics, and riverbanks are used as dumpsites for solid 
waste. Industrial pollution and household wastewater is discharged into the 
river uncontrolled. These factors together have turned a once-thriving ecosystem 
where interviewees reported fishing in their youth into a dead river devoid 
of aquatic life and with only seasonal natural flows during the rainy season. 
During the dry season, the water in the river is almost exclusively wastewater 
from upstream homes and industry.

Some 50,000 people are exposed to flood risk in the basin, caused by a 
combination of river floods and under-capacity drainage. Flood modelling 
estimated that between 8,000 and 10,000 households live in areas with such 
high exposure that their homes are considered unsafe and unsuitable for human 
settlement. Many of these settlements have existed for decades, resulting in a 
complex situation whereby despite living in hazard land, the government has 
long allowed their settlement and legitimized them through service provision 
such as observable electricity connections and in some cases issuing temporary 
land tenure documents and collecting taxes. Jobs in the city center are close by, 
and land values are low, resulting in cheap rent that is 20 to 40 percent lower in 
the flood-prone areas than higher ground (Panman 2017).

The flood of 2011 was a wake-up call for the city that drew national attention 
to the problems in the Msimbazi. In December of that year Dar es Salaam expe-
rienced the heaviest rainfall since the Tanzania Meteorological Agency started 
measuring precipitation in 1961. Approximately 10,000 people were displaced 
by massive flooding in the lower basin, with at least 40 deaths. Transport 
networks were paralyzed, people lost homes and possessions, and infrastructure 
was damaged. While 2011 was a benchmark for extreme flooding, the problem 
has occurred unabated on nearly an annual basis, becoming more frequent as 
the city’s population grows (see Figure 1).

Following the 2011 flood the government called for relocation of vulnerable 
households to a resettlement site of 700 plots on the city’s far fringe. Households 
were given free plots and buildings materials but, due to distant and isolated 

The Msimbazi 
river basin 
covers  
271 km2 and 
is home to an 
estimated 1.6 
million people.
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location, many returned to the valley. A demolition exercise was also carried out in 
January 2016, demolishing over 1,000 structures with ambitious plans for more, 
but this exercise was halted after strong outcry by residents as well as non-govern-
ment organizations (NGO) and development partners including the World Bank 
(World Bank 2016b).

Responsibility for taking action in the Msimbazi Basin is complex and 
uncoordinated. For decades, the lack of a designated authority or natural 
leading institution has served as a barrier for the cross-sectoral coordination, 
cooperation, and communication needed to mitigate flood impacts in the 
Msimbazi Valley. Despite calls from the president of Tanzania in 2014 to develop 
a solution, and several planning initiatives, no major action has been taken yet 
and the situation remains the same. Since 2011 various initiatives to deal with 
the settlements, degradation, and flooding issues have been proposed, but none 
have yet been implemented.7

A turning point came through the Tanzania Urban Resilience Program (TURP), 
a World Bank trust fund with resources from the UK Department for Interna-
tional Development’s (DFID) International Climate Fund, which agreed with the 
President’s Office for Regional Administration and Local Government to attempt 
to break through the inertia by using a “charrette” method of stakeholder 

7 These plans include a city park plan in the Msimbazi in 2011 by MLHHDS; the Dar es Salaam Rivers Rehabilitation and 
Management Program (2014), developed by Ardhi University and the National Environmental Management Council; and 
$1.5 million allocated by the Dar es Salaam Metropolitan Development Project in 2014 for design of drainage systems in the 
Msimbazi, which has not been utilized. 

Source: World Bank 2019a and 
primary data sources (1957–2002: 
www.citylab.com; 2012–2017: 
Tanzania National Bureau of 
Statistics; 2018–2030: Climate 
Change and Urban Vulnerability 
in Africa, 4.5% growth rate).

Figure 5 Msimbazi River flood events, 1961–2018
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engagement and participatory planning to develop an integrated solution and 
buy-in from communities up to the ministerial level. In addition to the funds to 
support the planning process, TURP included about $20 million for investments 
with the potential to leverage additional World Bank investment. 

The eventual process that materialized combined science with institutional 
knowledge and grassroots experience to gain the insights needed to comprehend 
the complexity of the flooding challenges in the Msimbazi, and to collectively 
define appropriate solutions. These pieces were often missing in prior plans, 
which lacked resources for flood modeling, for example, or which did not 
comprehensively give a voice to all stakeholders. However, these prior plans 
were heavily drawn from in the planning process.

In the end, eight stakeholder workshops and 49 meetings were held, which 
involved more than 150 individuals from 59 institutions. Stakeholders came 
from the highest levels of government and the grassroots of the community, 
from civil society to private sector (World Bank 2019a).

The outputs from the stakeholder engagement process were packaged as the 
MOP, which included actions on two levels: (i) a strategic development and 
management framework, which covered the entire river basin, and (ii) a detailed 
plan for the lower section of the river valley and floodplain. The detailed plan is 
intended to be a roadmap for a first phase of capital investment to address the 
most heavily impacted stretch of the river (Figure 6).

Figure 6 
Recommended 
physical 
interventions, Lower 
Msimbazi Valley
Source: World Bank 2019a.
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The resulting MOP identified an integrated course of action that involves a wide 
range of tools and interventions. Civil engineering works, such as dredging, will 
increase the water conveyance capacity of the river. Ecological interventions, 
such as upstream reforestation, will reduce erosion and sedimentation and 
increase stormwater infiltration. Improved land use planning and enforcement 
will keep people and assets out of harm’s way, and some of the most hazardous 
areas can be reclaimed by infill and terracing, which would make them safe for 
urban development. These are summarized in Figure 7.

As the MOP was approved in 2019, implementation has not yet begun and will 
require setting up an institutional architecture, processing finance, detailed 
engineering designs, resettlement planning and assessing environmental 
and social impacts, and procurement of construction contractors, steps that 
will likely take several years. The financing for implementation is expected 
to include a combination of various sources, including donors, private sector, 
sectoral investments from various parastatals and institutions such as the road, 
water, electricity agencies, and other government own-source funds.

Figure 7 
Msimbazi strategic 
development 
and management 
framework
Source: World Bank 2019a.

Strategy № 3:   Transform 

The Transform Strategy aims to convert the most � ood-prone areas of the 
river valley into a city park and redevelop surrounding neighborhoods. 
This, moreover, involves cleaning up wastewater discharge (household and 
industrial) and solid waste that currently pollute the river. The Transform 
Strategy comprises three SCs that collectively will bring important changes 
to the urban fabric.  

SC № 7. Improve Msimbazi river water quality 
SC № 8. Improve solid waste management
SC № 9. Develop city parks 

Strategy № 4:   Govern 

The Govern Strategy seeks to put in place a planned and coordinated 
process of integrated governance and to stop the uncontrolled urbanization 
process that is making the river valleys and basin unsafe and unhealthy for 
human activity. A new authority is needed with a mandate for stakeholder 

interventions covered by the MSMF and Detailed Plan for the Lower Basin 
coordination, cooperation, and communication to ensure that the program of 

are aligned and implemented in a planned and synchronized manner. This 
“Govern Strategy” comprises one SC.

SC № 10: Good governance for coordination, cooperation, communication, 
and  finance
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ACTORS

Stakeholder engagement with 59 different actors was far-reaching, community 
members were central to the entire planning process, and the Tanzanian 
government and World Bank worked as deeply engaged partners throughout 
the process. Rather than a typical expert consultant-led technical assistance to 
develop solutions, the focus was on a process designed to work with government 
to facilitate the co-creation of a strategic investment plan both across sectors 
and vertically from central government to community levels.  

Community members were the most vocal actors from the outset of the initia-
tive. Facilitated by a consortium of local NGOs, grassroots community leaders 
and sub-ward politicians worked to seek out the perspectives of area residents, 
inform them of workshop proceedings, obtain feedback as inputs to the next 
meeting, and reassure community members who had concerns that there might 
be a threat of involuntary relocation without compensation. At first, community 
and government were visibly hesitant to work together, but the process was 
facilitated carefully and the working relationship between the various levels 
went surprisingly smoothly.

The President’s Office for Regional Administration and Local Government 
(PO-RALG) took a committed and strong leadership role throughout the entire 
planning process. A dedicated focal person chaired all charrette workshop 
sessions and carefully managed dialogue with key government stakeholders 
whenever needed. PO-RALG was also instrumental in establishing the insti-
tutional architecture needed to coordinate the various municipal councils 
and kick-start implementation. The Msimbazi initiative benefitted from two 
high-level government champions—a minister at PO-RALG and a former minister 
from the Vice President’s Office for Union and Environment Affairs. The political 
leaders shared information with their counterparts in parliament and senior 
ministers at the highest levels of government. 

The technical assistance of experts played an enabling role in interfacing 
with stakeholders for the iterative development of the Msimbazi Opportunity 
Plan. The team included disaster risk management specialists, urban planners, 
engineers, and environmental specialists, who worked closely together to guide 
and build upon the inputs of charrette participants. Relevant team leaders and 
specialists from other sectors—including water, transport, environment, social 
safeguards, and Public-Private Partnerships (PPP)—were drawn upon. 

6
million
Dar's estimated 
population in 2019
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INSTITUTIONAL ARCHITECTURE 

The President’s Office for Regional Administration and Local Government (PO-
RALG), the central government ministry that oversees local government and 
administers World Bank-financed projects in the urban sector, is the government 
entity that chaired the integrated planning process. Because PO-RALG is not a 
local authority and the Msimbazi Basin stretches across the jurisdictions of three 
independent municipal councils in Dar es Salaam, a Msimbazi Project Imple-
mentation Unit has been established under the Dar es Salaam City Council. This 
unit will begin leading the coordination, stakeholder engagement, grant-seeking, 
oversight, and other activities associated with project implementation. 

In practice, this arrangement is expected to be similar to the arrangement for 
Dar es Salaam Metropolitan Project implementation, in which the municipal 
councils receive heavy technical support and oversight from project coordinators 
at PO-RALG. It is thus anticipated that PO-RALG will continue to be involved 
in the procurement and contract management of the various activities to be 
implemented under the project, particularly those involving civil works.

Successful implementation will require additional institutional arrangements. 
The Msimbazi project will need a carefully designed legal designation for 
the land area, authority over its development, and intensive private-sector 
engagement. The charrette process intensively discussed such institutional 
arrangements, drawing from past examples including the institutional frame-
work for Dar es Salaam’s Bus Rapid Transit system. 

SUSTAINABILITY

Final outcomes and impacts from the integrated planning process will become 
clearer once a decision is made on establishing an institutional architecture and 
preparing an anticipated project. The planning process was successful in that 
genuine ownership from stakeholders at all levels and sectors was evident.8 
However, initial reflections on the experience suggest several overarching 
lessons and concerns going forward. 

Departing from sectoral status-quo urban investments requires deeper 
political buy-in. Periodic political engagement during the planning process is 
a must in order to ensure buy-in for the plan as well as the implementation. 

8  Examples of this are demonstrated in the following video: https://www.worldbank.org/en/news/feature/2018/10/15/
envisioning-urban-resilience-for-tanzania 

Departing 
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requires deeper 
political
buy-in.
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The Ministry of Finance is unaccustomed to integrated projects that involve 
an interplay of structural (hard infrastructure) and non-structural (behavioral 
and nature-based) solutions. The status quo approach is for projects to be 
sector-based, for example for flooding to be addressed simply by dredging and 
drainage infrastructure. Embedding issues such as reforestation, housing, real 
estate development, and green infrastructure in a “drainage” project has never 
before been attempted in Tanzania.

Buy-in from communities and engagement with universities are both critical. 
Sustaining the buy-in from communities generated through the charrette will be 
critical. In Tanzania, resettlement action plans are generally a separate exercise 
from project design, where project-affected people are determined based on the 
designs, their assets and livelihoods are evaluated, and then cash compensation 
is paid based on the impacts. Resettlement Action Plans are usually carried 
out by social development teams managed by engineering design teams, and 
communities are rarely involved as key stakeholders or decision makers in the 
design process. The charrette approach was different, giving communities an 
equal voice; however, the goodwill and empowerment it generated could be lost 
if the program is allowed to stagnate.

SEQUENCING PRIVATE-SECTOR PARTICIPATION

Private-sector representatives were not closely engaged during the initial charrette 
process, which was an intentional decision due to concerns over potential land 
speculation and worries that private interests could have dominated the process. 
However, recognizing the critical role for private investment for cost recovery, op-
erations and maintenance, and development, there is ongoing work to engage the 
private sector. As was clear through the charrette, sustainability of a large-scale 
integrated urban development of this type of project hinges on private investment. 
For example, under the design a significant area of real estate (57 hectares) 
near the central business district would be opened up for housing, commercial, 
and recreational development; taken together with the infrastructure and river 
maintenance, all this would be impossible to sustain with public resources alone.

The details of the institutional arrangements for private-sector investment 
are being explored through consultations with key real estate developers and 
a broader public-private sector dialogue. One of the primary concerns of the 
private sector that has surfaced is the provision of basic service infrastructure 
that could support high-density development. In this regard, the need for a 
strong legal framework has been reiterated by private-sector representatives.
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RISK MANAGEMENT

One major risk experienced is the government’s delay in seeking project financ-
ing for implementation. When using a multi-sector stakeholder process that 
generates broad ownership over both the process and the resulting plan, such 
a delay in financing can result in loss of momentum and credibility among the 
various actors. It also leaves communities and infrastructure exposed to flood 
risk and disappoints the raised expectations of the stakeholders who participat-
ed intensively in the planning process, especially residents of the area who are 
highly vulnerable to flooding.

Another risk is the return to business as usual, with sector institutions 
proceeding to act in isolation despite having come together during the planning 
process. This risk is becoming evident in discussions with the Dar es Salaam 
Water and Sanitation Authority, which has advanced detailed designs for a 
wastewater treatment plant to be sited in the Msimbazi River valley, given its 
flood-prone nature. Discussions are ongoing as of this writing and it is not yet 
clear what the outcome will be.

The critical need for coordination across sectors and municipalities needed 
for implementation is at risk due to the state of institutional fragmentation and 
lack of a metropolitan government. The Project Implementation Unit established 
in the Dar es Salaam City Council (DCC) is a good first step, but lacks any real 
authority. This will need to be managed through an institutional architecture 
that has convening power and strong management capacities. 

Another potential implementation risk rests on how resettling vulnerable 
households is managed. A weakly managed resettlement process could underde-
liver on the social and economic benefits agreed to during the planning process, 
leaving residents in a worse condition than before if the resettlement process 
isn’t given enough time to work or if it is not carried out well—for example, with 
a robust participatory process building on the work already done. Resettlement 
finance is a common cause of project delays, and with the scale of resettlement 
in the Msimbazi and cost of compensation or alternative housing, the govern-
ment may be unable to pay adequate compensation or provide assistance to 
resettled people so as to avoid setting a precedent that households in informal 
settlements and hazard areas are entitled to compensation.

Lack of effective private sector engagement could occur due to a number of 
internal and external factors, including the ability to secure land, the current 
government’s suspicion of the private sector, and lack of know-how in govern-
ment about working with private real estate development. Gentrification could 
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occur due to private and public sector interests, combined with weak controls 
to prevent conversion of affordable housing to market rate housing or to ensure 
that affordable housing is targeted to qualifying households. Alternatively, to 
the risk of gentrification, the opposite problem could emerge, namely a lack of 
private-sector interest in real estate development in the area.

PLANNING PROCESSES, FINANCING,  
AND IMPLEMENTATION MECHANISMS

Processes that have enabled integrated planning in Dar es Salaam have primari-
ly been facilitated by donor-financed projects through grants and loans. 

Integrated planning requires substantial resources and technical capacity to 
undertake. A review of recent examples where integrated plans were prepared in 
Dar es Salaam showed that international consulting firms were needed given the 
lack of expertise on integrated planning among Tanzanian firms and the lack of 
expertise and relevant past experience in government implementing agencies. 
The cost of these consulting services ranged from $500,000 to over $1 million9, 
and required donor supported for technical oversight. The planning stage in 
each of these cases was financed by loan funds (e.g. Dar es Salaam Metropolitan 
Project) or grants (e.g. the Tanzania Urban Resilience Program trust fund, 
Nordic Development Fund). 

Implementation mechanisms differ by project. Integrated plans that are more 
strategic in nature did not tend to rely on an existing implementation mecha-
nism; instead, the plan itself would make recommendations for an institutional 
framework that may or may not be implemented. For example, the Japan 
International Cooperation Agency-financed transport masterplan includes a full 
chapter on establishing the Dar es Salaam Urban Transport Authority, which 
would involve having 13 cross-sectoral institutions on its board including lands 
and municipalities, but to date there has been no action taken to establish this 

9 Range based on review of contracts and procurement plan for World Bank-financed plans in Dar es Salaam from 2016–2018 
including the Corridor Development Strategy, Drainage and Sanitation Development Plan, and Msimbazi Opportunity Plan.
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authority. For infrastructure projects the typical implementation mechanism 
is through Project Implementation Units (PIU) set up either within a national 
ministry or within municipalities, which handle procurement, managing 
construction contractors and interagency coordination. 

Institutional capacity to implement plans is a challenge, as human re-
source constraints complicate the ability of all levels of government to plan, 
enforce, and provide services in line with constantly increasing demand. 
The systems and staffing levels at ministries and local government offices 
are often insufficient, particularly in the face of rapid urban growth that 
is overwhelming land management systems and causing unprecedented 
demand for provision of basic service infrastructure and land administration 
services. Dar es Salaam City Council, for example, currently has only one 
permanent urban planner on staff; municipal council offices have between 
three and seven, averaging less than one planner per 250,000 Dar es Salaam 
residents. Municipal offices further lack tools such as GIS databases, which 
would enable efficient monitoring and enforcement of unplanned develop-
ment (Huang et al. 2018). 

Capacity building and training to prepare and implement integrated planning 
is needed at all levels. At ward and sub-ward level there is a need to build 
officers’ capacity for planning, managing accounts, and reporting, as evidenced 
by desk research and interviews with government officials. Interviews with 
government representatives at both the ministerial level and the local level of 
government have found that, while qualifications and capacity are stronger at 
the district and municipal council levels, community engagement and respon-
siveness to the needs and input of lower levels of government are limited (World 
Bank 2018b). In the preparation of a Development Control and Urban Planning 
Strengthening Program under the Dar es Salaam Metropolitan Development 
Project, ministerial and municipal government officials self-identified a range of 
capacity building needs that included training in tools and protocols for monitor-
ing and enforcing development that is consistent with plans and standards. 

Dar es Salaam City
Council currently 
has only one 
permanent 
urban planner on 
staff; municipal 
council offices 
have between 
three and seven, 
averaging less 
than one planner 
per 250,000 
residents.
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Global Environmental 
Benefits, Outcomes,  
and Scale-Up
The gloBal environmenTal BeneFiTs10 (GEB) most relevant for the case of Dar 
es Salaam are biodiversity, climate change mitigation, land degradation, and 
sustainable forest management.

Dar es Salaam’s GEB are slowly eroding, in large part due to urban sprawl and 
associated environmental degradation. Biodiversity and forest cover in the Msimbazi 
ecosystem have been significantly degraded, with forest cover in protected forest ar-
eas decreasing by 30 percent from 1995 to 2005 (World Bank 2016a). The Msimbazi 
Opportunity Plan has GEB at its core and it relies on a “room for the river” approach 
to flood control and on restoring the basin’s ecosystem services, including reducing 
land degradation—due to encroachment and sand mining—and reforestation as the 
most technically feasible and cost-effective solutions to flooding. 

Using a green urban development approach in the Msimbazi that combined 
forest and riparian rehabilitation in the catchment and floodplain rehabilitation 
was found to have the highest return on investment among four tested devel-
opment scenarios. Such comparison of alternate solutions provides promising 

10 As per the GEB focal areas outlined by the Global Environmental Facility,
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evidence to convince decision makers that restoring ecosystem services pays off, 
as the benefits of this nature-based solutions scenario exceeded the costs in just 
1.2 years, the shortest time period of all scenarios (Turpie et al. 2017). These 
climate adaptation efforts also provide mitigation co-benefits, as forests and 
wetlands are sinks for greenhouse gases. 

Had the sites and services approach been significantly scaled up through to 
the present day as a citywide initiative, it is possible that some of the current 
sprawl and associated land degradation could have been avoided. However, 
to deliver such benefits the program would need to be coupled with strong 
enforcement of development controls to curtail encroachment and degradation 
of river valleys and wetlands. Climate mitigation benefits could be enhanced 
through transit-oriented development as well, linking sites and services areas 
with transport networks such as the BRT and promoting walkability to displace 
private vehicle use, which is rapidly expanding in Dar es Salaam.11 

11  A United Nations Environment Programme analysis in Dar es Salaam’s City Environmental Outlook (2011) projected that the 
number of vehicles would rise from about 200,000 in 2013 to about 1,000,000 by 2030.
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Conclusion 
dar es salaam has faced challenges with integrated planning since indepen-
dence, and they are growing more complex as the city rapidly expands. As this 
case study shows, despite attempts from at least the 1970s to the present day, 
Dar es Salaam does not have a definition for integrated planning, nor institu-
tional and financial frameworks that are well prepared to adopt it. An enabling 
framework for integrated planning is critical in the face of Dar es Salaam’s rapid 
population expansion, yet recent policy developments are instead intensifying 
institutional fragmentation and shortfalls in municipal finances. 

With a highly fragmented institutional environment, low own-source reve-
nues, and the absence of any valid masterplan, the city’s development is largely 
funded through donor projects on a sector level. Projects tend to be uncoordinat-
ed both between government agencies and between donors, and do not follow 
any larger development vision for the city as a whole. Without the direction of a 
citywide masterplan or oversight of a metropolitan government, donors finance 
sector masterplans with ministries that enable investments from their specific 
sectors in isolation.

Impacts of integrated planning in Dar es Salaam have been positive but 
limited. The initiatives examined in this case study show that where an inte-
grated approach is used, it can deliver, but the benefits take time to manifest. 
In the sites and services example, early establishment of rights of way, and 
protection of them via strong development control, benefitted landowners and 
the overall city by providing the foundation for well-connected and well-serviced 
neighborhoods. While these initiatives seem to contain the elements for 
integrated planning success, they have not been taken to scale or sustained: 
high institutional fragmentation, economic downturns, and resource constraints 
contributed to this inertia, and this situation has not greatly improved over the 
40-year period that this case study examines. 

Integrated urban planning takes significant time, financial resources, and 
technical expertise, which may not be readily available in countries with 
similar levels of development to Tanzania, especially without external aid 
or financing. The Msimbazi Opportunity Plan, for example, has involved over 
$500,000 in international consulting services since early 2018 for the planning 
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stage alone. The Msimbazi Opportunity Plan relied on grant funding from a 
World Bank trust fund, as government would not have had adequate resources 
or experience to effectively undertake such a planning initiative without exter-
nal support. 

The newer wave of integrated planning initiatives is promising but is facing 
tension with the traditional sector-based approach to urban infrastructure. 
With no clear authority and diminishing municipal resources, the current 
context suggests that only central government could take on such projects as the 
Msimbazi Opportunity Plan or a mass-scale sites and services initiative. Sector 
ministries tend to lead and control major planning and investments projects 
and, as integration requires relinquishing control over planning and financial 
resources, these institutions may not have a great incentive to take on integrated 
planning projects. Ministerial officials and donors alike are under great pressure 
to deliver results on the ground, and the added time and coordination required 
for integrated planning may be a hindrance to securing needed buy-in.

Recent efforts at centralization of municipal functions and the absence 
of a metropolitan authority offer a new institutional context for integrated 
planning. Since 2016, several municipal functions including several sources 
of revenue collection—property tax—and urban planning have reverted to the 
central government. If local government’s ability to collect own-source reve-
nues continues to be restricted and sufficient funds are not transferred back 
by the central government, municipalities will be starved of needed resources. 
To date, there are no known plans to establish a metropolitan body for Dar es 
Salaam with authority over the autonomous municipalities. The continued 
absence of an apex authority will perpetuate the business-as-usual scenario 
of planning and budgeting by five separate local governments. The Msimbazi 
Opportunity Plan, if implemented, could be an important crossroads for Dar 
es Salaam’s governance: in one scenario, the central government could allow 
Dar es Salaam to establish a governance framework and provide the necessary 
resources for the city to carry out this plan; in another scenario, the govern-
ment could lead from the center and commit to taking a large-scale integrated 
project to scale into the long term. 
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Municipal Max

Density

Municipal
     Maximum: 55,435 people/km2
     Minimum: 1 person/km2
     Average: 1,062 people/km2

Figure 8

Dar es Salaam's municipal or 
core city density has more than 
doubled from 1,000 to 2,700 
people per square kilometer 
between 2000 and 2017. Remote 
sensing-based urban population 
estimates are relatively new 
and remain work in progress. 
Accordingly, it is important to 
cross-reference these population 
density estimates with data 
from other sources.

POPULATION DENSITY, 2000
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     Maximum: 67,948 people/km2
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     Average: 2,690 people/km2 
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G R E A T E R  T H A N  P A R T S

A Metropolitan Opportunity
How rapidly growing cities utilize integrated planning to decarbonize urbanization

C
ities are the source of over 70 percent of the world’s greenhouse gas emissions. 
Cities are also the engines of the global economy, concentrating more than half 
the world’s population. By the year 2050, two-thirds of the world will be urban, 

with cities accommodating an additional 2.5 billion people over today’s total. Nearly all 
of this urban growth will occur in developing countries. This concentration of people and 
assets also means that the impacts of natural disasters, exacerbated by the changing 
climate, may be even more devastating, both in terms of human lives lost and economic 
livelihoods destroyed. Earth is on a trajectory of warming more than 1.5°C unless important 
decarbonizing steps are taken.

Often urban policymakers prescribe integration as the solution to steering urbanization 
towards decarbonization to achieve greater global and local environmental benefits. 
However, little is known about the struggles—and successes—that cities in developing 
countries have in planning, financing, and implementing integrated urban solutions. 

Greater Than Parts: A Metropolitan Opportunity presents nine diverse metropolitan areas 
as individual case studies each with a selection of urban innovations. From the analysis, the 
report derives models, poses guiding questions, and presents key principles to provoke and 
inspire action by cities around the world.

The main objective of this report is to understand how developing and emerging economies 
are successfully utilizing horizontal integration—across multiple infrastructure sectors and 
systems—at the metropolitan scale to deliver greater sustainability. Integrated planning 
processes extending well beyond city boundaries are examined to determine how they have 
been financed and implemented. The report’s primary audience is therefore city decision 
makers, their financiers, technical advisers, and practitioners most interested in applying 
integrated approaches to sustainable urban planning in capacity-constrained environments. 


