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ABSTRACT
Rwanda has developed a National Urbanization Policy (NUP) that identifies
six secondary citieswhere efforts to promote urbanization and economic
growth should focus. To implement it, a Spatial Development
Framework (SDF) was developed, that makes use of Planning Support
Systems (PSS) to communicate the goals to the local level. PSS present
opportunities for stakeholders to understand and translate national
policies to their local planning contexts. This paper questions how the
SDF’s PSS tools can be used in the NUP’s transfer and translation to the
local level. It focuses on potential users of the SDF. Results suggest that
SDF’s PSS tools and outcomes can promote better spatial
understanding, and communicate planning needs, strengthening
regional competition andeconomic development among the secondary
cities and in line with NUP. We conclude that the national government
can use vertical transfer and horizontal translation to transfer the SDF’S
PSS tools and outcomes to secondary cities.
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Introduction

An agenda favouring African urbanization and the promotion of secondary, satellite and ‘world-class
cities’ has steadily taken hold of the discourses from international organizations (OECD 2006; World
Bank 2009; UN-Habitat 2013). These expanding urban areas bring together hopes and aspirations
for enhanced urbanization rates and (thus) economic growth promotion, attracting Foreign Direct
Investment (FDI) and the growing middle classes to these cities, and are often portrayed as a break-
ing point from the disarray and distress of existing cities and towns (Watson 2014; Myers 2015; Cain
2014).

Following this same trend, Rwanda has developed a National Urbanization Policy (NUP) that
identifies six secondary cities where efforts to promote urbanization and economic growth should
focus. Ensuring that national-level visions for urban and economic development are transferred
to and adopted by the local level1 is one of the challenges faced by the implementation of the
NUP, not only for Rwanda but other countries with national urban policies. In order to implement
this NUP, one of the strategies used is to develop a Spatial Development Framework (SDF) that first
describes the reality on the ground and, using Planning Support Systems (PSS), communicates the
NUP goals to the local level. However little is known about how this transfer and translation process
of NUP’s objectives might happen at the local level.
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Policy transfer is one of the approaches to describe how ideas travel across organizations and
space boundaries. Related terms include policy mutation, lesson-drawing, policy diffusion, insti-
tutional transplantation, and policy mobility (Dolowitz and Marsh 1996; Mukhtarov 2014). Trans-
lation can be understood as how ideas, orders, artefacts, goods, concepts in the hands of people
spread (are adopted and adapted) over time and in space (Czarniawska and Sev’on 2005). PSS pre-
sent opportunities for stakeholders in planning processes to understand and translate national pol-
icies to their local planning contexts, by facilitating analysis (where we emphasize judgement),
communication and handling information (Geertman and Stillwell 2009).

This paper questions how the SDF’s PSS tools can potentially be used in the NUP’s transfer and
translation to the local level. The study focused on potential users of the SDF and data was collected
through research workshops and expert interviews. The results suggest that the use of SDF’s PSS
tools and outcomes can promote better spatial understanding, and communicate planning needs in
an analytical manner. This can strengthen regional competition and economic development among
the secondary cities across the country, in line with NUP. Thus PSS tools can be used to support the
implementation of the NUP of Rwanda and might be used to support national urbanization policies
in other developing countries. The national government can transfer the SDF’s PSS tools and outcomes,
through vertical transfer, to early adopters in the secondary cities. Through horizontal translation, these
early adopters translate these SDF’s PSS tools and outcomes to the late adopters. The study concludes
that the SDF’s PSS tools and outcomes, originally developed for national use, can be used for policy
transfer by the national government and for policy translation by the secondary cities.

The paper contributes to understanding the opportunities offered by methodologies such as the
SDF’s in the implementation of national urbanization efforts, by highlighting how national goals and
visions could be translated, adapted and adopted at the local level, building on synergies with
national-level ambitions and in line with local level’s opportunities and context. This offers an
opportunity to shape what Bontje and Van Leynseele (Introduction to this Special Issue) call
more inclusive and integrated planning approaches that foster experimentation and learning across
different levels of government and different sectors involved in the planning of secondary cities, and
to bring forth the synergies that these cities can build through networks and concerted efforts for
urban development at the regional and national levels.

Following this introduction, we discuss urbanization trends in Africa, and the difficulties in repli-
cating urbanization and economic growth patterns evidenced in developed countries. We then pos-
ition the current NUP in Rwanda in light of this trend, and discuss what policy transfer and
translation might mean for the implementation of such urbanization policies, together with the
opportunities offered by PSS in this context. The research design section presents the case studies
and the process of data collection and analysis that informed this paper, followed by the results.
The discussion and conclusions focus on the opportunities for policy translation and transfer derived
from the SDF’s PSS tools, and what this might mean in the context of Rwandan urbanization.

Policy transfer and translation – between national-level ambitions and local-level
implementation

Secondary cities, urbanization and economic growth

Labelled as the last frontier for international property development (Watson 2014; Grant 2015) the
(re)-imaging of African cities is taking the shape of new urban expansions, satellite cities and new
towns that embody recurrent motifs encountered in other parts of the world. The arguments in
favour of an urbanization push in the continent are set around the assumption of a causal link
between economic growth and urbanization, with the later promoting the former. Economists look-
ing into structural transformation in developed countries observed that urbanization rates were dri-
ven by processes of rural-urban migration, where an excessive workforce from the agricultural Sector
was employed by a modernized and expanding industrial and service Sector. Additionally, these
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processes entailed the substitution of low-productivity agriculture for higher-productivity activities.
Urbanization and economic growth thus seemed to go hand-in-hand (Bradshaw 1987).

Although this simple, linear relationship has not been observed in African contexts (Turok and
McGranaham 2013), the stage is set for the widespread adoption of a pro-urban agenda in several
African countries. The World Bank is a pro-urban enthusiast, arguing that

no developed country has reached its current per capita income without the advantages of urbanization and
vibrant cities (World Bank 2009). Urbanization therefore is not just inevitable, but it is also a key factor in econ-
omic growth. Density and urbanization are essential to achieving agglomeration economies. (World Bank 2011,
11)

Many of the pro-urban agendas take up themes that are recognized from urban development
approaches followed by western countries: promoting secondary cities, ‘new towns’ and satellite
cities to ‘balance’ the attraction of the capital city, enhance urbanization rates, and distribute the
potential benefits of urbanization (Watson 2014; Myers 2015; Cain 2014).

However, African cities are plagued by structural problems such as lack of or poor access to
basic infrastructure, proper housing and secure tenure, and their economies are further ham-
pered by the poor business environment and lack of formal skills (understood as lack of highly
educated populations) (World Bank 2011). This means that even when urbanization rates evi-
dence a migration of population from rural to urban areas, and natural growth in urban
areas, this might not be accompanied by the development of public goods and infrastructure
that would allow for the benefits of agglomeration to lead to economic growth. Insipient indus-
trialization efforts have often been hampered or halted altogether by political turmoil, while
urbanization rates continue to grow, thus not supporting the structural transformation that
had been observed in many OECD countries’ urbanization and economic growth paths
(Turok and McGranaham 2013).

The legacies of colonial planning also contribute to enduring inequality, segregation, inadequate
service provision and arbitrary implementation of land zoning and land governance which influence
the prospects for economic growth in the cities (Watson and Agbola 2013). Other authors have
argued that urbanization rates in Africa are driven by an exodus based on populations escaping
rural poverty and conflict, instead of employment opportunities emerging in urban areas (Annez,
Buckley, and Kalarickal 2010). Additionally there is a danger that current rates of economic growth
are based on resource extraction that benefits a small elite and generates few jobs in urban areas
(Turok 2013) while what African cities need are jobs and economic activity in its cities, and an
increase in the middle classes that will demand more services and consuming goods (African Econ-
omic Outlook 2016). One should also make notice that urbanization rates in African countries are
driven by urban growth mainly in small and intermediary towns and cities (African Economic Out-
look 2016). This suggests that it is in these areas that strategies to enhance urbanization trends and
economic growth should focus.

Rwanda has been developing an urbanization strategy that echoes this approach. The Rwandese
government is intent on promoting six cities and small towns to have a more dynamic role as
enablers of economic growth and urbanization in the country (MININFRA 2015). The proposed
secondary cities are meant to receive public investment that will serve as an urban pull factor.
According to the NUP, these cities will have the ‘support to enhancing unique assets, investment
into basic and advanced infrastructure is under preparation to enable job creation and economic
development’ (MININFRA 2015, 9). The urbanization process is paralleled by a decentralization
process, both guided by the NUP. The NUP promotes decentralization by underpinning the impor-
tance of decentralized development by focusing urbanization attention to the secondary cities:
Rubavu, Musanze, Huye, Rusizi, Nyagatare and Muhanga. The NUP was approved by the cabinet
of Rwanda in December of 2015 and is set to guide how governmental and non-governmental sta-
keholders work together in the urban planning processes to achieve sustainable development
(MININFRA 2015).
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Policy context in Rwanda

In Rwanda, the districts reflect a powerful institutional framework for planning and governance.
This explains why the structure, organization and administration of the Villages, Cells, Sectors, dis-
tricts and provinces are the same across the country. There is a strong link between national and
district governments. National policies are strictly observed from the national to the Sector level.
According to Goodfellow (2013), such policies and regulations have been effective in government
service delivery and credibility in Rwanda. Although the districts are decentralized units, there is
strong upward accountability and supervision across the levels of administration (Goodfellow
2013). Rwanda reflects a strong power and control aspects related to policies that direct how people
in the districts carry out planning activities. The strong social-institutional structures are seen in how
the districts’ planning processes clearly define the goals and task of all stakeholders across the admin-
istration levels. The existing social-institutional structures have influenced the participants’ charac-
teristics and the decision-making process. For example, the Imihigo, a home-grown and unique
organization within Rwanda planning and governance framework, has promoted planning, decen-
tralization and improved performance output (MINALOC 2012). All these social-institutional struc-
tures, along with the characteristics of the PSS themselves and the personal characteristics, such as
views, expectations, knowledge, of those involved in the SDF development process, might have an
effect on the use of the SDF methodology in general and the PSS methods in particular (Jankowski
and Nyerges 2001; DeSanctis et al. 2008).

Planning Support Systems (PSS)

PSS are a set of computer-based geo-information tools which consist of special features that stake-
holders within a planning process can utilize for tasks such as analysis, communication and handling
information (Geertman and Stillwell 2009). PSS have for four distinct uses supporting planning and
decision making: to assist and boost stakeholders’ participation in planning processes; to handle a
planning problem and promote a uniform course of actions; to inform stakeholders about key pol-
icies being implemented or targeted to their local area or at the country level; and the majority of PSS
are designed to help professionals in specific planning tasks such as transport, policy planning, land-
use planning environmental planning among others (Geertman and Stillwell 2004).

PSS can also be seen as information infrastructure (Klosterman 1997), a set of organized tools for
planning that enhance interaction and idea sharing among stakeholders, which should aim at sup-
porting a continuous and interactive process of designing, analysing, and evaluating outcomes and
making meaningful use of the outcomes while adapting to any changes in the information demands
(Klosterman 1997). Te Brömmelstroet (2013) argues that the PSS application in the planning pro-
cesses is a dual affair. First, concerned with improving planning processes by introducing new struc-
tures in order to make planning more interactive and improve on users’ participation. Second, PSS
application is concerned with the outcomes that touch on the plans, policies and strategies generated
at the end.

Despite the above application benefits, realizing full PSS benefits is not an easy task. Whichever
role or aim a PSS is developed for, the success of the PSS in the planning processes is determined by
many factors and this explains why up to date the use of PSS is still low (Vonk, Geertman, and Schot
2005; Pelzer et al. 2014; Geertman 2017; Te Brömmelstroet 2017). Geertman and Stillwell (2009)
studied the use of PSS in planning processes globally and underpin three approaches associated
with the low usage of PSS (also referred to as PSS implementation gap). These include instrumental,
transfer and user approach. Instrumental approach relates to capabilities of the PSS and how well
they fit the context of the application. For example, how well does the PSS fit to the organization
planning needs and context. The transfer approach relates to measures used to move the PSS
from the developers to the potential users and in practice operationalize them within the planning
processes. For example, how is the top-down transfer organized in case of inter-organizational
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settings. The user approach related to characteristics of the users that influence their perception and
willingness to use the PSS. For example, the mismatch between what PSS provides and what planners
expect has contributed to poor implementation of PSS in some planning contexts (Russo et al. 2018).

Although PSS and other advanced technologies offer commendable benefits in planning, some
studies have argued against the potential of these tools. The main shortcomings in the application
of PSS relate to their technicalities and cost (Pfeffer et al. 2013). The cost of acquiring and installing
new systems such as the PSS, maintenance and keeping up to date the technology has discouraged
many organizations from fully adopting such technologies. However, in recent years, the develop-
ment of open source software and services has cut down the cost and technicalities needed to
fully implement and use advanced technologies such as PSS (Kumar et al. 2014). In addition, the
global trends of creating smart cities encapsulate PSS as key smartness component in planning.
Thus, the future of PSS inclusion in planning processes appears more likely with the development
and design of low cost, easy to use and inexpensive PSS (Pettit et al. 2018).

The spatial development framework methodology

The Rwandese government has also used a methodology2 – the Spatial Development Framework
(SDF) – to promote the implementation of NUP and harmonize the urban development plans in
the country (Boerboom et al. 2015) (see this special issue). Rwanda’s SDF included data collection,
workshops, and the elaboration of a Matrix of Functions (MoF) (Rondinelli 1985) within which
development activities can be planned and implemented by the six secondary cities. From these,
spatial structures emerged (Figure 1).

The MoF is used to categorize areas based on the availability or absence of key functions (a
specific service, activity, resource, social, economic or political facility in any given settlement).
The MoF helps to identify territorial hierarchies by highlighting central functions such as univer-
sities, basic functions such as primary schools, and the functional completeness of the territories

Figure 1. Illustration of SDF’s spatial structure outcomes, 2016.
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(Rondinelli 1985). The first SDF’s PSS tool (based on Ms-excel programming for non-spatial data
and ArcGIS software for spatial data) uses the MoF concept in generating some of the SDF’s PSS
outcomes. The territory and settlements were then evaluated with Spatial Multi-Criteria Evaluation
(SMCE) software in the ILWIS Geographic Information System (Zucca, Sharifi, and Fabbri 2008)
resulting in evaluation maps of territory and settlements (Figure 2). The SMCE helps stakeholders
involved in the planning process to evaluate, compare and choose the best alternative based on
how good it performs within the set conditions/criteria.

The first phase of the SDF methodology contains PSS tools and software, used in generating the
spatial structures and evaluation of these structures. The results of the SDF’s first phase (hereby
referred to as SDF tools’ outcomes) are used in the second phase of the SDF methodology as the
starting point to guide planning, monitoring and evaluation processes in the country. The second
phase involves strategic/spatial action planning and final political validation. Finally, the SDF is pre-
sented to the cabinet/parliament for approval and validation.

Policy transfer and policy translation

In Rwanda, the SDF methodology is specifically designed to help the NUP implementation. There-
fore, the implementation of SDF’s PSS tools and outcomes in the secondary cities could make it poss-
ible for transfer and translation of this NUP to happen.

Policy transfer is one of the convectional approaches to describe how ideas travel across organ-
izations and space boundaries. A key aspect of the policy transfer concept is the assumption of the
privilege of the policy over the freedom of the actors. The object being transferred is considered
immutable and not subjected to modifications by the actors (Mukhtarov 2014). Dolowitz and
Marsh (1996) explain that policy transfer mainly focuses on the actors involved in the transfer,
the motivations of policy transfer, the process by which policies travel, and the agent involved in
the transfer. In the context of Rwanda, policy transfer involves understanding what processes are
used by the actors at national and district level to transfer the NUP, what aspects of NUP are
being transferred to the secondary cities and how the SDF’s tools and outcomes fit in the purpose
as an agent of the NUP transfer.

Figure 2. Illustration of SDF’s spatial multi-criteria evaluation outcomes, at Sector and urban level.
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Translation is defined differently in various research fields (Freeman 2009). Translation from an
organizational perspective can be understood as how ideas, orders, artefacts, goods, concepts in the
hands of people spread over time and in any space (globally, nationally, regionally or locally). People
act differently by modifying, reducing, repelling, betraying, adding or even appropriating the subject
(Czarniawska and Sev’on 2005). Policy translation reflects an interactive process by which new ideas
are conceived, synthesized, turned into operational slogans, objects and actions in practice and then
communicated across the organization within the concepts of the original policy idea (Mukhtarov
2014; Hossain, Scholz, and Baumgart 2015). For instance, in addressing climate change in the
world, several countries deduced adaptation measures (Weisser et al. 2014). But Gebauer and Doe-
venspeck (2015) argue that stating the problem does not bring all actors on board thus, the process of
translating the idea of climate change adaptation involves understanding how multiple actors will act
in moving the idea to the ‘ground’.

Research design

Two secondary cities in Rwanda, Rubavu and Musanze, were used to study how SDF’s PSS tools and
outcomes could be used in policy translation and policy transfer. Rubavu is the second largest city in
Rwanda after Kigali (the country’s capital city) while Musanze is the third in terms of population.
Additionally, these two cities are considered key pillars in the tourism industry and infrastructure
development in Rwanda (Boerboom et al. 2015). The field work was conducted in October of
2016 at a time when the SDF reports had been finalized by the team of national and international
consultants and had been submitted to the Rwanda Housing Authority and subsequently to the Min-
istry of Infrastructure for approval. The SDF reports, tools and outcomes were used in the research
design for this paper, in setting up the data collection and analysis.

This paper used a mixed method approach (Iacono, Brown, and Holtham 2011; Bryman 2014).
Data were mainly collected through key informants interviews and research workshops. The data
collection targeted the secondary cities’ staff members who would be the potential users of the
SDF’s PSS tools and outcomes. A representative sampling approach (Bryman 2014) was used to
ensure that all interest of potential PSS users in the districts were represented. The interviewees
and workshop participants were drawn from 10 Units in the 2 secondary cities, including the
One Stop Centre (the central unit responsible for all urbanizing related activities in the secondary
cities), Planning, Monitoring and Evaluation, Finance, Education, Social Development, Good Gov-
ernance, Health, Human Resource and Administration, Agriculture and Natural Resource and
Business Development and Employment Units. Each of the Units had at least one representative
interviewed and taking part in the research workshops. A total of 21 potential users took part in
the interviews and the research workshops in both cities.

The interviews focused on getting a detailed understanding of the planning processes in Rubavu
and Musanze, the stakeholders involved, the key issues affecting policy implementation and chal-
lenges facing the adoption of such policies. The interview sessions were recorded and transcribed
verbatim for qualitative analysis. After the interviews, the key informants were notified of the
SDF’s PSS workshops and invited to attend or nominate other staff from their departments to attend.

Two research workshops were held in each city, one focusing on outcomes and another on tools
of the SDF methodology, as approved at the national policy level. These workshops investigated how
the PSS would be used, perceived and whether the PSS tools could help the users understand the
NUP. A PowerPoint presentation of the SDF’s outcomes drawn from the Rwanda SDF reports
was used to introduce the SDF’s outcomes and tools to the potential users. The presentation was
aided by a video clip that explained further the outcomes and the concepts behind the SDF’s PSS
tools used (ITC Utwente 2016). A moderator, working with the Rwanda Housing Authority, who
understood the cultural issues and the language did the presentation. The moderator was a member
of the taskforce that participated in the development of SDF of Rwanda and a person who under-
stood the planning context well.
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The SDF tools used for the workshop included the MoF and the SMCE. A control group (without
PSS) was not necessary in this case because the PSS tools were new to all participants (Batenburg and
Bongers 2001). At the start of each workshop, a brief session was held to explain the purpose of the
workshop and what was expected of the participants, to seek informed consent and to define the free-
dom of participants and rules of engagement.

After the workshop, the participants were engaged in a focus group discussion to share their
experience and challenges in using the SDF’s PSS tools and outcomes. The moderator, guided by
a script designed by the researcher, facilitated the sessions. Finally, self-administered questionnaires
were given to the participants focusing on evaluating the impact of the workshop and the knowledge
of Rwanda SDF methodology based on the workshop experience. The questionnaire provided a
quantitative measure for assessing how the capabilities of the SDF’s PSS tools could be used by
the users and how the SDF could help in policy transfer and translation. The data collected using
the questionnaires were coded and analysed using Statistical Package for the Social Sciences
(SPSS) version 23. The responses were coded on a five-point Likert scale (1 = ‘strongly disagree’,
2 = ‘somehow disagree’, 3 = neither agree nor disagree, 4 = Somehow agree, and 5 = ‘strongly
agree’). The responses from the participants were computed to get a rating for each question and
then interpreted in line with the research objective.

All qualitative data obtained from interviews, workshops, documents, audio recordings, photo-
graphs were combined and analysed with Atlas.ti with a coding system. The coding process started
with open coding where remarks and direct statements from interviewees and workshops were given
labels based on the research questions. During open coding, free quotations were created and then
codes developed from the keywords in the quotes. The codes were then sorted into distinctive cat-
egories to establish findings and answer the research questions (Johannessen and Hornbæk 2014).
These codes categories were then grouped into families based on research objectives which lead
to the interpretation of the collected data.

Results and discussion

This paper focused on understanding how the SDF’s PSS tools and outcomes can be used in the
NUP’s transfer and translation to the local level. To this regard, questions were formulated to under-
stand the potential users’ perceptions (positive and negative) of the usefulness of the SDF’s PSS out-
comes and tools, how the tools and outcomes are likely to be appropriated to the local planning
processes and which Units (different administrative departments within the district) are likely to
appropriate these outcomes and tools. The quantitative results in Figure 3 show that there was
high satisfaction among the 21 workshop participants in using the SDF’s PSS tools. The numbers
refer to the participants’ questionnaire number, the asterisks means extreme outliers (data points
that are more extreme than Q1-3*IQR or Q3+3*IQR) and the circles mean the normal outliers
(data points that are more extreme than Q1-1.5*IQR or Q3+1.5*IQR).

The central tendency shown by high median score implies that many people were satisfied in
using the SDF’s PSS tools, which agrees with the qualitative findings discussed below. The partici-
pants which expressed negative perception revealed in the follow-up discussion that the lack of
prior disclosure of the workshop material and language barriers had limited their participation.

Potential use of PSS outcomes and relation to NUP

The SDF’s PSS outcomes can be used in the district as an aid for planning, facilitating analysis, com-
munication and handling information (Geertman and Stillwell 2009) in line with NUP’s ambitions
for the secondary cities’ role in urbanization and economic growth promotion, and to coordinate
between local and national efforts to achieve these goals. The potential users in the districts pointed
out that the SDF’s PSS outcomes can be used for example, in guiding the process of master plan for-
mulation and updating the master plan. Specifically, the information of MoF (presence or absence of
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function) can help in knowing what are the set targets, what is missing and what actions need to be
taken by the districts.

In our district, such outcomes can be used in the urban planning for updating master plan. What we need to
achieve, what we need to do… For instances, if some parts or Sectors [the next administrative level below the
district] here there no health cares, it is interesting to us and us as planners we need to know and we can take
necessary measures and see the needs. – Participant 1:2

In addition, the outcomes of SMCE showing territorial differences based on availability or absence of
functions is helpful in guiding the secondary cities towards achieving regional balance and develop-
ment by focusing on closing the gaps in the Sectors.

If you see one Sector where you have to do 4 or more km going to school and there is another Sector where we
find that someone can go maybe 500m, it means that there is somehow a gap. So this kind of maps should help
you in planning those. – Participant 4:1

SDF’s PSS outcomes were also perceived as potentially useful for decision-making. The users in the
districts are engaged in various development projects where a unit works closely with a relevant
national ministry or agency in implementing the national goals and vision in the districts e.g. MINI-
NFRA working through One Stop Centre unit. The SDF’s PSS outcomes can help to define where to
invest and how much to invest in which area. Decision making in the districts involves several sta-
keholders and these outcomes are useful in involving all stakeholders. The outcomes point out gaps
in territorial functionality based on reality thus making the process of reaching a decision easier,
guided by a factual understanding of the region. Similarly, the decision in resource allocation can
be aligned with SDF’s outcomes, seeing the development need and where to implement a project
and who the involved stakeholders are.

It (referring to MoF outcomes) is good for decision-making and filling the gaps… and budgeting for the activi-
ties and then take action and the same time involving the government. – Participant 4.2

The SDFs PSS outcomes can be used to promote regional competition and development. Its analysis
of spatial structures should capture uniqueness in the territories and help in promoting internation-
ally competitive urban areas (Boerboom et al. 2015). The findings from our workshop show that
because of the Imihigo ‘both citizens and mayors want to compete and want to be the best. This com-
petition drives development’ (Scher 2010, 8). Relating to SDF’s PSS outcomes the participants

Figure 3. Box plot presentation for perception of workshop participants on the SDF’s PSS tools and willingness to appropriate.
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referred to their districts with respect to other districts which are secondary cities in competitive
terms like ‘we want to be the best’, or as one participant said

you can see this district or Sector is higher than my Sector and my Sector or my district, for example, we want to
be higher than that other district – Participant 3.1.

Therefore, the SDF’s PSS outcomes depict the national and regional picture allowing the districts to
compare their current status to one of the other secondary cities.

Potential use of PSS tools and their relation to NUP

The responses from our workshops about the SDF’s PSS tools show that there was a positive percep-
tion by the potential users to appropriate these PSS tools across the planning hierarchies and in their
daily processes. Participants asked to use the SDF’s PSS tools in their workplaces and commented
that the tools are interesting to own and easy to use.

The participants pointed out the usefulness of the SDF tools also in the Cells’ and Sectors’ plan-
ning activities. Our workshop presented SDF’s PSS outcomes and tools with the Sector as the analysis
level. The participants pointed out that such tools would be more useful in the Cells and Sectors for
the leaders at those levels of administration to understand their areas better. This is because second-
ary cities get their data from the Cells and Sectors. Therefore, having correct data from the Cells and
Sector would be useful for the secondary city in planning and profiling their territories for develop-
ment. One participant pointed out the usefulness of having the focus on Cells and Sector while relat-
ing such to national policies and goals.

You have shown us the situation of the Sectors. Do you have for the situation in the Cells in our Sectors, because
I want to know that. For example, now we have studied the health situation in the every Cell. And it is the vision
of the ministry of Health is to put a health care in every Cell and even to arrive in every Village. (…) So I think,
because this is Sector situation, I think if you have the Cell situation and the Village situation it will be very
fortunate. – Participant 2:5

The workshop participants showed a willingness to appropriate the PSS tools in their daily oper-
ations. These operations would include activities such as data collection, profiling the Villages,
Cells and Sectors based on indicators, and ranking their performance towards secondary cities’
goals and vision. The participants saw the usefulness of the tools because the data collection for
the matrix of functions crosscut all the Units and thus participants could easily relate their work
and the data they use with the data in the SDF’s PSS tools. However, the more positive reaction
was inclined towards the MoF, which is an analytical tool that relies on a spreadsheet rather than
a more complicated GIS environment, which the SMCE relies on. The latter was referred to as ‘tech-
nical’ tool that can only be used by some Units that have spatial knowledge.

We want these tools to use them in our daily activities and do the data collection. We want this in Musanze, can
we get the software now… – participant 2.1

This would be the case of, for example, the One Stop Centre Unit, which is in charge of urban devel-
opment in the districts. The Unit has been using planning tools similar to SDF’s PSS tools thus
according to the participants from this Unit, the SDF may not be a complex methodology to
them. The Unit also has a responsibility for preparing maps and plans on behalf of the districts,
which gives the staff a quick understanding of spatial data and information. It was observed that
the participants from One Stop Centre and the Planning, Monitoring and Evaluation Units attending
the workshops easily understood the maps, the SDF’s PSS tools and the concepts of the Rwanda SDF
and helped their colleagues to better understand and interpret the SDF’s PSS outcomes.

Although the other Units involved in planning understood the PSS outcomes, the appropriation
of the PSS tools may require more time and capacity building. All the Units in the district carry out
planning assignments and the desire to appropriate the PSS tools over time may be effective and use-
ful to all Units as expressed by participants. Interestingly, in the districts, the One Stop Centre Unit
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appears to play the role of intermediary that transfers such advanced tools and concepts like GIS
from the national government to the other Units in the district. The national government could ver-
tically transfers the skills and tools to the districts and then these would be translated horizontally to
the other Units in terms of suitable outputs such as plans, maps and with clear elaborations.

You see, the central government, first of all give us guidance to follow and you know every year or sometimes
the tools of planning or for the project planning format change. They are going to send us the new format or the
new way to elaborate projects, development project – interviewee 2

Why don’t you discuss this with One Stop Centre and then take these to them to put in action in master plan-
ning of the master plan. They are the one concerned with maps – Participant 4:3

Policy transfer and translation in Musanze and Rubavu

In order to further understand how policy transfer and translation is likely to happen, we looked into
three further questions. First, who are the actors, involved in the NUP transfer? Second, what pro-
cesses are used by the actors at the national level to transfer the NUP? Third, how do the SDF’s tools
and outcomes fit in the purpose of agents of the NUP transfer? Our research could not address the
third question because the implementation process of the NUP is still starting and would need to be
followed.

Typically, in Rwanda, there is a strong institutional framework that defines tasks and roles of sta-
keholders in the planning processes (Goodfellow 2013). The planning processes in the districts
reflect a collaborative bottom – up process where districts, Private Sector Federation, Joint Action
Development Forum, and Sectoral Executives are the main stakeholders, and which has a participa-
tory approach that starts from households making inventories and priorities of development and
moves up to district level, involving Villages, Cells and Sectors in identifying needs and in data col-
lection to inform policy formulation. In terms of policy implementation, there is a top-down
approach of policy transfer where directives are issued from higher to lower administration levels.
For instance, the results of districts planning are communicated to Sectors through relevant Units
and from Sectors to Cells through Cell leaders. The implementation process commonly entails ela-
borating the outputs and the roles of the people towards actualizing any development plans (MIFO-
TRA 2015; Scher 2010).

The interests and roles of the districts and national government are clearly defined in Rwanda.
The national government seeks to achieve national goals outlined in national and global documents
by transferring the policies, ideas to the districts and financing the implementation of such ideas. On
the other hand, the districts must integrate the national ideas with the needs of the inhabitants gath-
ered from within the districts. Thus despite the common national policies and visions, local planning
in Musanze and Rubavu differs on the priorities and the objectives. This is what Freeman (2009)
attributes to policy translation, which aims at creating a common local modification of the national
policies and then materializing them into working ideas and plans.

The policy transfer mechanism in Rwanda follows a strictly top-down approach that aims at
implementing the visions, policies as envisioned from national levels. However, the districts
translate the national policies locally and operationalize them differently. Also, the policy trans-
lation is reflected in how the districts score differently in the annual Imihigo evaluation, which is
based on national goals of well-being, economic growth, governance and poverty eradication.
Therefore, the SDF’S PSS appropriation in the districts could help the districts to translate
the national policies locally while strengthening the existing link between national and district
governments.

Finally, Table 1 illustrates how the SDF’s tools and outcomes fit in the purpose of agents of the
NUP transfer, by summarizing how SDF’s PSS tools and outcomes can be used in various stages of
district planning. The planning stages are drawn from a District Development Plan, the main long-
term plan in the districts from which other plans are formulated.
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Conclusions

This paper aimed to understand how the SDF’s PSS tools (Matrix of Functions SMCE and outcomes,
the spatial structure and the evaluation index maps of the territory), could be used in the NUP’s
transfer and translation to the local level, in the context of Rwanda’s efforts to develop a network
of six secondary cities that will enhance urbanization and economic growth in the country. To
this end, we conducted expert interviews and research workshops with the potential users of the
SDF’s PSS tools and outcomes in two of these secondary cities: Musanze and Rubavu. We inquired
about the users’ perceptions (positive and negative) of the usefulness of the SDF’s PSS outcomes and
tools, how the tools were likely to be appropriated to the local planning processes and which Units in
the districts are likely to appropriate these outcomes and tools.

This paper concludes that the SDF’s PSS tools and outcomes could be appropriated in the
districts or secondary cities of Rwanda for spatial planning use and as a platform for the
Rwanda NUP transfer and translation. The policy transfer happens between the national govern-
ment and the districts’ early adopters where the policy is moved to the districts and is expected
to be implemented when the SDF’s PSS tools and outcomes are being appropriated. In the dis-
tricts, there is a clear establishment of the mandates, roles and planning procedures. The roles of
each Unit and staff members are clearly defined and matters related to GIS and map making are
handled by the One Stop Centre. The success of SDF’s PSS tools and outcomes will depend lar-
gely on how it is placed within these mandates, roles and procedures, where the One Stop
Centre is a candidate unit for early adoption.

Table 1. Summary on how PSS tools and outcomes could be applied within the planning processes at district level.

Planning step (from DDP) Administration level Who uses PSS applicationa

Problem assessment, data
collection and community
need identification step

Household, Village,
Cells, Sectors and
districts.

The general public in
a participatory
approach

‘Getting data from field and inserting to PSS
and making buffer according to Rwanda
building codes the buffer distance needed
for such infrastructure, I think we now
know what we exactly need and where we
need it. It will be very easy. We go through
the structure by structure we find that we
have many of the elements but where do
we have it?… I think it will be necessary
to have these tools’ – Participant 1:3

Local data analysis, target
setting and indicators
identification

Sectors, Districts Sector Executive
secretaries, Districts
Unit staffs

‘..If you are working knowing what is
required. I mean the standards, vision, in
that vision you have the set target which
will help you measure the task which is
covered and which is not covered. In every
planning we have the projection, you have
the baseline for setting the projection. To
that point, I believe everyone can have
that tool.’ – Participant 2.1

Consultation stage and linking
national programmes

Sectors, Districts Sector Executive
secretaries, Districts
Unit staffs

‘ … by 2020 all villages will be at the same
level for basic functions, So this is in line
with the existing policies’ – participant 2:4

Collaboration meetings in
asserting targets and needs
solutions

Districts District Council, ‘..It is good for making a decision, budgeting
for the activities and then takes action and
the same time involving the government
(meaning other stakeholders)’. Participant
3.2

Implementation, Monitoring
and evaluation

Sectors, Districts Units, District Council ‘ …when we are here when we go to the
system, we can see in our country we are
moving like that. We are here and we
want to go to that step. You can see this
district or Sector is high and we are
performing how’. – participant 3.2

aStatements from workshop discussions.
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Policy translation is evidenced in how districts would locally develop and adapt national pol-
icies. However, the evaluation and assessments are based on national goals of well-being, economic
growth, governance and poverty eradication. Therefore, the SDF’s PSS appropriation in the dis-
tricts could help the districts translate the national policies locally, in line with stakeholders’ expec-
tations, while at the same time strengthening the existing link between national and district
governments.

The results of the users’ perception analysis revealed different perceptions of SDF’s PSS tools and
outcomes. The SDF’s PSS outcomes could be used in the districts, in line with existing plans and
policies for: planning (long-term goals), decision making (short term goals), monitoring and evalu-
ating and promoting regional competition and development (comparing one district performance to
another and competing to be the best in line national policies). The results on SDF’s PSS tools show
that the districts would likely appropriate the tools for improving their operations in terms of com-
munication, data analysis, visualization and interactivity.

There have been successful policy transfers from the national government to districts in
Rwanda. Policies such as Imihigo have been successfully institutionalized and implemented in
the districts under the supervision of national agencies and ministries. Similarly, this paper con-
cludes that the Rwanda Spatial Development Framework, under the Ministry of Infrastructure,
can follow a similar procedure and be appropriated across the country. The strong institutional
framework in Rwanda is likely to offer favourable ground for national-level defined method-
ologies to succeed because national initiatives are strictly implemented in a top-down approach
(Goodfellow 2013).

This paper contributes to understanding how PSS appropriation can link the national and
district administration levels, especially in the context of Global South countries that are experi-
menting with nationally-defined visions and goals of promoting a network of secondary cities, in
a top-down effort to secure the link between urbanization and economic growth. These tools can
be critically viewed as an instrumentalist approach to bridge between the high hopes and ambi-
tions of national governments in the Global South to plan towards a desired urban future while
embedding these plans in the particular development potential of exiting cities and city-regions.
The paper contributes to understand how the PSS can be used in this context for policy transfer
and translation of coordination of national-level policies and local-level implementation, foster-
ing learning and experimentation across different planning actors, city-regions and national
urbanization agendas.

Notes

1. Rwanda has two tiers of government: national and local. The national government directs activities across the
country through several ministries and agencies. The ministry of local government (MINALOC) oversees the
activities of local governments. The local governments (commonly referred to as Districts), are further subdi-
vided into Sectors, Cells and Villages. In this paper we will use the local concepts when referring to local levels of
government, i.e. Districts, Sectors, Cells and Villages.

2. The word methodology is used here to mean the formulation of SDF as formal guideline in implement Rwanda
NUP. The SDF methodology includes SDF tools, outcomes and reports which were used in designing the
research methods in this study.
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