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Across Africa, governments grapple with the challenge of designing appropriate policies
that foster development and strike a balance between current and future development
goals. In the natural resources sectors the challenge is further exacerbated by
sustainable development concerns. Ensuring that the economic value derived delivers
inter-generational value is an important goal but a difficult challenge to overcome.
Environmentally, the carbon footprint resulting from natural resources exploitation
and its potentially adverse effects is easier to understand than it is to address from a
policy perspective. Socially, governments are challenged to design inclusive policies
by harmonizing the divergent interests of different groups. Yet a number of countries
have managed to come up with policies that increasingly demonstrate a move towards
sustainable development principles.
Through a series of policy review reports, the African Development Bank’s African Natural
Resources Center (ANRC) will document responses by regional governments to these
policy challenges and opportunities across several sectors. The goal is to use these reports
to promote peer learning and facilitate informed policy reforms by using experiences of
other countries to increase knowledge. Internally, the Center will use the information to
assist other Bank departments to overcome policy challenges and opportunities and
implement the Bank’s “High 5” priorities successfully.
To this end, ANRC partnered with the Institute of Policy Analysis and Research (IPARRwanda), a Rwanda-based think tank, to review land tenure policy, laws and institutions
in the “Land Tenure Regularization in Rwanda: Good Practices in Land Reform” study. The
historic and contemporary responses emanating from this review have useful lessons for
others confronted by similar cultural and economic challenges.
This report would not have been possible without the contribution of the ANRC team
made up of James Opio-Omoding, Dieter Gijsbrechts and Mehdi Khouili. The contribution
by Alfred R. Bizoza, Director of Research and the research team at IPAR-Rwanda for their
commitment in writing this case study was invaluable.

Sheila Khama
Director, African Natural Resources Center
Eugenia Kayitesi
Executive Director, Institute of Policy Analysis and Research, IPAR-Rwanda
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Background information

The African Natural Resources Center (ANRC) delivers capacity building programs to

on ANRC

governments in natural resources management. Its work covers both renewable (water,
forestry, land and fishery) and non-renewable (oil, gas and minerals) resources. The
mandate of the Center is to assist governments in maximizing development outcomes
derived from Africa’s natural resources by boosting the capacity of African governments
to achieve inclusive and sustained growth from natural resources.
In the context of the Bank’s High 5 operational priorities, the ANRC’s focus is on three
main work streams: deepening Bank teams’ knowledge of extractives through analytics,
internal seminars and a knowledge portal for lending departments; providing information
on natural resources policies, markets, value chains and governance; and supporting
African countries in creating an enabling environment for investment by advocating for
policies that achieve positive development outcomes.

ANRC’s review of African land

Consistent with the Bank’s High 5s, the Center’s strategy is anchored upon two pillars,

tenure systems

namely integrated resource development and good governance of natural resources. This
report is part of ANRC’s support for resources planning, conservation and transparency
under the Integrated Resources Development and Good Governance of Natural Resources
strategic pillars.

Diagram 1 ANRC strategic pillars

INTEGRATED RESOURCE DEVELOPMENT

GOOD GOVERNANCE OF NATURAL RESOURCES

Resources planning

Transparency and public participation

Resources conservation

Negotiations

Local content

The Bank, through its Agriculture Transformation Strategy, recognizes the important role
that land policies will play in achieving its goals. Among others, the Bank acknowledges
the need to assist regional member countries (RMCs) in creating an enabling environment
and conditions through inclusive land policies that balance the needs of different users.
This role is captured in the ‘agenda for transformation’, which requires addressing seven
areas, including creating an enabling agribusiness environment with appropriate policies
and regulations.
One of the most important enablers is the availability of land resources upon which
subsistence and commercial agricultural activities occur. This is achievable through land
tenure systems based on policies, laws and institutions that govern land ownership and
other forms of usage rights. Clear policy-based land planning and resources utilization is
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necessary for RMCs to scale agricultural activities. In the absence of an overarching policy
framework, it is not possible for governments to rationalize conflicting land utilization
needs, manage allocation, guarantee security of tenure and attract long-term investment
in agricultural production.
Rwanda has well-documented land policy legislation and institutions to guarantee
equitable land rights. The regulatory frameworks have been adapted, amended and
reviewed to align with development needs. This study will provide a detailed review of
these institutions and policy frameworks to assess the extent to which they create an
enabling or restraining environment for land tenure regulation. This is in line with the
Center’s mandate and contribution to the High 5 priority areas of the Bank.

Land tenure
regularization in
Rwanda:
Good practices
in land reform
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LTR in Africa – specifically in sub-Saharan Africa (SSA) – has received much attention
in recent years because of its presumed role in boosting the agricultural sector and
reducing poverty. The shift from communal to individualized, privatized or market-led land
tenure systems is an increasingly important component of the discourse on sustainable
development in Africa (Quisumbing et al. 1999; Manji, 2006; Stein and Cunningham,
2015). Major land reforms are also taking place to support development plans across
the continent. For example, during the 20th and early 21st centuries, there were at least
40 major attempts to reform land tenure systems in various African countries (Anseeuw
and Alden, 2010). However, only a few could be described as successful since social
inequities, poverty and environmental degradation remain challenges for many African
nations.
Two major “schools of thought” drive the debate about land reforms in Africa. On the one
hand, there are those who argue for the African traditional land tenure system (linked to
the theory of collective and social capital); on the other, there are those who argue for a
private property right tenure system, which is linked to the market school of thought (Stein
and Cunningham, 2015). The debate goes on to distinguish the different impacts of each
of these options as linked to investment and poverty reduction. While these schools of
thought offer valuable insights, neither the communal land tenure system nor the private
land tenure system has always been successful, raising questions about their respective
benefits and effectiveness (Vendryes, 2014).
LTR programs have been designed to address some land issues inherited during the precolonial and colonial regimes and during the period from independence until the 1990s
(Bizoza, 2015). While other programs are being designed to address challenges linked to
land use, land use planning and management depend on issues arising from population
increases and pressure on land, land degradation, deforestation and human migration
from densely populated areas or from rural to urban areas. The above challenges and
others signal a need for governments in SSA to improve the land tenure system through
LTR to guarantee the benefits of land rights and security of tenure, facilitate land transfers,
avoid appropriation risks and create a market for land to promote land-based investments
(Otsuka et al. 2009; Place, 2009; Lawry et al. 2014).
The LTR process involves a series of coordinated land reforms and developments; the
strengthening land sector governance institutions and structures; and the creation of
cost effective land administrative systems and procedures. It further involves adapting
other national policies and laws to respond to new dynamics pertaining to LTR in order
to ensure equity, fairness, transparency, efficiency, citizen participation, access to local
decision making and control of land by all citizens for poverty reduction (Otsuka et al.
2009; Sagashya, 2012). Securing land tenure and improved governance in many parts
of Africa has attracted the attention not only of governments but also of development
institutions that are working to improve land access and tenure for poverty eradication
and to increase incomes for the entire population.
Rwanda, like many other African countries, undertook various land reforms in previous
decades to address issues connected to land tenure security in a policy environment
that neither truly decentralized land governance to local communities nor attempted
to introduce it in a manner that guarantees social and gender equity. In the Rwandan
context, establishing a well-functioning system for land rights is central to addressing
development challenges facing the country. The on-going land tenure reform is meant
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to support the development process through improved tenure security for all categories
of the population. Yet, the reform also has a noticeable element of increased efficiency,
transparency, citizen participation and development of viable land governance institutions.
Rwanda’s new LTR process and approach have attracted global attention, making them
worth studying to document best lessons for the benefit of other countries undertaking or
planning similar interventions (Ali et al. 2014; Bizoza, 2015).
This report does not set out to provide a critical analysis of the major academic theories
on the land question in Rwanda; but rather to review the LTR process, assess the
enabling policy and institutional frameworks and draw major lessons to inform land tenure
regulation interventions in Africa.
The remainder of this report is structured as follows. Section 2 describes the LTR
process in Rwanda after providing a snapshot of land governance in Africa and why the
continent needs land tenure regulation. Section 3 documents the enabling policy, legal
and institutional frameworks underpinning the LTR process. Section 4 examines the types
of LTR outcomes, focusing on the social and economic effects of LTR; special attention is
given to linkages between LTR and the empowerment of youth and women. In Section 5,
the study draws lessons from recent experiences in Rwanda on how to track the progress
of LTR outcomes.

2. Land Tenure Regularization

This section describes the LTR process in Rwanda, land governance in Africa and the

Process

need for LTR in African countries. Specific focus is given to the key stages of the LTR
process in Rwanda and what they entail, as well as to LTR’s impacts so far observed.

2.1. Land governance in Africa

Since the 1990s, Africa has seen major land reforms to secure land tenure, which in turn
enables development programs for poverty reduction and foreign land-based investments
(Sentos et al. 2012). In the era of independence and post-independence in the 1960s,
LTR was seen initially as an outcome of decolonization. Subsequently, land administrative
reform was seen as an essential part of institutional reforms, accompanying political and
economic liberalization by many African nations (Peters, 2004, Amanor, 2012). During this
period, more land dynamics evolved along the transition from customary and indigenous
land rights to modern, private and commoditized land rights as contemporarily observed.
Recent debates on LTR in Africa seek to create and enforce community land rights;
protect land rights of rural people; ensure equity, access, control and use of land among
different categories of populations; and reduce land grabbing by state agencies, land
speculators, large scale foreign investors and local elites (Amanor, 2012; Ayodele, 2014).
Despite the efforts of many African leaders to improve land governance, many challenges
remain. These include land grabs, land vulnerability (only about 10% of rural land in SSA is
registered), inefficient land administration (due to high transaction costs), corruption due
to weak land governance, and low capacity and demand for land professionals because
there are so few land surveyors for the total population (Byamugisha, 2013). Yet, these
challenges need to be affronted and, indeed, they constitute the basis of future land
reforms and governance in Africa. Consistent to the currently released global Sustainable
Development Goals (SDGs), there is ample cognizance of the necessity to undertake
reforms towards access, ownership and control of land and other forms of property with
a focus on marginalized and vulnerable populations.
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Furthermore, the current wave of LTR in Africa is likely to continue facing multiple land
and other policy-related issues that can be grouped into three main blocks. The first
block addresses the increasing large-scale land grabbing and investment by respective
governments, local elites and foreign investors without appropriate land governance (see
Ayodele, 2014). The second block is made up of issues related to recognizing prevailing
customary, communal and indigenous land rights in the midst of commonly promoted
modern, individual private land rights. The shift from customary to private land rights takes
longer for different reasons such as the huge budget the process requires as well as the
community’s delayed acceptance of change. The third block is linked to land access, use
and control by minority, vulnerable and less privileged groups. This block calls for social
equity and avoidance of any potential discrimination in the process of land regularization.
Each of the above blocks has some structural impediment that may restrain adequate
development outcomes in the name of the LTR process in Africa. This implies that
there are some uncertainties to be addressed to arrive at an effective LTR process. The
main ambiguity observed currently is the coexistence of both customary and formal or
registered land transactions. The paper by Meruku et al. (2016) shows how land allocation
papers under customary land tenure in Kumasi, Ghana are incapable of conveying title
to purported grantees and may only serve as evidence that an individual or cor porate
body has purportedly acquired land. Formalization for valid legal land title is needed.
Accordingly, two broad categories of land ownership exist in Africa, namely customary
lands and public lands (Kuusaana and Eldi, 2015). Private land ownership is evolving due
to increasing interest in large-scale investments in agriculture and other market forces.
The need for and the justification of the on-going land policy development in Africa, which
includes in many instances, land re-distribution, land restitution and the development
of decentralized land administration systems, is embedded in the expected contribution
of land tenure to economic growth and poverty reduction. Melesse and Bulte (2015)
identify three major channels through which tenure security can contribute to economic
growth. First, secure tenure rights can boost long-term land-related investment through
assurances that returns on investment will not be appropriated. Second, secure and
transferable land rights allow factor mobility, and facilitate efficiency gains by reallocating
land to more efficient users via land markets. Third, secure land rights may increase
access to formal credit by using land as collateral.
Nevertheless, results from many scholars are controversial as to the effects of LTR on
land-based investments. Some authors contend for positive productivity and investment
effects (e.g. Ali et al. 2011; Melesse and Bulte, 2015), while others argue that these effects
are not established and are site-specific (Place and Hazell, 1993; Sjaastad and Bromley,
1997; Bizoza, 2011; Bizoza, 2015). Since LTR is only one of many policy reforms that are
designed to transform African economies, there is a greater likelihood that its impacts
will be attributed to land reforms and other structural factors (Bizoza, 2015; Abbott and
Mugisha, 2015). Thus, effective LTR in Africa will call upon African nations to choose
among existing land tenure regimes and enforce them to avoid dilemmas that may result
from parallel land tenure regimes amidst structural economic transformation.
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2.2. The need for land tenure

In many respects, debates about LTR in Africa continue to echo those of the colonial

regularization in Africa

period, with contesting arguments for customary land rights to be replaced by transferable
private ownership rights (Chimwowu and Woodhouse, 2006). Tenants of private land
rights support this transition, encourage increased productivity of agricultural sectors and
support poverty reduction strategies. Land rights are considered critical to facilitating
capital investors in agriculture to safeguard their returns. Land rights also help African
countries develop poverty reduction policies in collaboration with international financial
institutions, such as the World Bank.
On the other hand, evidence from many parts of Africa shows how difficult it is to
effectively implement this transition since communal or customary land delivery systems
can guarantee a good level of tenure security, even when they are not formally recognized
by the state. In this case, recognition by the community or neighborhood primes official
recognition due partly to weak land governance or to when the formalization of community
or customary land tenure drives development policy, as is still the case for many African
countries.
Land remains the main source of livelihoods for about 62% of the rural population in SSA.
It also constitutes the main vehicle for investing, accumulating wealth and transferring
it between generations. But land resources are becoming increasingly scarce due to
degradation affecting the most cultivable land, increasing and competing land uses,
increased population and declining arable land. FAO estimates from their 2012 Statistical
Year Book show that the proportion of agriculture land in Africa is 39.2% of which only
7.6% is arable (although it is declining over time). The above factors, among others, cause
tenure insecurity and support arguments made in favor of LTR.
Land acquisition by foreign public or private investors in Africa is on the rise and becomes
an increasingly important source of tenure insecurity, especially for the majority of farmers
without land titles who cannot directly make deals with their own lands (Dessy et al.
2012). In such circumstances, LTR is expected to enhance the enabling environment
for investors without compromising people’s land rights. LTR is supposed to give land
owners more ability to negotiate the terms of land deals with foreign or private investors.
This is a necessary condition but not sufficient; other legal measures and regulations must
supplement, such as the organic land law and the expropriation law.
Urbanization in main and secondary cities continues to increase in Africa at a rate of more
than 5%. This is taking agricultural land out of production while at the same time urban
populations with higher living standards are requiring more land for crop and livestock
production to support expanding diets (FAO, 2012; Holden at al. 2016). Urbanization
prompts some changes in political and economic structures, including land reforms.
This process, if not well managed, can lead to land-related conflicts that affect urban
land administration, planning and development. Thus, LTR could be an option to address
urban land-related conflicts. Chitonge and Mfune (2015) assert in their study on the urban
land question in Tanzania that “it is only through innovative and flexible urban land tenure
policy and delivery systems that urban questions can be addressed.” Therefore, in the
context of urbanization, LTR seems an important system to guarantee security of tenure
in evolving development dynamics in African cities.
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2.3. Land tenure security

The current land tenure system in Rwanda is the result of complex interactions between

in the post-colonial Rwanda

indigenous rules and the body of written laws from the pre- to post-colonial regimes. During
the pre-colonial period, three land tenure systems regulated access, use and transfer of
lands (Musahara and Huggins, 2005; Blarel, 1994). The first land tenure system in the 16th
century is known as Ubukonde from which usufruct rights over land were mainly entrusted
to the clan and hence the community. The lineage group of the person who first cleared a
plot of land would control access to that land. This was the case mostly in the northwest
of Rwanda. The second system was Igikingi, which referred to the pastoral land areas; the
political authority, the king, allocated usufruct rights. Thirdly, there was Umwami in which
the head of state before the presidential regime held all land rights and granted usufruct
rights to land through his local representatives (Musahara and Huggins, 2005). The king
was the supreme political authority, assisted by a number of chiefs – a chief in charge of
pasture (Umwami w’ umukenke), a chief for land issues (Umwami w’ ubutaka) and a chief
heading the army (Umwami w’ umukenke) (Bizoza, 2012).
All three land tenure systems were limited and eroded first by the colonial authorities before
1954, prior to independence, and then by the Rwandan constitution of 1962 ratifying all
foregoing decrees. After independence, the tenure system remained essentially dualistic,
distinguishing between registered and non-registered lands. For instance, the decree No.
09/76 of 04/03/76 in 1976 specified that for land under customary or occupancy rights,
sales may occur only if the seller would retain at least two hectares of land and if prior
authorization from the government is obtained. This dualistic situation have led to land
rights inequalities due to the coexistence of formal and informal property rights institutions
or because of the gap between de jure and de facto land rights (Isackson, 2015).
After the 1994 genocide against Tutsis, land governance in Rwanda has progressively
changed. During the post-genocide period, government aimed to build the state in all
spheres of development activities, including land governance. The government adopted
a number of land policies and laws governing land and property rights, which mark an
important shift in land reforms in Rwanda. These include the constitution of the Republic
of Rwanda of 04/06/2003 (art 29, 30, 31 and 32); the revised constitution of 2015;
the National Land Policy of February 2004 (Chapters 4 and 5); the Organic Land Law
determining the use and management of land in Rwanda of May 2005; the law relating to
land expropriation in the public interest of April 2007; Law No 22/99 of December 1999
on Matrimonial Regimes, Liberalities and Successions, herein referred to as the 1999
Succession Law; the revised law relating to land expropriation in the public interest of
June 2015; and the Organic Law of 16/06/2013, repealing Organic law No 08/2005 of July
2005 and determining the use and management of land in Rwanda.
The above land policy and laws complement each other to determine the modalities of
access, use, management, transfer of rights and hence land tenure security property rights
protection. The process of land reform is becoming more dynamic to respond to emerging
social and economic development challenges in Rwanda. This has justified repealing
some laws and adapting the legal and institutional framework. For example, Article 30 of
the 2013 land law prohibits the subdivision of plots of land reserved for agriculture and
animal resources if the result of subdivision leads to parcels of land of less than a hectare
for each of them. The detailed prescription of the above legal instruments is provided in
Section 3 of this report. The assessment done by Hughes et al. (2016) shows that the
article has not prevented land subdivisions, but rather encouraged informal subdivisions
and transfers that negatively impact land tenure security. The law may require further
adaptation to take this limitation into account.
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2.4. Land tenure regularization

The convergence from the literature is that all previous land reforms inherited from

process in Rwanda

pre- and post-colonial regimes were ineffective as they were dominated by customary
systems with unclear land rights and limited security of tenure (e.g. Place and Hazell,
1993; Musahara and Huggins, 2005; Rurangwa, 2013; Bizoza, 2015). As a matter of
fact, until the period before 2004, 90% of the country’s arable land was still governed by
customary law; written land law applied only to a small number of persons and religious
congregations.
Therefore, the on-going land reforms initiated in 1999 and stepped up in 2008 aimed
to replace customary tenure with registered statutory tenure to improve tenure security
(Abbott and Mugisha, 2015). Consequently, the new LTR provides a framework to ensure
private land rights through secured land rights and effective land use and management
that contribute to the country’s social and economic development (Deininger et al. 2011;
Ali et al. 2014). The LTR process has focused on nine inter-related administrative and legal
procedures (Sagashya and English, 2010; Sagashya, 2012; Hilhorst and Meunier, 2015).

Table 1
Steps for land tenure regularization process in Rwanda

Step / Procedure

Purpose / Objective

Notification of areas for the LTR process

District, sector and cell authorities, and citizens were informed about the LTR’s
commencement in the following 3 months. The purpose was to ensure transparency in
the process and to seek citizen participation at the early stages.

Information and mobilization

Several meetings were held at the cell level by trained field managers to ensure that
the public was well informed of: their rights under the new laws, the LTR and its
implementation, how they would be involved in the process and what was expected
from them. Consequently, more awareness, equity and fairness were likely.

Training of para-surveyors (PS) and
adjudication

New land administration systems created specific skills needs among local citizens that
were met through capacity building and enforcement of policy ownership. This allowed
them to serve on land committees at the cell level. In total, 10 community members who
were trained in legal matters around the LTR were recruited to serve as PSs during the
meetings at the cell level.

Demarcation and identification of disputed
parcels

This involved the demarcation of land through a participatory process of marking
boundaries on photographs of the area. Each parcel was annotated and given a unique
number. The owner paid registration fees of RWF 1,000 in rural areas and RWF 5,000
in the city of Kigali. This step involved claimant, neighbors and village leaders. The aim
was to ensure consistency between satellite maps and physical checking to reduce
potential land conflicts.

Adjudication

This step involved recording the personal details of claimants as well as persons of
interest issuing claim receipts, and recording objections and corrections when needed.
This helped facilitate the correction of errors to ensure equity and mitigate potential land
based-conflicts.

Data entry and checking

This step involved recording data from the claims register, dispute register and claims
receipt book into the Land Tenure Regularisation Support System (LTRSS) at the zone
office. This served to create a proper Land Administration System.

Publication of adjudication records and
compilation of a parcel index map

This step helped facilitate objection to and correction of errors and to enhance record
keeping in the system.
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Objection and correction period to finalize
the record and disputant lists

This step allowed for the finalization of the recording system and the production of a list
of claimants for clearance.

Mediation period for disputes

This step enhanced good local governance through local land dispute resolution rather
than through courts of law, which take longer to adjudicate.

Registration and titling

This step involved the preparation and issuance of land titles and certificates.
Source: Adapted from Hilhorst and Meunier (2015)

Figure 1
Land tenure regularization process in Rwanda
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In reference to the above steps in Table 1 and Figure 1, clearly the LTR process was made
systematic with the issuance of land leases and certificate. About 10.04 million parcels
were demarcated (97%); 83% of them have information on claimants. The issuance of
land titles was completed from 2009-2013 by the Rwanda Natural Resource Authority.
Prominent scholars and policy makers have already commended the LTR process in
Rwanda as it appears to have been carried out professionally and systematically (e.g.
Sentos et al. 2012; Ali et al. 2014). Some factors explain this track record. Firstly, the
program was tested at a small scale before its large-scale implementation. Secondly, the
above key steps of the LTR process were documented in the “Operations manual for the
Systematic Regularization of Land Tenure in Rwanda under the responsibility of the Office
of the Registrar of Land Titles”. Thirdly, ministerial orders that determined modalities of
land registration were established to support the process; they were further enriched by
extensive consultation, discussion and debate with key stakeholders, including citizens.
Fourthly, the LTR was cost-effective due to the large-scale involvement of local citizens,
and the opportunity labour cost and employment of about 110,000 people, 99% of whom
came from the communities in which the LTR was carried out. Employment of women
was high: Women filled 70% of staff field manager positions and 40% of PS positions
(Nkurunziza, 2015). With respect to implementing costs of the LTR program, estimates
from the study by Nkurunziza show that each registered lease cost US$6. This LTR has
afforded Rwanda 12th position globally on the registering property indicator of the World

Rwanda’s ranking on the global Land
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Source: Hilhorst and Meunier (2005)

A review of the Rwanda LTR suggests that most LTR impacts respond to the need for an
enabling environment to achieve other outcomes. For example, the process of formalizing
land titles in Rwanda did not necessarily mean that farmers were tenure insecure since
the risk of appropriation and land markets was insignificant (Bizoza, 2014). But more
formalized land rights reduce conflict, especially during land transactions and cultivation;
they also reduce the overpassing of land boundaries. Therefore, the LTR process enables
efficient land transfer as well as social and legal benefits (i.e. protecting land rights, equity
in access to land) that are achieved in the short to medium term. However, environmental
and economic benefits require more time to materialize.
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In addition, analysis so far done on LTR’s impacts is more qualitatively driven by the
direct advantages of land registration (Sagashya, 2011): guaranteeing land ownership,
increasing security of tenure for land holders, reducing land related disputes, protecting
women’s land rights, improving land market transactions and using land as collateral for
credits and loans. Looking at these objectives, they lead more to what we call enabling
conditions for operational impacts. These include changes in the population with access
to loans and changes in land markets as a result of having land titles. Consistent with
Abbot and Mugisha (2015), there is little evidence that LTR has encouraged landowners
to use their lease certificates as collateral to secure formal loans to invest in farm and
non-farm enterprises. Further analysis beyond this report is needed to better understand
how land titles enable ordinary citizens to access loans using land as collateral in the
banking sector.

3. Enabling policy, legal and

This section outlines some policy and legal drivers of LTR, how land is administered, what

institutional framework

institutional changes needed to operationalize on-going land reforms, how urban planning
is progressing and how to scale the Land Administration and Information support system
and ensure sustainability of the LTR process and its outcomes.

3.1. Policy and legal drivers of land

Different policy and legal components have supported the LTR process in Rwanda,

tenure regularization

starting with the 2003 Rwanda constitution revised in 2015, which recognizes private
land ownership and other land rights granted by the State in article 35. Similarly, the
2013 amended Law no 43/2013 of 16/06/2013 governing land in Rwanda determines
land allocation modalities, acquisition, transfer, use and management. The law clearly
stipulates private or individual land ownership in article 10, the certificate of land allocation
in article 18 and the transfer of land rights upon prior consent by all registered rights
holders on the land title in articles 21 and 22. The law maintains the supreme powers
of the State to manage all national land in the interest of Rwandans, for sustainable
economic development and to ensure social welfare. The law substantiates how land will
remain a domain of the past, present and the future. Furthermore, the 2015 expropriation
law determines the procedures for land expropriation in the public interest.
In the past, land has been subject to discrimination and gender bias in terms of access,
use and control. The 1999 inheritance law aims to eliminate all gender bias in three ways
(Ali et al. 2014): First, daughters and sons are granted equal rights to inherit parental
property; second, subject to the family law, which mandates equal share under the
conjugal property regime, property rights for women in a legally registered marriage are
protected; third, spousal consent is required for transfer of matrimonial property by any
of the marriage partners. The premises of this law were important in the LTR process,
especially to ensure well-articulated LTR indicators aimed at gender mainstreaming.
Law No 43/2013, currently governing land in Rwanda, provides equal access to land
without discrimination based on sex or origin. The law provides further guidance on
land access through emphyteutic leases. For most agricultural land in rural areas, the
leasehold period is 99 years, renewable. Lease holding terms are shorter for foreigners up
to 49 years old (Biraro et al. 2015).
The 2004 National Land Policy provides general guidance on a rational and planned use
of land while ensuring sound land management and efficient land administration. The
policy was developed to address land-related challenges, including a land tenure that
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was dominated by customary law, resulting in land fragmentation, a practice that reduces
further the size of family farms below the threshold of the average surface area that is
economically viable. In terms of equity in land distribution, girls and women were mostly
excluded from access and control over land. The new legal reform supported by the
1999 Family Law has strengthened the principles of equity and fairness as far as women
and children are concerned. Despite women’s legal right to equal shares of inheritance
and equal opportunities in receiving inter vivo gifts from their parents, social challenges
remain, especially for women not legally married (Kelsey et al, 2015).
Apart from these legal instruments, there are other national development frameworks
whose effectiveness depends on LTR. Rwanda Vision 2020 provides the country’s overall
macro-economic development framework and recognizes the instrumental role of land
use management in the country’s development, especially under the infrastructure
development pillar. It also acknowledges the urgency of institutional and legal reforms to
ensure security of land ownership to enable economic transformation through productive,
high-value and market-oriented agriculture (MINECOFIN, 2000). Further, the second
generation of the Economic Poverty Reduction Strategy (EDPRS2)1 sees improved
land tenure and administration as capital in supporting other land related investments.
For example, agricultural investment, production, increased income, rural investment,
economic growth and improved livelihoods are all hypothesized to be enabled by secure
land ownership (MINECOFIN, 2013). This applies as well to all other sector strategic plans
that draw on the EDPRS2 and capture LTR as a developmental prerequisite. In short,
the appeal of LTR is explained by the expected effects as indicated above. All principles
established by these laws and policies are instrumental and constitute an enabling
environment in the LTR process.

3.2. Land administration and

The aforementioned laws and policies form the legal and strategic framework that guides

institutional reforms

the overall land sector and its supporting land institutions. In addition to these, there
should be an effective and efficient land administration system. Land administration
can be seen as a system in which laws and rules of land tenure are applied and made
operational; it is also the process of determining, recording and disseminating information
about ownership, value and use of land when implementing land management policies
(MINIRENA, 2012). It is supposed to create accurate information about land and
property rights that is accessible, interoperable, timely, secure and complete to promote
confidence between the public sector, commercial enterprises and government around
land transactions (see Figure 2). These include transferring rights, using and conserving
land, gathering land-related revenues and resolving conflicts concerning ownership
(Williamson et al. 2010). Some broader outcomes of land administration include social
equity, economic growth and environmental protection.
As discussed in Section 3.4, subsequent to the LTR process, a Land Administration
System and land governance institutions (both hard and soft) must be established. LTR
was integrated into the overall public service reform and decentralization, structured
around three main principles (MINIRENA, 2009):
1.

It is a five-year strategic plan
designed to implement the Vision
2020

The establishment of a sector ministry responsible for policy making, coordination,
budgeting and accountability;

1

2.

Service delivery decentralized to districts, sectors, cells and umudugudu (the lowest
administrative unit in Rwanda);
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The establishment of a specialized agency to provide technical and professional
functions (the National Land Centre and the Office of the Registrar).

Land governance institutions can be observed at central and local government levels.
Centrally, there is the Ministry of Natural Resources, land commissions and the Rwanda
Natural Resources Authority. Locally, the revised Organic Land Law of 2013 establishes
the National Land Commission; the District Land Bureau, and sector- and cell-level land
committees. These are some of the institutional arrangements that were put in place
during the LTR process and the establishment of land governance policies. Table 2 and
the organogram on land management organization show some of the core institutions and
their main responsibilities regarding land administration.

Table 2
Land governance institutions
and their roles

Land governance institution

Roles and responsibilities

National institutions
Ministry of Natural Resources

Responsible for land use policy, development
planning of the land sector, review of drafted
orders and regulations, coordination of
land-related management across all sector
ministries and agencies, and overseeing the
work of the national land center (currently
the Rwanda Natural Resource Authority),
the Office of the Registrar of Land Titles and
other sector agencies

Rwanda Natural Resource2 Authority
and Office of the Registrar of Land
Titles

Responsible for land administration, land
use planning, land management and all
technical functions. The primary function is,
therefore, to support the delivery of efficient
land management

Local institutions
District land bureaux and district land
commissions

Primary responsibility is to implement
land use planning and registration relying
on sectors, cells and umudugudu as the
primary point of contact with the landholder

Sector- and cell-level committees

The main function is to collect land-related
information, sensitize the community
about land laws, witness and confirm land
transactions, implement LTR processes
of demarcation, adjudication, dispute
resolution and issuance of interim land
certificates. In addition, out of 416 Sectors,
372 have sector-level managers in charge of
land notary and infrastructure. This has been
done over the last 2 years with support from
DFID.
Source: MINIRENA, 2009, Sagashya, 2012

Former National Land Centre
and National Land Commission

2

Case study

Land tenure regularization in Rwanda: Good practices in land reform

18

Figure 3
Land management organization

MINIRENA

Rwanda Natural Resource Autority

Rwanda Natural Resource Autority
Office of the Registrar

Office of the Deputy Director General (Technical)

Finance and internal resources

Land Management planning unit

Land information, survey and mapping

District land commission

District land bureaux

Sector land committees

Cell land committees

Landholders

Source: Adapted from Sagashya and English (2010)
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3.3. Land use planning and

Land use planning is multi-sector and brings with it various challenges, issues and

urbanization

conflicts. The Rwandan land use planning system comprises a hierarchy of plans (see
Figure 3). From the institutional perspective, there are two main implementing entities
for land use planning: Rwanda Natural Resource Authority (RNRA), which covers natural
resources and land use planning at the national and district level; and the Rwanda Housing
Authority (RHA), covering urban and rural settlement and land use planning. In addition
to these two agencies, the Rwanda Environment Management Authority (REMA) plays
an important role in environmental protection, including the oversight of environmental
impact assessments (Ian and Ikirezi, 2015).

Figure 4
Hierarchy of land use plans

Use and Development Plan (MINIRENA)

Master plan for Land Management and Urban Planning

Sectoral Master plan

(40 years) Districts

Regional Master plan

District Land Use Plan

Local Land and Development Plan
(1.5-20,000 - 20 years) Districts

Land Subdivision Plan
(1:2,000) Districts / Private developers

Specific Land Development Plan

(1:50 - 100,00 - 30 years) Districts / COK / Ministries (sectors)

DDPs (5 years), SIP (3 years), AIP (1 year)

Source: Ian and Ikirezi, 2015
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Four main types of plans characterize urban planning in Rwanda. The first category
comprises master plans for land management and urban planning by the city of Kigali and
districts. The second set is made of plans governing the allocation and occupation of land
in the area selected. These are also defined as local land development plans. In the third
category there are specific land development plans followed by land subdivision plans
(Ian and Ikirezi, 2015). The implementation of each of these plans is well supported by the
overall Land Use and Development Master Plan approved by the cabinet on 19th January
2011 (see Figure 3), Law N°10/2012 governing urban planning and building in Rwanda,
the Kigali City Master Plan (2013), the ministerial order No 04/Cab.M/015 of 18/05/ 2015
determining urban planning and building regulations, the urbanization and rural settlement
sector strategic plan (2012/13-2018), and the national human settlement policy.
The main purpose of these plans and settlement frameworks is to create affordable, quality
living environments, build employment centers, manage and improve the environment
and infrastructure, preserve urban heritage, enhance public greens, and to consolidate
and preserve land for future needs (City of Kigali, 2013).
Particular to the city of Kigali Master Plan, it includes a broad land use plan with three
detailed district physical plans that include zoning plans that regulate the types of uses
permitted, the development intensity, and the setting and height of buildings on any plot.
These zoning plans provide guidance to land owners, investors and those willing to buy
land for various developments on what can be developed on any single plot. This also
applies to individuals willing to construct their houses. These plans serve as construction
permits as they inform the setting and height of a building or house and must be respected.
The annual growth rate of the urban population in Rwanda is 3.7%, greater than the world’s
average of 0.9 % and Sub-Saharan Africa’s 1.4%, even though it is the least urbanized on
the continent. The urbanization process in Rwanda prior 2000 was mainly characterized
by rapid, uncoordinated and uncontrolled urbanization. The annual population growth
rate in the city of Kigali was 6% in 2006 and 9% in 2008. Currently Kigali is undergoing
a remarkable urbanization process. This is happening while discussions about the
development of secondary cities is on-going – a top priority in the EDPRS-2 for the
economic transformation pillar.
The plan is to develop six secondary cities as poles of growth and centers of nonagricultural

economic

activity;

promote

integrated

development

planning

and

management; and to develop financing options for affordable housing. This implies more
investment in hard infrastructure, such as roads, to enhance linkages to other towns
and rural areas (MINECOFIN, 2013). Consequently, more land will be needed. It can be
obtained from available public land and possibly through expropriation where necessary
for the public interest. Therefore, this constitutes an area where LTR is expected to play
a role in the tenure security of land, and it goes together with the on-going district master
plan implementation.
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3.4. Land supporting systems to

The LTR process requires other support systems, such as the Land Administration

scale and ensure sustainability

Support System (LAIS). In Rwanda, LAIS was designed, tested and piloted in 2010 with
technical assistance from Cadaster. The aim of LAIS is to ensure proper land management
and administration, specifically the maintenance of land certificates issued to landholders
during land registration (RNRA, 2012). Accordingly, LAIS is a web-based tool comprising
the data store and the main processing capacity. Information is kept centrally but interface
between users is allowed through the Internet.
The system digitalizes various land transactions and creates a more efficient, cost
effective, quick and transparent land transaction and registration process, as depicted
in Figure 4. Other expected benefits of LAIS include the interface to link with mortgage
registration and building permissions (MIS), the interface to connect banks and other
users, linking the geo-database to the proprietary information database, linking land
transactions with the Rwanda Development Board for the Doing Business Report, links
with the National Identity body and interfacing with the Rwanda Revenue Authority
for annual land taxes. LAIS may be connected up to the sector level in the future. To
have efficient and transparent land transactions, at least 136 sectors will be connected,
specifically those in district neighborhoods.
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Figure 5
Land transaction and registration process
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Rejection
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data

Rejection
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Request
for approval
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(6)

Process transaction

Approve transaction
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Source: RNRA (2012)
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3.5. Role of soft institutions in land

Apart from these “hard” institutions, there are also “soft” ones. These include social

tenure regularization

capital in the form of trust that the community found in the land laws and regulation as
well as the overall governance and collective action between citizens and their leadership
at various levels of the LTR process. There are a number of stages of the LTR process
where citizens needed to participate collectively as well as individually. These include the
notification stage of the areas to be considered for the LTR, sharing of information and
community mobilization, selection and training of PSs, adjudication, and demarcation
and identification of disputed parcels. Apart from financial and technical support from
development partners, social capital (i.e. collective action and trust) is seen as enabling
interventions that require large budgets, which are sometimes difficult to meet (Bizoza,
2015). Similar cases were also observed in Tanzania where trust was built to sustain
community involvement based on their interest in attaining security tenure (Magigi and
Majani, 2006).
The notion of trust as linked to LTR is reciprocal between citizens and actors involved
in land governance. On one side citizens have to trust the legal and institutional
arrangements put in place for the LAIS. These are among the soft institutions creating
enabling conditions for an effective LTR process. On the other hand, LAIS operators
need to rely on information provided by citizens, especially during land transactions and
registration. Citizens are expected to provide all information needed to register any land
transaction.

4. Land tenure regularization

The literature suggests positive impacts of more secure land tenure in China, Thailand,

outcomes

Latin America, Eastern Europe and in Africa (Deininger et al. 2008). Particular to Africa,
the debate in the last few decades has been around whether land tenure reform in terms
of land registration and certification under the LTR program is commendable (Pinckney
and Kimuyu, 1994). As already indicated, the expected benefits of land tenure reforms
(i.e. credit and bank loans, land based investment, environmental protection through
investment in soil and water conservation, social equity and justice, empowerment
of women and other marginalized people) remain subject to debate. Another ongoing debate revolves around the State being the source of tenure insecurity, land
concentration in the hands of few people as a result of privatizing land holdings and land
grabbing under the auspices of large-scale land-related investments (Melesse ad Bulte,
2015; Odusola, 2014).
Despite these debates on land tenure security, some African countries, including
Rwanda, Ethiopia and Botswana, have implemented large-scale LTR programs in the
form of land registration and titling. Proponents have identified many channels through
which land registration and certification can boost social, economic, and environmental
effects (Ali et al. 2014; Melesse and Bulte, 2015). Land tenure can lead to increased
productivity and production; efficiency in land transfers through increased land markets
and subsequent transactions; long-term land-related investments; access to credit
(because land can be used as collateral); investment in soil and water conservation;
output/income; agricultural technology adoption; women’s economic empowerment;
and a reduction in undesirable social impacts.
Therefore, the aim of this chapter is to review some of the outcomes of the LTR in
Rwanda. The discussion starts with the expected social and governance outcomes,
followed by the economic ones. Particular attention is given to youth and women and
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how LTR empowers them. The debate is based on empirical evidence from research to
date, which tests some assumptions made about expected outcomes of the LTR process
in Rwanda and elsewhere in Africa.

4.1. Social and governance outcomes

There is a general claim from the literature that LTR yields social benefits by reducing land

of land tenure regularization

related conflicts and ensuring equity between men and women. Certain LTR stages – the
demarcation and identification of disputed parcels, adjudication, data entry and checking
– help correct errors in the process to ensure equity and mitigate potential land-based
conflicts.
Current literature substantiates that the LTR process in Rwanda has demonstrated a
number of good land governance principles, such as equity, fairness, access and control
of land by all categories of the population, efficiency, participation and inclusiveness. This
is well supported by findings from the joint study between Landesa and CARE (Sentos et
al. 2012). The study assessed the extent to which men and women participated in the LTR
process, the likelihood that their land rights have been formally documented in their land
titles, their gains in perceived tenure security and inheritance patterns.
Findings indicate that 77% of respondents had attended government LTR meetings; 97%
reported better understanding of their individual legal rights to land after government
meetings; 76% were personally present during the demarcation and adjudication of their
plot(s); 84% confirm that someone in the household checked the map and verified the
boundaries of his/her plot(s); 80% assert that someone in the family checked on the list
of claimants for each plot; and 94% were satisfied with the result of the objection and
correction while 90% found the LTR process easy (Sentos et al. 2012).
Despite the soundness of the LTR process, some challenges remain and they need to
be addressed. There are still some unclaimed lands, especially for people living outside
Rwanda, although there is an arrangement to facilitate claims through embassies and
consulates where they exist. In addition, the inheritance and registration for some children
born outside of legal and customary recognized marriage needs more attention as does
responding to claims, such as lease fees, which citizens claim are high (Sagashya, 2012).

4.2. Economic outcomes of land

LTR’s outcomes are now being witnessed. Since the process is seen as an integral part

tenure regularization

of the country’s overall growth and poverty reduction strategy, the expected effects are
therefore aligned to the country’s development strategies, such as Vision 2020, EDPRS2
and Sector Strategic Plans. Land tenure security is seen as capital for the development
of the agriculture sector and for promoting other land-based investments. As indicated,
it is well hypothesized that land tenure will lead to increased productivity and production;
long-term land-related investments; access to credit, because land can be used as
collateral; investment in soil and water conservation; output/income; and it will facilitate
efficiency in land transfers through increased land markets and subsequent transactions.
These are discussed in the next sub-sections from an empirical perspective, with cases
drawn from Eastern Africa, including Rwanda.
a. Agricultural productivity and production effects of land tenure regularization
Due to the historical importance of land in agriculture, formalization of land titles may
translate into increased agricultural output and income. In the case of East Africa,
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there is only scarce empirical evidence of the effects of LTR on productivity. A study by
Melesse and Bulte (2015) in Ethiopia found robust agricultural productivity following the
land registration and certification process that was initiated in 1998. They compared the
productivity of certified plots with uncertified plots. Using the propensity score matching
approach, the productivity of certified plots was found to be 35.4% higher than uncertified
plots, with an annual income gain of US$75.40. Other literature also highlights cases
where LTR resulted in improved agricultural productivity and income. There is need to
have more incentives to increase agricultural productivity such as better access to inputs,
agricultural markets, and land expansion for agricultural production where possible (Feder
and Nishio, 1999). Secondly, the effects resulting from land tenure security could benefit
productivity and income through long-term contracts or selection of more productive
tenants by landlords (Melesse and Bulte, 2015; Deininger et al. 2008). However, in most
cases, authors deny the transferability of these results in other East African contexts.
b. Land rental and market effects of the LTR
The effects of land registration and title formalization on land markets are channeled
through the reallocation of land to more efficient users and through the transfer of
land rights in active land markets (Melesse and Bulte, 2015; Ali et al. 2014). Empirical
evidence of these effects is mixed in the cases of Ethiopia and Rwanda. For Ethiopia,
Deininger et al. 2008 used an econometric approach to assess the effects of LTR on land
markets. Their findings postulate a positive and statistically significant marginal effect of
land certification to increase, by 13 percentage points, the propensity to rent out by 9
percentage points. Ali et al (2014) tested the same relationship in Rwanda but it was found
to be insignificant. This is partly explained by the fact that the LTR process in Rwanda had
just been completed. Later on, Ali et al (2015) substantiate that clarifying land rights had a
positive impact on the functioning of land rental as well as on sales markets; but they also
affirm that their findings leave a number of questions open for exploration.
Particular to the case of Rwanda, the analysis of the existing data from the National
Institute of Statistics of Rwanda (NISR) for the Integrated Household Surveys for the years
2011 and 2015 shows the opposite of the expected trend in terms of agricultural land
transactions (NISR, 2015). Comparing the two periods, there is a general decline in terms
of agricultural land ownership (from 93.5% to 89.3%), purchased land (15% to 13.5%),
land selling (9.7% to 8.1%) and renting out (from 12.5% to 11.4%). At the provincial level,
apart from the city of Kigali and Northern Province, which has seen increased purchasing
(from 9.5% to 13.2%) and land selling (6.5% to 10%), the trend in other provinces is
negative.
From the above estimates of land transactions, specifically for agricultural lands, the
following are seen as key factors explaining the current status of land transactions:
1.

The first one is linked to the fact that, in 2011, the LTR program was still at the
demarcation stage. Only about 54.1% of the population was exposed to the LTR
program.

2.

The second explanation is related to the Organic Land Law, which prohibits the subdivision of agricultural land parcels of less than 1 ha and requires prior approval
of any sub-division for parcels between 1 and 5 ha (Ali et al. 2014). While this is
seen as a key law for land use and management, it may prompt more informal land
transactions that escape capture by the formal land registration system as well as
by land markets.
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3.

An additional explanation lies in the fact that LTR increases tenure security by making
land more valuable and a main asset for the majority of the population. Landowners
will therefore become more reluctant to sell and hence participate less in land
transactions. As a result, other transactions will prevail that facilitate benefits to
landowners from their land without transferring property rights, such as crop sharing
and economies of scale from land use consolidation programs. The same report by
NISR (2015) shows that crop sharing has increased slightly at the national level from
6% to 7.7%, and cultivable plots affected by land use consolidation programs have
increased from 22% to 30% during the same period (2011-2015).

4.

Finally, there is a reduced reliance on land for livelihoods. In his study of Rwanda,
Platteau (1998) classified some land sales by land-poor citizens as distress sales
since they would sell to meet subsistence and medical expenses. It is worth noting
that poverty has declined from 56.7% in 2005/6 to 39.1% in 2014/15; access to
medical services has improved with a high prevalence of health insurance currently
estimated at 70% (up from 43.3% in 2005/6) and an average of 56.6 minutes to the
nearest health center (NISR, 2015).

Table 3
Trends in land transactions in Rwanda (2011-2015) (%)

Own agricultural
land (%)

Purchased land (%)

Sold land (%)

Rented out (%)

Shared crop (%)

2011

2015

2011

2015

2011

2015

2011

2015

2011

2015

93.5

89.3

15

13.5

9.7

8.1

12.5

11.4

6.1

7.7

Urban

70.9

60.2

11.8

11.6

8.2

6.6

10.8

11.5

4.5

7.3

Rural

97.4

95.3

15.4

13.8

9.9

8.3

12.7

11.4

6.3

7.7

68.8

60.5

9.5

13.2

6.5

10

9.4

9.1

2.2

3.8

Southern

96.8

94.3

13.2

12.9

7.7

6.9

14

12

4.6

4.7

Western

95.7

90

16.7

12.5

10.7

7.3

13.3

12.3

9.9

9.9

Northern

97.9

96.5

17.3

17.5

10.8

8.9

12.3

10.4

3.6

4.2

Eastern

94.8

92.8

15

12.5

10.7

9

11.5

11.3

7

11.8

Male

93.4

89.5

18

16.4

9.8

8.5

11.5

10.3

5.4

6.8

Female

93.7

88.8

7.3

5

9.4

7.1

15.3

14.7

7.7

10

All
Rwanda

Province level
Kigali
City

Gender dimension

Source: Adapted from EICV3 and EICV4
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The above facts show how some land-based programs have regulations and procedures
that need to be further investigated. Therefore, the effects of LTR on land markets will
depend on the level of market perfection and reduced transaction costs in registering
land transfers, which should be smaller than the property value (Deininger et al. 2008). In
the case of Rwanda, this cost is estimated at RWF 20,000 (about US$25). The positive
effects of LTR on land markets depend on other development programs, calling for more
policy guidance towards sustainable land use and management. Looking at overall
land transactions, the estimates in Table 3 show an overall positive increase in land
transactions (both agricultural and non-agricultural lands). The city of Kigali obviously
has a high number of land transactions followed by the Eastern province, the majority
of whose land transactions are related to the building and construction of new houses.

Table 4
Land transfers (2013-2015)

Province

Land Transfers (2013)

Land Transfers (2015)

Difference

Eastern

2467

7241

4774

City of Kigali

4230

14 914

10 684

Northern

1416

4207

2791

Southern

1791

5313

3522

Western

1829

5043

3214

11 733

36 718

24 985

Total

c. Credit and collateral effects of land tenure regularization
It has been argued that access to credit as a result of collateralized lands is one of the
major drivers of LTR programs. However, the few East African cases observed in literature
offer no empirical evidence of this argument. In some places land remains the state’s
property (e.g. in Ethiopia) and hence there are no anticipated LTR collateral effects in
terms of access to bank loans (Melesse and Bulte, 2015). Similarly, the experience in
Kenya and pilot evidence from Rwanda shows no significant impact of LTR on access
to credit (Pinckney and Kimuyu, 1994; Ali et al. 2014). Thus, for the LTR program to
yield on credit and collateral effects, it must: be accompanied by effective rural financial
institutions; benefit from households that have the capacity to design bankable projects,
are credit-worthy and that are willing to take the associated risks; and be supported by a
mortgage system that is linked to both the market and land registry systems (Pinckney,
Deininger et al. 2008, Ali et al. 2014).
In Rwanda, there is little empirical evidence that LTR has encouraged landowners to use
lease certificates as collateral to secure formal loans to invest in farm and/or non-farm
enterprises (Abbott and Mugisha, 2015). Findings from Bizoza (2014) comparing statistics
of the Integrated Household Living Conditions (EICV) Survey 2 (in 2005 before LTR) and
EICV 3 (in 2012 after LTR) show a significant mean difference of 11.8% (significant at a
1% level with t statistic=6.51) in the perceived right to sell or use land as collateral. The
same results substantiate that about 34% of households used land as collateral in 2012
as compared to almost 10% in 2005.
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d. Long-term land based investment effects of land tenure regularization
LTR programs can predict the increase in land-based investments due to land registration
and certification. Empirical evidence from the literature finds mixed results. In Tanzania
and Kenya, little or no impact of land titling is observed (e.g. Pinckney and Kimuyu, 1994),
while positive and significant LTR impacts are established in Rwanda and Ethiopia. In the
case of Ethiopia, a study by Grebremedhin and Swinton (2003) found positive but not
statistically significant factors associated with land tenure security and its effect on the
frequency that stone terraces were used for soil erosion control. The influence is stronger
when farmers are certain to cultivate the same plot for more than 5 years and when they
leave plots that receive investment to their children.
Also in Ethiopia, Deininger et al. (2008) found a positive and statistically important
marginal effect of land certification on repairs and new investments in soil and water
conservation, with an estimated average treatment effect of 30%. Another finding from
Melesse and Bulte (2015) substantiates that land-certified households are more likely to
adopt land management strategies than uncertified ones. In addition, Ali et al. (2014),
in their evaluation of the short-term impact of the LTR program, found that this has a
very high impact on investment and maintenance of soil conservation measures. For
superior long-term impact of the LTR in terms of land-based investment, they suggest
clear completion of the land registration, a review of institutional structures, specific rules
for implementation and a policy framework.
Furthermore, Bizoza’s (2014) assessment of the impact of tenure security on the adoption
of soil and water conservation – namely bench terraces and progressive terraces in the
case of Rwanda –contrasts with earlier studies that maintain that tenure security favors
long-term investments in soil and water conservation. Although the effect is estimated to
be positive, it was not statistically significant. Two explanations were proposed. Farmers
can invest in soil conservation when they feel they have tenure security or they can invest
in order to achieve tenure security for their landholdings.
The same study by Bizoza revealed that 80% of survey respondents felt they had tenure
security even before land titling since the majority inherited the plots from their fathers.
The conclusion was that the analysis of the impact of tenure security on farmers’ decision
to invest in soil and water conservation should be analyzed with caution, especially in
developing countries similar to Rwanda (Bizoza, 2014; 2015). Accordingly, the question of
whether formal or traditional land rights are conducive to long-term investment should be
considered site-specific and open to empirical debate in Rwanda.

4.3. Land tenure regularization

It is germane to start integrating the notions of LTR and those of youth employment.

and youth

LTR may not be the only panacea to the problems facing youth, such as unemployment
and underemployment. But since land reforms are expected to ensure access to credit,
increase agricultural productivity and yield other development outcomes, it is difficult to
dissociate tenure security and youth development (Palavarapu, 2014).
Similarly, the structure of employment cannot be isolated from the overall structure of the
economy. Fox et al. (2016) argue that many African economies have failed to transform
from low-productivity agriculture to higher more productive non-agriculture. This largely
explains why most of the jobs being created remain elusive in the formal wage sector even
as economies are witnessing excellent economic growth. In the case of Rwanda, Bizoza
(2014) argues that “the uptake of the new entrants to the labor market by the non-farm
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sector is positively correlated with land scarcity. This would imply that as more people
get jobs from the non-farm sector, the ratio between population and land will decrease
and make more land resources available for farmers which, in turn, will render this sector
more competitive.”
Clearly, job seekers and potential investors are youth, whose access to land remains
shoddy. Yet, it remains the sole responsibility of the same governments that are driving
the individualization or privatization of land holdings in Africa to create more jobs for
the most educated youth in rural and urban areas. Youth’s limited access to land and
finances are among several factors turning young people away from agriculture (Njeru
and Gichimo, 2014). Land remains concentrated in the hands of their fathers and mothers,
traditional chiefs, the clan, the state and large-scale investors (Bizoza et al. 2016; Njeru
and Gichimo).
Land reforms are conducive to land inheritance for both female and male children,
especially in Rwanda. However, even if land reforms are taking place, there is limited
guarantee that youth will gain access to land for cultivation and investment. Inheritance
remains the main way for youth to access land; however inheritance is sometimes difficult
for female youth in some societies. Complicating matters, life expectancy is increasing in
many regions due to improvements in the health sector. This forces youth to wait many
years before they inherit their family share (Njeru and Gichimo, 2014). As well, some
parents give their children a portion of the land that is infertile, subject to soil erosion or
in an arid area. Cultivating these lands requires investments that are mostly beyond the
capacity of youth before they use the lands for production purposes.
Moreover, population increases are intensifying the generational problem of agriculture
and the future of the youth, which is uncertain, especially in most agrarian societies
(White, 2012). Table 5 gives a snapshot of estimates of youth agricultural operators. It
is clear from the data that the majority of agricultural operators are 55 years of age and
above. The second largest category of agricultural operators is between 25-34 years old.
These figures demonstrate that Rwandan youth are involved in agriculture however their
productivity will also depend on how much land is available for their farming.

Table 5
Agricultural operators by age group
in Rwanda (%)

Age category

2013

2014

2015

Average
(2013-2015)

24 - Dec

6.2

5.1

5.4

5.5

25 - 34

24.5

25.2

24.2

24.6

35 - 44

23

22.9

22.4

22.7

45 - 54

21.9

21.5

21.2

21.5

55 >

23.8

25.3

26.8

25.3

Source: Seasonal Agriculture Survey, NISR (2013, 2014, 2015)

The quest of development to transition youth from farming families to non-farm jobs
is happening in the midst of highly fragmented land parceling, land privatization and
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corporate land investments under the auspices of on-going land reforms across Africa.
This is done in the spirit of creating more youth employment through large-scale landbased investments. But this promise is hardly being fulfilled; some corporate investments
are even environmentally destructive and forcibly leave a large number of people
landless and vulnerable (White, 2012; Yengoh et al. 2016). This leads some scholars to
question whether Africa should continue to make its abundant land resources available
to international investors or restrict access, reserving land for the local poor to grow their
own food (e.g. Holden and Bezu, 2016; Yengoh et al. 2016).
Access to land is also linked to access to credit, a promise that is driving most LTR in the
region. Although access to formal banking loans is limited, in general, youth face extra
challenges. While it is assumed that access to credit will enhance agricultural productivity
and reduce poverty among youth, they lack experience drafting business plans that are
bankable. Moreover, young people are still considered risky clients by financial institutions
since the majority lack adequate collateral, including land titled in their names (FAO, 2010;
IFAD, 2009).
Building on the above literature, the extent to which LTR enables or contributes to the
social and economic exclusion of youth deserves attention by researchers and policy
makers. Further analysis is required to assess potential disputes between parents and
their children linked to inheritance post-LTR. Proposed solutions from the literature to
ensure youth access to land include cooperative farming, agribusiness centers, marketing
facilities, agricultural technologies, specific budgets directed to support young farmers,
training in financial sustainability and training in management of youth cooperatives and
organizations (Njeru and Gichimo, 2014). Each of these solutions must take into account
prevailing local institutions, the power structures of families and communities, and other
structural factors underpinning national economies. Deeper knowledge of the incentives
offered by the economy to youth under LTR programs (such as better functional markets
and prices) is critical if sustainable and profitable land management is to take place.
This clarifies which solutions among those tabled are practicable and appropriate to the
context.

4.4. Land tenure regularization

The increasing academic and policy discourse of LTR is centered on promoting women’s

and youth

land rights to increase their bargaining power and create assets needed for the household’s
welfare (Bhaumik et al.2014; Sagashya, 2012). While this debate has taken shape in
Eastern and Southern Africa, the same tendency is becoming more influential in other
parts of the continent such as in Mali, Senegal and Mauritania in West Africa (Bizoza et
al. 2016). Land reforms introduced in the region since the 1990s have strived to integrate
issues and opportunities linked to women’s empowerment, social order and equity,
and equal land rights between men and women. As indicated, there is greater potential
for LTR to reduce undesirable social impacts since it has to be implemented based on
principles of transparency, citizen involvement in on-site land registration and testimony
on boundaries with their neighbors as well as on effective monitoring of developments on
the ground (Feder and Nishio, 1999).
The effectiveness of such monitoring will, among others, depend on knowledge gained
on specific forms of insecurity facing women in the LTR process. Ynga (2002) asserts that
women in Africa not only experience a variety of forms of tenure insecurity, but also much
greater difficulty in exercising their claims. In the context of LTR, women’s empowerment
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should be seen beyond the equation of men=women to include women’s ability to use,
control and claim their rights over land.
LTR’s effect on women depends on how the legal and institutional framework has
articulated women’s land rights and the extent to which women are aware of how they
can benefit from the LTR process. In this respect, the DfID study on Rwanda mentioned
earlier shows that the majority of women in Rwanda now have a basic understanding of
their inheritance rights as a result of the LTR process (90%). About 92% assert that LTR
strengthens their ability to claim land rights, and 92% assert that LTR makes disputes at
various scales more likely to be resolved (Abbot and Mugisha, 2015). These estimates
speak to the extent to which women perceive and are aware of their rights, although some
challenges remain, especially for women who are not legally married.

4.5. Land tenure regularization and

The only minority group in Rwanda is one classified as an historically marginalized

minority groups

people, the Twa. They are classified as part of the cluster of Twa population found in the
Great Lakes Region, mainly in Rwanda, Burundi, Eastern DRC and Uganda. Since 1997,
the government of Rwanda encouraged land sharing among all peoples and enforced
the policy of village settlement, especially in rural areas benefiting the “Twa” group as
well. Historically, this category of people suffered from insecure land tenure and being
landlessness (Musahara and Huggins, 2005). Government addressed their status through
the distribution of state land and houses in village settlements to those who were landless
and homeless.
This was well supported by the prevailing legal framework. For example, the Rwandan
constitution, revised in 2015, aims at eradicating all forms of discrimination and divisionism
based on ethnicity, region or on any other ground as well as promoting national unity. The
2013 Organic Land Law also highlights that land is a common heritage of all Rwandans,
and all forms of land-related discrimination are prohibited. The LTR process has also
leveraged existing legal instruments to treat all categories of people equally. For instance,
people classified under the low “poverty category” level are exempted from registration
fees. Social protection programs at district level also directly support some people under
these categories.

4.6. Processes and resource

The LTR process requires enormous resources. Rwanda received support from

implications for land tenure

development stakeholders such as DfID to implement the first phase of the LTR. Individuals

regularization

have also contributed through collective action or through individual payments of RWF
5,000 in the city of Kigali and RWF 1,000 in rural areas. To register land transfers one has
to pay RWF 27,000-2,000 for the notification, 5,000 for the new title and RWF 20,000 for
the transaction in the land registration system. In addition, if the land to be registered is
not demarcated, the owner has to pay RWF 30,000 for private land surveyors. There are
also annual land taxes for all land owners estimated at RWF 3,000 per square meter in
rural areas and RWF 7,000 in the city of Kigali. The only challenge linked to these costs
is that these land transfer fees are independent of the land value and size; this requires
further consideration to avoid a return to informality, especially when the parcels have a
low value and are smaller than the 1 ha required for further land subdivision, particularly
agricultural land.
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5. Tracking progress of land tenure
regularization outcomes

5.1. Choice of indicators to measure

As already indicated, the Rwanda Natural Resource Authority led the LTR program. The

land tenure regularization

choice of indicators was made in reference to expected impacts, which in turn contribute

effectiveness

to national targets for poverty reduction, increased productive investment, optimization of
land use, gender equality and social harmony throughout Rwanda. The overall outcome
expected is to enable the Rwandan government to issue registered titles to every
landholder and establish systems for maintenance of those titles to facilitate investment
and secure women’s rights.
The current LTR log frame has three categories of indicators: impact indicators, outcome
indicators and output indicators. The information used to set the baseline for the proposed
targets comes from the EDPRS 2011 CPA framework; the strategic plan for the Ministry
of Natural Resources (2009-20013) and annual reports of agencies under the ministry;
subsequent surveys, such as the SIAPAC M&E Baseline Survey (2013); RNRA Lands
& Mapping digital records; LTR monthly, quarterly and annual reports; and from annual
questionnaire surveys by NGOs, civil society organizations and research institutes. Table
6 gives a snapshot of the indicators used in the LTR log frame.

Table 6
Log-frame of land tenure regularization: Impact, outcome and output indicators

Impact Area

Impact / Outcome
Indicators

Output

Output Indicators

Contribute to national

Number of vulnerable

All rightful landholders in

Number of parcels

targets in poverty reduction,

households accessing

Rwanda receive legally valid

demarcated with complete

productive investments,

credit and saving facilities

land title documents

information, approved title
and number of title issued

optimization of land use,
gender equality and social
harmony
Proportion of arable land

Gender proportion of

sustainably managed

privately owned land

against soil erosion

held by women, men,
married couples and other
categories

Proportion of female

Number of cells where

population in Rwanda that

land committee members

accesses land titles singly

are trained to respond to

or jointly

FAQs and number of cells
where information packages
on land rights have been
provided

Percentage of citizens who
feel that they participate
actively in local decision
making

Key Assumptions
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Outcome

Outcome indicators

Rwandan government

% of area of privately

Institutions and systems

Number of established

Agricultural input and

enabled to issue registered

owned land held under

for all aspects of land

and equipped district land

output markets respond to

titles to every landholder

written title

management set out in

offices, zonal land offices

demand

and establish systems to

the 2005 Organic Land

and national land offices

maintain those titles to

Law are established,

facilitate investment and

accommodated, and

secure women’s rights

equipped at sector level
% landowners satisfied with

Gender proportion of

land administration service

privately owned land
held by women, men,
married couples and other
categories

Respondents agree that

Post-LTR land transactions

Political pressure for rapid

LTR:

registered during the year

progress on LTR does not

(1) Encourages investment

by: number, % of registered

compromise the quality and

in agricultural inputs

titles and transaction fees

hence the credibility and

(2) Strengthens their ability

(RWF billion) collected by

utility of the process

to assert their land rights

district land bureaux

(3) Makes land disputes
more likely to be solved
% of post-LTR transactions
processed without referring
back to sources (district to
zone and sector to district)

5.2. Monitoring and evaluation

Monitoring and evaluation (M&E) typically serves to support management and decision-

framework

making, learning, accountability and stakeholder engagement (Pasanen and Shaxson,
2016). The M&E areas identified in the LTR log frame respond to six strategic questions:
1.

Are we doing the right thing (strategy and direction)?

2.

Is the plan being implemented effectively (management and governance)?

3.

Are outputs appropriate and do they meet the required standards?

4.

Are people accessing and sharing the resulting information?

5.

What effects or changes has LTR contributed to (outcomes and impacts)?

6.

How does the changing political, economic, social and organizational climate affect
plans and intended outcomes (context)?

The choice of indicators within the M&E framework has to be customized to the strategic
direction, implementation of annual and sector strategic plans, sharing of information
for appropriate decision-making and possible adjustments to the implementation of
proposed plans.
The RNRA conducts a number of quantitative and qualitative surveys to verify baseline
information and provide an update on current progress against the indicators. It also
recommends how to improve data collection and use, how to establish a baseline where
missing and how to complete the missing data upon which further surveys can be based.
For example, in 2013, Coffey International Development conducted a quantitative and a
qualitative survey in collaboration with RNRA and DfID. In 2015, IPAR-Rwanda conducted
a similar survey on the second LTR outcome indicator.
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Some of the recommendations that evolved from the above surveys substantiate the need
to reconsider the sample size in order to provide estimates on the indicators at different
geographical levels (province and district). They also indicate a need to harmonize
indicators with national ones to ensure comparability between LTR survey data and data
from national surveys conducted by NISR, such as the EICV. Furthermore, some outcome
indicators include those that measure people’s perceptions of LTR’s impacts and effects
rather than those that measure behavior and other real effects (Pamela and Mugisha,
2015).

6. Conclusions and policy

The aim of this report is to review LTR in Rwanda to assess the enabling legal and policy

recommendations

factors that ensure land tenure security among Rwandan citizens. LTR is an emerging
and priority area for many African countries. Yet very few have been able to successfully
implement it, which makes it difficult to create a conducive environment for implementing
other land based investment programs. It is evident that LTR is becoming more important
not only in terms of securing land rights for all categories of the population but also in
terms of achieving other development goals across Africa. While issues of land tenure have
been extensively discussed in various countries in East Africa (Rwanda, in particular), land
tenure remains a subject of huge debate both for development and for policy research.
The LTR program involves various legal, policy and institutional reforms that allow it to
be effectively implemented. In fact, Rwanda is one of very few countries in Africa that
dared to implement LTR (others include Ethiopia and Botswana). This was done in a very
systematic and professional manner with significant support from different stakeholders,
including citizens. Despite some remaining challenges such as the maintenance of LAIS,
which was established post-LTR, there are many lessons for countries interested in LTR
to learn.
Due to increased cognizance of the role and importance of LTR, various development
partners including the African Development Bank, the World Bank, and governments are
interested in the development of the LTR in other countries of Africa. Therefore, results
from this review draw some key lessons for many other African countries interested
in initiating LTR in areas of land governance; the legal and policy drivers of LTR; LTR
outcomes and measurement of effects or impacts; institutional reforms needed; and LTR
support systems.
The LTR process in Rwanda has demonstrated a number of good land governance
principles, such as efficiency, participation, inclusiveness, equity, fairness, access and
control of land by all categories of the population. These benefits are the result of a wellconceived process, from notification of the public about the LTR program to the issuance
of land titles; from strong political will and commitment by political authorities to greater
support from development partners and citizen’s trust of the system. Early on, more
campaigns were conducted at the community level to share information and mobilize
resources (human and financial) needed to implement the program. It is important to make
citizens aware of their land rights and expected benefits under the LTR.
Furthermore, what is viewed as more critical are the maintenance and sustainability
of LTR systems to ensure that the investments made in implementation benefit many
generations in Rwanda. These benefits include effective and efficient land management
that guarantees equity and inclusiveness in access, use and control of land by all citizens.
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This in turn justifies the relevance of LTR. So far LTR is seen as successful, especially in
areas of land governance, social equity, women’s empowerment in land ownership, landrelated transactions and other “soft” effects.
“Hard” effects are found in linkages between land tenure and economic growth, in longterm land-related investment; in the transfer of land rights for efficiency gains by reallocating
land to more efficient users via land markets; and through the use of land as collateral to
access loans for other investments. Evidence suggests that confidence in these effects is
site-specific as are the social benefits. The more pronounced effects of LTR are perceived
(rather than proven), such as social equity and empowerment of women. However, there
is still room to assess real and operational LTR-induced investments, credits and land
markets, even though one would assume that enough time had already passed for these
effects to materialize.
While site specificities are acknowledged, effective LTR will require addressing some key
structural constraints. Promoting land markets through other channels, such as reduced
transaction costs in land transfer, still require consideration. Banks and microfinance
institutions must continue considering land title as collateral to access loans. The cost
of a given loan seems to be more of a constraint than having access to land for credit.
The efficient use of land due to tenure security is integral to optimal land use and overall
management of other natural resource management. Other challenges regarding land use
and management may undermine the expected effects of secured land tenure.
In view of the above, this report recommends proper adaptation of the lessons learnt
by taking into account the history, culture, local institutions, national development, legal
frameworks and a comprehensive understanding of land-related challenges. In short,
the specificity of each country needs greater consideration to avoid a one-size-fits-all
solution. As well, more research is needed to assess the real economic effects of LTR
among African countries that have already initiated and implemented it. The following
lessons identified in this review are not exhaustive and should serve as a reference for
first-time LTR countries in Africa for an effective and efficient process.
1.

LTR requires clear vision, purpose and strong leadership to drive all land-related
institutions to create a more enabling environment for an effective LTR process.

2.

LTR requires political will and commitment, and an enabling policy, legal and
institutional framework. Rwanda has very robust legislation, supporting policies
and institutions that have been designed to guarantee equity, safeguard land rights
and use, and promote private ownership of land for economic development. These
institutions, policies and frameworks need to continuously be adapted, amended and
reviewed to sustain the new land system in the overall context of natural resources
development.

3.

Citizen participation and community consultation. In all steps of LTR, citizen
participation is critical, especially in adjudications, physical checking and
demarcation of parcels, objections and corrections. People’s participation substitutes
to some extent the finances that would be used when experts are paid to carry out
tasks performed by citizens in an LTR process. Involving the community increases
awareness and ownership of the process, which in turn renders the process more
inclusive. Consultation at every stage reduces errors that might result in conflicts and
inequity in land registration.

4.

Reduced transaction costs in land transfers and better explanation of the associated
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costs. Since one of the outcomes of the LTR process is to facilitate land transfers
and transactions, associated costs have to be considered with respect to an
individual’s income level. At the early stage of land registration, very few people
collected their titles (about 42% until 2012). Partly responsible were the USD 1.50
fee and fear of an annual tax obligation. In addition to the efforts of the decentralized
land administration, clarification of all costs associated with land titling is important
to facilitate subsequent payments and ensure the sustainability of the LTR system.
5.

Proper human and financial resources are needed to support LTR. In Rwanda,
registering one parcel required an estimated USD 6. Land surveyors must be trained
on the specific skills and competencies needed to carry out the exercise. Social
capital in terms of participation, collective action and trust coupled with citizen
interest in LTR can be considered additional resources. This is especially true for
interventions with large budgets that are sometimes difficult to meet in developing
countries.

6.

LTR requires adjustment of other linked sector outcomes. The LTR process should
be robust enough to cater to policy and development needs within national policies
and long- or mid-term development frameworks. It is imperative to adjust other
sectors to the process. For example, it is expected that LTR will promote access to
loans from financial institutions. The banking sector should be adapted accordingly
to allow access to loans on the basis of land registration certificates and titles.

7.

Measuring LTR’s effects. The design of the Land Sector Strategic Plan may take
into account short- and long-term effects of LTR for their monitoring and evaluation.
Some effects took more time to materialize than expected. Therefore, the prevailing
sector strategic plans needs to document both short- and long-term LTR progress
towards the expected outcomes in order to appraise LTR’s effects and the value of
related investments.

8.

The LTR process proved to be effective in addressing inequality and other types of
discrimination. Particular to gender bias, LTR helps government empower women
and promote equity in land rights and ownership. LTR has helped clarify and
materialize other legal and policy provisions regarding land rights and inheritance by
females. Clearly, if the LTR process is well handled, it addresses other social issues.

9.

LTR calls for other land support systems to scale and ensure sustainability of the
process. Rwanda has initiated other land systems (e.g. LAIS), maintenance of the
system and interfaces connecting LTR to other land-linked systems (e.g. mortgage
registration, building permissions, banks and other users). These will continue to be
adapted.

10. The LTR log-frame indicators need to be adapted regularly. Different institutions
collect the data needed to assess performance, and they must be harmonized both
with LTR indicators and with other national development indicators. The focus in
the future should be on gathering national data in addition to microdata, especially
in the form of panel data to assess LTR’s impacts over time and for household/farm
development.
11. Policy makers and development practitioners involved in land-related interventions
need to integrate LTR with other interventions. This will make LTR more impactful not
only in terms of equity and justice but also in terms of improved livelihoods.
12. Finally, further analysis of LTR will need to embed it in the national and local
institutional context; lessons learnt from one country can be adapted, but with
limitations in their transferability.
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Land Administration and Information System

LTR		
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MINIRENA
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NISR		
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