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– CHAPTER 15 –

Management Challenges in Chwaka Bay, Zanzibar,  
Tanzania: Historical Development and Future Prospects

Maricela de la Torre-Castro

INTRODuCTION

Marine resource management has deep historical roots in Chwaka Bay. The Bay 
has been a major production centre of coastal resources such as fish, shellfish, 
mangrove poles, coastal bush wood, etc. since the early days of human settlement 
in Zanzibar (Sheriff 1987; Gilbert 2004; Interviews with fishermen). 

It is very difficult to find detailed historical records of the human activity and their 
relations to the marine environment in general; however, for Chwaka Bay an excel-
lent review is given by Pakenham (1947). From that date, based on archive mate-
rial from the Department of Fisheries and Marine Resources (DFMR), Zanzibar 
archives, and other governmental agencies combined with interviews with fisher-
men representing different generations, seaweed farmers (mainly women) and 
senior manager officials from the different governmental organizations; it is pos-
sible to reconstruct the management processes that Chwaka has experienced over 
the last sixty years. The development is interesting and multifaceted. Management 
of marine resources in Chwaka Bay (as in many areas of the developing tropics) 
is at present a combination of “unconscious” (de la Torre-Castro and Lindström 
2010) or “traditional” (Berkes and Folke 1998) management, performed and ex-
pressed through the people’s daily activities and their institutions and “external” or 
“top-down” management initiatives driven by formal governmental organizations 
and external donors.

Placing efforts towards sustainable marine resource use at the top of the agenda is 
of crucial importance since most of the local population rely on marine resources 
for their survival, either through protein consumption or cash income generation 
(de la Torre-Castro 2006a). At the same time, new situations emerge due to the e.g. 
integration of the coastal communities into global economic and cultural dynam-
ics. In Chwaka Bay, these are clearly expressed in the global nature of the seaweed 
industry, the development of tourism, the demand of fish to satisfy both tourism in 
the WIO region and as export commodity and the exploitation of sea cucumbers 
species highly demanded by Asian markets.   
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In this chapter, a review of the management in Chwaka Bay will be presented. It 
addresses and identifies the management challenges that local people and manag-
ers alike are facing when seeking for sustainability. The chapter is written from the 
“humans in nature perspective” (Berkes and Folke 1998; Folke 2006), meaning that 
the social system is as important as the natural one, a perspective in which humans 
and nature form an inseparable unit. Particularly the chapter will deal with the 
history of the management in the Bay and the factors that have been identified as 
obstacles for enhancement (Myers 2002; de la Torre-Castro and Rönnbäck 2004; 
Eklöf et al. 2005; de la Torre-Castro 2006a and b; de la Torre-Castro and Lindström 
2010). These obstacles include the existence of management plans “on paper”; the 
present major focus on conservation by imposing natural reserves and Marine 
Protected Areas (MPAs) while giving less importance to sustainable resource use 
and livelihoods; the lack of “real” participation of the resource users in decision-
making, ignoring cross-scale interactions; the absence of an ecosystem approach 
considering seascape interlinkages, the lack of bridging organizations, coordination 
between governmental organizations and failure to allocate resources adequately; 
the weak formal institutions but strong informal ones, high heterogeneity levels 
among resource users; and donor role.

The structure of the chapter is as follows: a short historical background of the man-
agement process in the Bay will be given, followed by the situation at present in 
which a plethora of actors, management plans and institutions frame the future of 
the Bay while unsustainable practices are dominant and appear to be jeopardizing 
sustainability. Finally a discussion of the obstacles and possible pathways towards 
enhanced marine resource management will be given. 

FROM THE 1950s TO DATE: A SHORT HISTORY OF MARINE  
RESOuRCE MANAGEMENT IN CHWAKA BAY

Historically, Chwaka Bay was managed through a system of well defined prop-
erty rights and a council of elders, considered wise and highly respected by the 
community. The norms and regulations were developed by the elders committee 
and the four-person local self-government committee known as “Watu Wanne” 
(Pakenham 1947; Tobisson et al. 1998; Mohammed 2004; Interviews with old 
fishermen). Property rights over marine areas were clearly demarcated and con-
sisted of the areas adjacent to the different villages. So, Chwaka village had use 
rights over the mangrove forest, as did the villages of Charawe and ukongoroni. 
Marumbi had the rights over the extensive seagrass beds in front of their coastline 
and uroa and Michamvi were mainly in charge of the coral patches at the mouth of 
the Bay (Interviews with old fishermen). Within each village the rules for resource 
use were created, passed through the council and respected by the majority of the 
population. Also, closure and sanction systems have been reported (Pakenham 
1947; see chap.11). Sanctions were based on social punishment in the form of 
mocking or exclusion to perform fishing or collecting activities (Interviews with 
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old fishermen and women seaweed farmers). Some of these customs are alive to-
day, overlapping with modern practices. It is unclear, however, to what extent they 
are still useful for the regulation of natural resource use. During this time, most 
of the marine activity was traditional (i.e. simple gears made with local materials) 
and most probably with low environmental impacts. Populations were probably 
a tenth of those today and methods used less intensively. Severe conflicts were 
uncommon, likely due to the well defined property rights and high compliance 
levels to local institutions. Women were mainly invertebrate collectors and man-
grove fishers whereas men were mainly small-scale fishers using the traditional 
hand-made dema, basket traps (de la Torre-Castro and Jiddawi 2005; Interviews 
with old fishermen). A few stationary nets have been reported during this time, 
used mainly in the channels (Interviews with senior officials DFMR; Interviews 
with old fishermen). The mangrove poles were of vital importance for the Chwaka 
village and a crucial commodity for Dhow commercial routes (Gilbert 2004). Local 
traditional institutions controlled mangrove pole commerce, tannin production 
as well as shrimp and crab fishing (Mohammed and Jiddawi 1999; Makame et al. 
2002; Mohammed 2004; Masoud and Wild 1995; de la Torre-Castro and Jiddawi 
2005). 

Clockwise from top left: Chwaka village with Mapopwe Creek to the south ; Diverse seagrass 
patches are common important habitats for numerous species; A school of juvenile Siganus sutor 
(local name Tasi); Mangrove stands in Mapopwe Creek. Photos:  Martijn Dorenbosch.
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Mangrove poles have been a highly valued commodity ever since the golden era of 
commerce in Zanzibar (Prins 1967; Sheriff 1987; Gilbert 2004). From the mid-18th 
century, harvest was intensified due to trade and later by the road linking Chwaka 
to Zanzibar Town (Pakenham 1947; Sheriff 2005). Mangrove protection regula-
tions were introduced as early as 1945 with the Wood Cutting Decree (Pakenham 
1947), and were reinforced after the Revolution in 1964 by official management 
plans with clear and restrictive use regulations (Mohammed 2004). Forest con-
servation efforts have been reported at least since 1995 (Masoud and Wild 1995). 
These facts illustrate how traditional systems have been eroding for a long time. 

It is difficult to isolate the factors leading to radical changes in local management 
systems; however, some of the issues found in the literature are the high increase 
in human population with a growth population rate in the area of ca 3.5 percent 
annually (Madeweya et al. 2002), resulting in a decline in resource abundance, 
damage to the mangrove forest, and increase in fishing pressure (Nasser 1994; 
Masoud and Wild 1995; Madeweya et al. 2002; Mohammed 2004; Interviews with 
senior officials DFMR; Interviews with fishermen and women seaweed farmers). 
As a consequence, the government authorities looked for new activities and ways 
to tackle these problems. The restrictions in mangrove forest use had long-term 
management consequences especially for the Chwaka village people. When losing 
the property rights over the mangroves, most of Chwaka villagers were forced into 
alternative economic activities and a majority became engaged in net fishing (de 
la Torre-Castro and Jiddawi 2005; de la Torre-Castro and Lindström 2010). The 
geographical position of Chwaka village is a major factor determining access to 
marine resources. Chwaka village is engulfed in the mangrove vicinity and deeply 
affected by the large tidal ranges that dominate the Bay’s circulation (see study site 
picture in chap. 1). The tidal movement and inshore topography render large areas 
of the fishing grounds in front of the village dry during low tides and thus fishers 
from Chwaka village are unable to use them and therefore forced to fish elsewhere 
where the water is deeper. This conduct has however, resulted in trespassing into 
other villages’ fishing grounds, creating conflict. 

A slow erosion of historical institutions for management seems to have taken place 
(Pakenham 1947; Mohammed 2004; de la Torre-Castro and Lindström 2010). 
Information during the revolution period (the decade of the 1960s) is scarce, 
but most likely affected the situation in the Bay. During the 1970s and 1980s the 
new administration attempted to increase the standard of living of the fishermen, 
reflected by the trend towards cooperative organization. The increase in external 
aid, together with pressures for economic reform, resulted in a number of changes 
within the fisheries sector. In the mid 1980s, the influence of the World Bank and 
the International Monetary Fund paved the way for further changes, opening the 
economy to external investors and speeding up structural reforms (Myers 2002; 
Saunders 2011). Incentives for building cooperatives (locally known as “com-
panies”) were given. Governmental provision of gears (mainly stationary nets 
for fishing in the channels), outboard engines and credit facilities to fishermen 
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were made while damaging beach seine nets were banned (e.g. DFMR A3 1994). 
Chwaka village was one of the places that benefited from the credit and loans pro-
grams (uNEP/FAO/PAP/CDA 2000; Haji 2005; Interviews with old fishermen). 
The introduction of stationary nets, although a well-intentioned policy, started 
a process of “netization” in the Bay with unexpected consequences. A discrete 
well-defined system, based on tradition and culture, shifted into a continuous and 
overlapping system of activities and new de facto institutions (de la Torre-Castro 
and Lindström 2010). unlike previous practices in which the villages constrained 
their activities to the adjacent fishing grounds, net fishermen (using drag tech-
niques instead of stationary) began to move over the whole Bay passing over the  
traditional grounds of the other, neighbouring villages. While the exploitation of 
the mangrove forest decreased, the pressure on corals and seagrass beds increased. 
While coral resources were heavily used and habitat damage was a fact due to 
destructive gears and poison use (Pakenham 1947; ICAM 1996; uNEP/FAO/PAP/
CDA 2000; Francis and Bryceson 2001; Mkenda 2001; Jiddawi and Öhman 2002; 
DFMR A4 1995) the fishing pressure shifted to the extensive seagrasses of the Bay 
proper (see also COLE 1995; ICAM 1996; de la Torre-Castro and Lindström 2010). 

The drag-net practice has been adopted mainly by the fishers of Chwaka vil-
lage. According to Myers (2002), Chwaka villagers have searched for modernity 
throughout their historical development (see also Pakenham 1947). By the end of 
the 18th and early 19th century, Chwaka was one of the most developed villages 
in Zanzibar, with a vibrant cultural and commercial life. During the colonial era, 
Chwaka was the organizational centre for the whole eastern part of unguja Island, 
with many administrative organs situated there. Schools, hospitals and even the 
main prison were located in the village. Chwaka was also a leisure and relaxation 
centre for the Indian and British middle and upper classes. The construction of the 
road linking Chwaka to Zanzibar town in the early 1920s contributed significantly 
to increase the importance and development of the village. Historically, Chwaka 
has been the most well connected village in Zanzibar (Pakenham 1947; Sheriff 
2005). 

According to elderly fishermen, the early use of stationary nets in the channels and 
the existence of the traditional shrimp fishery in the mangrove creeks are the two 
main reasons for the initial acceptance of the nets in Chwaka. The gears provided 
initially were of course legal, but net characteristics and techniques have changed 
during the past decades and resulted in the development of the drag-net use and 
technique (Swahili: nyavu za kukokota). New, de facto institutions have been es-
tablished by drag-net fishers. The legislation prohibiting drag-nets (the original 
Fisheries Act of 1988 and the two subsequent legislation: RGZ 1988, 1993; DFMR 
2005 ; recently a new fisheries act was passed in 2010) conflicts with the perception 
that drag-net fishing is “good” and should be the everyday fishing practice. Young 
fishers clearly express their view that drag-net fishing is “good” and “ought to be” 
(de la Torre-Castro and Lindström 2010). Drag-net fishing provides a sense of 
group belonging and joy, social cohesion and economic insurance. It is considered 
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less time consuming and many young and strong members of the population can 
easily join the activity. Another reason for the acceptance is that the drag technique 
sweeps the bottom and can be quickly relocated, it is thus perceived as being more 
effective to land large catches. uncertainty in fishing is handled through increase 
in manpower and by rapid navigation to different fishing grounds and not by 
increasing ecological knowledge, as in the case of basket trap (dema) fishermen 
(de la Torre-Castro and Lindström 2010). 

Women in Chwaka Bay have experienced the most dramatic changes during 
the last decades, being severely affected by the introduction of and opening to 
international markets for seaweed production. Seaweed introduction has been 
promoted by the DFMR and international actors and encouraged under structural 
economic reform initiatives. The interviews indicate that women have experienced 
a shift from the performance of a variety of activities such as invertebrate collec-
tion, cooking, baking and fishing in the mangroves to the domination of a single 
activity, i.e. seaweed cultivation. At present, most of the women in the villages are 
engaged in seaweed farming, paradoxically many of them are also quitting since 
the revenues are very low while the workload is high with reported serious dam-
ages to their health (de la Torre-Castro 2006a; Fröcklin et al. 2012; see chap. 12). 
Positive issues related to increase of women independence have also been reported 
(Forss 2005; Jiddawi 2005).

CHWAKA BAY MANAGEMENT AT PRESENT

Chwaka Bay has witnessed significant periods of change; as have most other parts 
of Tanzania, especially in the last five decades. In integrated systems of humans 
and nature change is the rule rather than the exception. However, many problems 
seem to have persisted over the years. Pakenham (1947), for example, already in 
the late 1940s observed a decrease in resource abundance. His observations are 
remarkable and many of them can still be applied to the present situation. These 
similarities maybe due to the “shifting baselines” phenomenon, but they may also 
reflect the extreme difficulties to achieve sustainable marine resource management 
in the Bay. 

At present, Chwaka Bay is confronted with hard problems such as high fishing 
pressure, conflicts over gears and fishing grounds, unclear property rights (in 
water and in the coastal strip), the problems of the seaweed cultivation cascading 
into social issues, the expansion of the tourism industry and the lack of livelihood 
alternatives. Managers face a difficult task trying to achieve sustainability goals in 
this context of high resource dependence, economic poverty and the co-existence 
of traditional and contemporary resource management systems. In addition, 
managers have not succeeded in creating a common vision for the area, a real 
participatory process providing open and transparent arenas for discussion (de la 
Torre-Castro 2012).
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The intervention of external donors has assisted the development of a series of 
initiatives, mostly benefitting conservation measures, such as the creation of MPAs 
networks (Ruitenbeek, Hewawasam and Ngoile 2005, 3-5, 40-42; Chircop et al. 
2010) and Parks (Saunders 2011). These interventions advocate for a participatory 
approach, but it is unclear who will lead the participation process, how this will be 
done and who ought to participate (see chap.14). The influence of donors chan-
nelling economic resources into management has, during many years, benefitted 
the mangrove ecosystem while the rest of the seascape in the Bay has been left 
unattended. The responsibilities of the different government organizations is un-
clear thus creating coordination and integration problems leading to governance 
failures and the emergence of “informal” governance regimes which do not lead to 
sustainability (de la Torre-Castro 2012).

“Top-down” and “bottom-up”: Actors Dealing with Marine Resources in 
Chwaka Bay

From a “top-down” management perspective, the following governmental actors 
are the most important shaping management in the Bay: The Department of 
Fisheries and Marine Resources (DFMR) (recently re-organized in two differ-
ent units, the Department of Fisheries Development DFD and The Department 
of Marine Resources  DMR), The Department of Commercial Crops, Fruits and 
Forestry (DCCFF), The Department of Environment (DE) and The Tourism 
Commission (TC). The Institute of Marine Sciences (IMS), university of Dar es 
Salaam is the most important academic organization performing research in the 
area. However, international researchers often cooperate with IMS, thus having 
great influence in decision making and high relevance for the research agendas. 

From a “bottom-up” perspective, the main actors are the fishers using different 
gears, i.e. mainly nets of illegal mesh size used for dragging (nyavu za kukokota), 
basket traps (dema), spear (mkuki, kijiti), and handline (mshipi) and women sea-
weed farmers. Other gears present are “uzios” traditional fence traps, but at present 
rarely used as compared to other gears (see chap.1 and 11). These groups of fishers 
are highly self-organized and have their own behaviour and sets of institutions 
based on their interests, perceptions and every day practices (de la Torre-Castro 
and Lindström 2010). Ignoring these social and cultural institutional elements has 
lead to management failure in the Bay; expressed as low compliance to the differ-
ent fisheries regulations, uncontrolled marine resource use and to some extent 
ecosystem degradation (de la Torre-Castro and Rönnbäck 2004; de la Torre-Castro 
and Lindström 2010). 

Management in the oceanic part of the Bay has been dominated by a struggle 
between the authorities trying to stop illegal drag-net fishers through the creation 
of the Chwaka by-law and the drag-net fishers fighting for their rights to continue 
fishing. This struggle has been described in de la Torre-Castro and Lindström 
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(2010); and this chapter will not recall all the complex issues involved. Suffice 
to say that it has created the most severe conflict between fishermen of different 
gears (drag-nets vs. basket traps) and between villages (mainly between Chwaka 
vs. Marumbi, and also others like uroa) and has seriously affected the possibilities 
for trust-building and cooperation at Bay level. From an ecological point of view, 
fishing pressure is very high in the seagrasses where these conflicts take place. This 
is serious since the seagrass beds provide numerous goods and ecological services 
and are key nursery grounds in the Bay (see chap. 5 and 10). 

In addition, the Chwaka Bay area has been used as a model or template for 
Integrated Coastal Management in Zanzibar. However, in reality, these “top-down” 
projects have been projects “on paper” and not implemented as delineated. The 
Chwaka Bay-Paje area was a pilot site of a joint uNEP/FAO project on Integrated 
Coastal Zone Management - a major concern being the lack of a formal manage-
ment framework. However, the initiative was based on rapid appraisal methodol-
ogy (see uNEP/FAO/PAP/CDA 2000; Bunce et al. 2002) and was unable to detect 
the root causes of the problems and conflicts. It also failed to address sustainability 
at multiple scales. It has been suggested that these rapid appraisals are not effective 
tools for long term planning neither for knowledge acquisition (de la Torre-Castro 
2006a). The final result was a document with management recommendations, 
but it was not anchored in deep knowledge and democratic processes that give 
voice to the communities around the Bay. Another problem has been the lack of 
financial capacity to work practically on the different recommendations.  Some 
of the general recommendations were the following, i.e. strengthen community 
participation, incorporation of by-laws for traditional management, awareness 
rise and improvement of marine resource knowledge, support of alternative activi-
ties (provision of larger vessels for off-shore fishery, increase seaweed production, 
promotion of agriculture, and village development loans), enforcement of existing 
laws, and strengthened relationships between the villages in the area. 

The Chwaka Bay-Paje project, albeit mainly a “paper” project, exerted deep influ-
ence on the tailoring of management plans in Zanzibar. Based on this example, the 
management strategy for the whole of unguja and Pemba islands was developed 
(uNEP/FAO/PAP/CDA 2000). The uNEP/FAO/PAP/CDA (2000) report is in fact 
one of the most important management documents for the whole of Zanzibar, rich 
in information and details. The document also addresses responsible authorities 
for each management issue and includes time-tables to reach the targets. However, 
implementation of the suggestions and follow ups have been lacking. Some of the 
reasons for that are the lack of continuation of financial support and the coordina-
tion failures between government agencies.

A major management issue is that Chwaka Bay has the largest stand of mangrove 
forest in Zanzibar, occupying all the southern part of the Bay. Mohammed (2004) 
describes the changes from traditional mangrove and pole commercial use to the 
present where use restrictions have been imposed to the villagers. The successful 
lobbying to protect mangrove forest world-wide penetrated Zanzibar, and most of 



287

the management efforts and economic resources were directed to protect the valu-
able coastal forest including the large mangrove stand part of the Jozani Forest. 
In this process, international donors from developed countries played important 
roles, since they clearly directed economic funds for the promotion of forestry 
management and conservation. Local initiatives also were aware of conservation 
measures and stipulated their value for local communities (e.g. Masoud and Wild 
1995). The long term lobbying towards protection has been very successful and the 
forest achieved the status of National Park of Tanzania in 2004 (RGZ 2004). 

While this achievement is without doubt a major conservation triumph, it has 
also constituted a major factor promoting management failures in Chwaka Bay, 
since the institutional design does not fit with the ecological characteristics of 
the Bay. The efforts have been directed into a single ecosystem and the rest of the 
Bay, rich in other ecosystems and resources (e.g. coral reefs, seagrass beds and 
mudflats), has been left without meaningful attention. Management is fragmented 
and focused on land rather than in the oceanic part which supports the fisheries 
which provide fundamental livelihoods and food security to the population. The 
ecological and social characteristics of the Bay calls for an ecosystem based ap-
proach, considering the wider seascape. The uniqueness of the Chwaka Bay with 
a large diversity of biotopes, some endemic species and probably high genetic 
diversity, has been pointed out clearly in the socio-economic study by Mohammed 
and Jiddawi (1999). The authors remarked that preference should be given to the 
resource users in decision-making and benefit distribution; however, history has 
benefitted ad hoc ecosystem conservation in a setting in which external donors 
have strong influence and the local monitoring capacities are low, thus leading to 
a very limited success, for example the persistent problems of mangrove degrada-
tion as noted by various authors (e.g. Madeweya et al. 2002). The Jozani-Chwaka 
Bay national park has so far no clear benefits to individuals or communities and 
different conflicts have arisen; for example, between conservation of the endemic 
Red colobus monkey (Procolobus kirkii) and local inhabitants, with the monkeys 
cherished as a tourist attraction while damaging crops and stealing  fruit from 
family cultivation plots, shambas (Saunders 2011). 

Lack of Common Vision, Different Management Plans, External Actors 
Role and the Goal of Conservation
Probably one of the crucial reasons for management failure in the Bay is the lack 
of a common vision leading to the establishment of clear management goals – a 
step crucial for management success. The fundamental questions about what do 
Chwaka people want, what role the different actors ought to play and what institu-
tions and governance structures can make this possible have not been answered 
thoroughly (see chap. 14). To date, there is no comprehensive management plan 
designed with ecosystem and co-management elements stressing participation. 
Rather, the focus on single ecosystems is still prevailing as explained in what fol-
lows (de la Torre-Castro 2012). 
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The World Bank with the project entitled “The Marine and Coastal Environmental 
Management Project” (MACEMP) has become a major actor during the last 
years reinforcing “top-down” management. The project started its implementa-
tion in 2005 and had the overall objective of enhance management and sustain-
ability of marine resources in the united Republic of Tanzania. The investment 
was huge, totalling about 65 million uSD (MACEMP http://web.worldbank.org; 
see Ruitenbeek, Hewawasam and Ngoile 2005, for the planning and vision). The 
project had its final first period (2005-2012, closing date February 2013), during 
which the approach for Chwaka Bay was to create a Marine Protected Area encom-
passing Mnemba Island. Other initiatives in the Bay have been to direct fishers’ 
and women seaweed farmers’ organization into local committees (however, these 
groups are facing the problems of local elite domination),  gear exchange programs 
as well as boats and engine provision (that have not been enough in numbers and 
have not reached all fishers, and in some cases exacerbated internal conflicts and 
increased inequality) and efforts to move people away from marine resource use 
to alternative activities through the Coastal Community Action Fund. The latter 
provides financial support to start small-scale projects such as chicken farms, 
beekeeping, etc.; however the system to apply and access the funds is complicated 
and does not favour the poor and illiterate. Although several achievements are 
acknowledged, the final evaluation of the project’s impact on livelihoods is still to 
be expected, but preliminary research results indicate that the goals to enhance 
management and increase income for the local coastal communities are faraway 
from being fulfilled (de la Torre-Castro, unpublished data). 

One of the MACEMP’s core idea was to establish a series of Marine Protected Areas 
network covering a large extension of the Tanzanian coasts including Zanzibar 
(Ruitenbeek, Hewawasam and Ngoile 2005, 5). In Chwaka Bay, the most impor-
tant measure has been the creation of a large MPA with the acronym MIMCA 
(Mnemba Island Marine Conservation Area). This MPA comprises most of the 
unguja Island East Coast from Michamvi Peninsula lower part to the northern tip 
of the Island and the upper part of the unguja Island west coast down to Kiwinjeni 
(DFMR 2010, 7). The whole of Chwaka Bay, with its surrounding villages and the 
Mnemba Island atoll are included within the new MPA demarcation (see Figure 
1 in chap. 1). Mnemba is one of the most attractive diving and snorkelling sites in 
Zanzibar operating under a private regime as stated in the management draft plan, 
“the island is very popular tourist destination through Mnemba Island Lodge that 
is currently managed by South African Company, the Conservation Corporation 
Africa (CCA) who operates tourist hotel/lodges throughout southern and eastern 
Africa” (DFMR 2010, 18). As the name of the plan suggests, the focus of attention 
is on Mnemba Island and its coral reefs; clearly expressed in the zonation scheme. 
The zones are designed from total conservation (i.e. exclusion zones) to general 
use areas. Several coral reefs close to Mnemba are completely protected, while 
Chwaka Bay has no special status and falls in the “general use” category. At this 
very moment, the plan is in its implementation phase and it is expected to be ready 
by 2015 (DFMR 2010). One of the most serious issues is that the mission statement 
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of the MIMCA conservation area is vague about resource use issues, such as small-
scale fisheries and instead stresses issues like conservation, recreation and scenic 
enjoyment. Sustainability and benefit sharing are mentioned in the draft plan, but 
it is unclear how to achieve them (DFMR 2010, 37-38) 

Two crucial risks are already identified in the present chapter. There is a high risk 
that the history of projects “on paper” will be repeated. Without real participa-
tion of the local communities, monitoring and control, and real benefits from 
marine protection, the likelihood of success is very low. In addition, one of the 
most long-lived conflicts in Zanzibar is between local fishers of Matemwe village 
and the private regime managing tourism of Mnemba Island that is not positive 
to local fishing in the surrounding areas. The second risk is that once again, the 
lack of a seascape perspective will create allocation problems; in this case most of 
the economic resources, human capacity and research will be allocated to coral 
protection surrounding the Mnemba Island for recreational purposes and not to 
the oceanic part in Chwaka Bay, neither to the surrounding villages which are all 
highly dependent on fisheries.

Due to pressures from the World Bank to show results, the government authorities 
in Zanzibar have updated the policy regarding Integrated Coastal Management, 
producing a new document with guidelines (RGZ 2009) (see chap. 14). This 
document is, however, very similar to the previous document coordinated by the 
Department of Environment and the uNEP (uNEP/FAO/PAP 2000), and only 
modest changes can be identified. As Lindström explains in Chapter 14, this docu-
ment is created in a “top-down” fashion and it is unclear regarding participation 
and the role of local institutions. For example the Shehia’s role in coastal manage-
ment is unclear (see chap.14). 

Table 1. Overview of the main documents dealing with marine management in Chwaka Bay, 
Zanzibar, Tanzania. 

Document Main management issues raised in the document with relevance 
for Chwaka Bay

Fisheries Law/Act (1988)

Revolutionary Gov-
ernment of Zanzibar 
together with DFMR

This is the original fisheries law for Zanzibar. It has been revised 
a couple of times (RGZ 1993, DFMR 2005). The last revision was 
passed in 2010 (see below).

The law applies to the whole of Zanzibar and not only Chwaka. 
Several issues are very relevant for Chwaka, for example the 
prohibition of damaging gears such as drag-nets is very clear in 
the document. The law also gives space to the director of DFMR to 
establish specific management measures. For Chwaka for example, 
the law gives an opening to protect especially valuable spawning 
grounds. The law also stipulates that fishing in nursery grounds is 
forbidden (for example the vast seagrass meadows in Chwaka Bay).



290

ICAM (1996)

Financed by the uNEP 
Regional Seas Program, 
FAO, Eastern African 
Trust Fund, uSAID, GEF, 
Economic and develop-
ment services from East 
and Southern Africa, 
Dept. of Environment 
(Zanzibar). 

The Chwaka Bay-Paje 
ICAM plan

Vision to foster parallel sustainable resource use and conservation

Chwaka Bay case is used as a model/template nationwide

Problems identified: Rapid expansion of tourism, need for par-
ticipatory approaches, lack of baseline data, a general perception 
of increase pressure on resource use. Artisanal fisheries, seaweed 
farming and mangrove use as main livelihoods. Major conflicts in 
the area. Identification of critical ecosystems and habitats such as 
mangroves, coral reefs, seagrass meadows, beaches, coastal thick-
ets, water resources, palm fringes.

Issues to tackle: Declining fish populations, formalization of 
seaweed farms ownership, sustainable harvest of mangrove forest, 
maintaining tourism within environmental carrying capacity, local 
benefits of the tourism industry, harmony between traditional and 
non traditional activities, incorporate local goals into decision 
making, awareness, and dialogue to solve conflicts.

Enforce by the Coastal Resource Management Committee with 
representatives of the local and national governments, villagers, 
private interest. Sub-committees on critical habitats, fisheries, 
seaweed farming, mangrove management, tourism.

Major points in the  management suggestion:
Sustain and enhance the quality of village life (infrastructure, liveli-
hoods and opportunities, education and culture)
Conservation of critical habitats (zoning system for use and con-
servation areas)
Fisheries management
Seaweed farming zoning and management and property rights
Mangrove forest management
Sustainable tourism 
Land use and zoning issues

Mohammed and  
Jiddawi (1999)

CARE NGO

This document is not a management plan, but the first system-
atic socio-economic study conducted in the Chwaka Bay area. It 
stresses the ecological and economic values as basis for manage-
ment. Points out the diversity of biotopes, endemic species, etc. 
Points out the changes from traditional activities to new activities 
and the arising conflicts. 

Consider conservation plans as appropriate first steps for manage-
ment.

Promotes sustainability and priority to local resource users
Protection of species and genetic diversity
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Promotes alternative alternatives, such as “real” ecotourism
Priority and involvement and participation of the local communi-
ties together with other stakeholders
Promotes monitoring, evaluation and research
Proposal for zoning plans to achieve the balance between use and 
conservation.

uNEP/FAO/PAP (2000)

uNEP, Regional Seas  
Program
FAO
PAP
Sida (facilitated the final 
discussion workshop to 
produced the document)

Major issues delineated in the ICM for the whole Zanzibar were 
based on Chwaka Bay as an example. Different sectoral strategies 
were created based on the Chwaka experience and knowledge 
gained, and included the following:
Development aspects and poverty alleviation according to the 
Zanzibar vision 2020. 
Conservation of critical habitats (mangroves, seagrasses, corals, 
sandy beaches, etc.) based on the Fisheries law (1988) and Envi-
ronmental law (1996).
Management and conservation of mangroves and other coastal 
forest
Fisheries management (including inshore and offshore, conflicts 
issues, seaweed farming, illegal gears, education and awareness, 
identification of maximum sustainable yields, improve fisheries 
statistics)
Tourism sector (sustainable tourism approach, water manage-
ment, consideration of critical habitats, rehabilitation of degraded 
habitats, erosion control, user pays principle)
Land use and zoning (regulation of land allocation, waste manage-
ment systems, rehabilitation of degraded areas and erosion control, 
addressing conflicts, monitoring and use of marine resources).

TCMP (2000)

Review of the knowledge 
in marine issues by re-
searchers from the region

This document is a review of the knowledge about coastal ecosys-
tems. It identifies the problems with hotel construction too close to 
the beach areas. Coastal erosion, the beach has seen a reduction of 
about 50 m since 1947.

The Fisheries Policy  
(2000)

DFMR

The objectives of fisheries management are to:
Increase fish catches in artisanal fisheries in a sustainable manner
Stop the use of destructive fishing gear
Promote the conservation of the marine environment through 
enforcement of the legislation, community participation and envi-
ronmental education.
The policy promotes collaborative management and the develop-
ment of local by-laws to guide local fishing, as well as co-manage-
ment of coastal zone areas to ensure sound management practices, 
and it encourages coordination through integrated and holistic 
approaches. 
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Chwaka Bay-by law 
(2001)
  
DFMR

Forbid all kind of nets in the Chwaka Bay area in water and in 
land.

Makame et al. (2002)

DCCFF

The Jozani Chwaka Bay Mangrove Management Plan. Approach 
conservation with community participation. Zonation system (Z1, 
total protection; Z2 cutting cycles of 10 yrs, Z3 forest production 
areas cycles of 10 yrs). Community activities, income generation 
through ecotourism, highlight the nursery importance for shrimp, 
fish and shellfish, management units into two main creeks and sub-
units (Mapopwe, with Charawe and Mapopwe villages and Kinani 
with Michamvi and ukongoroni). 
Nested monitoring and organization of the management plan: DC-
CFF, conservation unit, forest management unit, villages commit-
tees and forest guards. Government of Austria and CARE project 
initiated the conservation efforts. 

RGZ (2004)
Jozani Chwaka Bay Na-
tional Park order

CARE key actor

DCCFF
MANREC

This is the legal document with the declaration of the Jozani park 
as national park reserve. The document stipulates the ownership 
of the land in the park, the management of the park, the activities 
allowed and the demarcation of the park. 

The main points for park management are: Wardens role in con-
servation and protection, community service and involvement, 
tourism management, education and the importance of the park 
for science and ecology. 

Permits to harvest wild dates palms, honey, medicinal plants and 
for wood cutting can be held. 

Traditional activities, such as burials or those associated with 
taboos can be conducted with permission

Research can be conducted with permission

The demarcation area extends to Chwaka village and the Mapopwe 
creek in the mangrove forest. The land ownership issue for the 
Chwaka people and those in Mapopwe and Charawe villages is 
thus unclear. 
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DFMR (2010)
MIMCA Area Manage-
ment Plan (draft)

World Bank through 
MACEMP program,
Implementation period 
(2010-2015).

The MIMCA plan is part 
of the implementation of 
the vision Blueprint 2050, 
in which the marine 
management is focus on 
a network of Marine Pro-
tected Areas (MPAs) for 
Tanzania and Zanzibar.

This management plan is the one being established and promoted 
at present. The main approach is to establish an MPA compris-
ing Mnemba Island and Chwaka Bay. The MPA extension is large 
covering from Michamvi up north a large part of Zanzibar’s East 
coast and the northern tip of Zanzibar island, including the North 
West coast. 

The document has a clear focus on conservation of the Mnemba 
Island coral reefs. Chwaka Bay only falls into the zonation category 
“general zone”.

Zonation approach, with the following categories 1) core areas 
with total protection, includes Kichwani Spot and Mnemba coral 
garden, House reef and Tangini  2) Specified used, includes Shein 
and Kichafi reefs 3) General use zones the rest of the MIMCA area 
4) Buffer zones, are considered in the plan but the actual places are 
unclear in the plan. 

The mission: “The mission of MIMCA is to provide regionally sig-
nificant opportunities for public enrichment through recreational 
activity, education and scenic enjoyment while conserving the 
areas marine resources and other natural and cultural resources.”

The goals: “To protect, conserve and restore the species and 
biological diversities of living marine resources and the ecosys-
tem process of the marine area. To manage the marine area so 
at to promote sustainability of the existing resources. To ensure 
that communities and other local resident users in the vicinity of 
MIMCA are involved in all phases of planning, development and 
management and share in the benefit of the operation of the con-
served area and have priority on the resource use, and economic 
opportunity. To promote community education and dissemination 
of information concerning conservation and sustainable use.  To 
facilitate research and monitor resource condition and uses within 
MIMCA”
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Fisheries Act (2010)

Revolutionary  
Government of Zanzibar 
together with DFMR

This is the revised document form the precedents 1988, 1993 and 
2005. It was passed in the House of Representatives Zanzibar on 
March 31st 2010, thus the fisheries law/act 1988 was repealed. 

The document is similar to the original but it is clearer in language 
and scope. The authority of the Director of DFMR to create man-
agement plans, measures and administration is very broad. One of 
the main functions of the DFMR is stipulated as to encourage the 
sustainable use of marine resources. The document gives clear and 
broader restrictions in the illegal gears. Beach seines for dragging 
or other uses, weirs, spear guns, electrical or diving devices for 
fishing are not allowed. Hence the “uzios” from Chwaka Bay are 
classed as illegal gears as well as the drag-nets. It is also restrictive 
of the mesh sizes that should be clear for a particular site. 

The new document stresses conservation explicitly. In the Part V 
about conservation measures, it is written that “There shall be a 
Marine Conservation unit under the Department responsible for 
fisheries”. 

An equivalent unit for sustainable management of small-scale 
fisheries is not stipulated. 

Protection to juveniles is well developed. The act states that it is 
forbidden “to catch, retain, land, sell, buy, receive or have in his 
possession any fish of less than a minimum size prescribed for that 
species of fish”. 

Zanzibar is certainly experiencing a re-organization phase at the moment and 
the results will show in due time. In the next section, some management failures 
already identified for the area will be exposed. Hopefully the local people, authori-
ties and donors will revise these issues and try to address them in the future. 

Table 1 highlights the relevant documents that have delineated management in 
Chwaka Bay. Although community involvement is normally acknowledged, there 
are unclear results of sustainable resource use but there are clear results in conser-
vation measures (the Jozani Chwaka Bay National Park and the MIMCA MPA). 
The table also provides information about the main donors for each management 
plan. 
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PLANS, RESuLTS AND FACTORS HINDERING BETTER  
MANAGEMENT ACHIEVEMENTS

 Table 1 also shows that many of the critical issues facing Chwaka Bay have been 
identified a long time ago, but the promotion of conservation goals and not sus-
tainable resource use appears to have been the main focus. This approach towards 
conservation has followed international trends. Clear examples of the latter are the 
denomination of the Jozani Forest as a national park and the delineation of the 
MIMCA MPA. The MIMCA plan will focus on protection of coral reefs around the 
Mnemba Island and not for instance, support and enhance small-scale fisheries 
with better fish population modelling, monitoring, fisheries data collection and 
analysis, as stated by Mohammed and Jiddawi (1999). MPAs are popular tools for 
marine management, but certainly not panaceas (Jentoft et al. 2007; Jentoft and 
Chuenpagdee 2009). In the MIMCA management plan it is stated that all stake-
holders and specially villagers have been consulted (my emphasis) to create the 
MPA and participation is explicitly specified as a method for the MPA creation 
and implementation (DFMR 2010, 3). It is unclear, however, how Chwaka people 
were consulted and why the Chwaka people would have promoted and voted for 
a proposal that does not address their urgent resource problems and livelihood 
needs. This rather suggests that lack of “real” participation of the resource users in 
decision-making has been repeated. 

Besides management “on paper” and lack of participation, the management plans 
for Chwaka fail to acknowledge cross-scale interactions which are relevant in the 
ecological as well as in the social sphere. Chwaka Bay has not been considered as 
a management unit following the natural boundaries and connections between 
ecosystems (mangroves, seagrasses and corals) (see chap. 9 and 10). An ecosystem 
approach with a clear seascape perspective is lacking, and thus the connectivity 
between sub-systems and habitats is not catered for. Two recent studies address-
ing genetic diversity of fish in East Africa illustrate the poor potential of MPAs 
as management tools when other genetic, biological and ecological features are 
ignored (Visram et al. 2010; Henriksson 2010). Acknowledging connectivity and 
the key role of seagrasses for fish productivity in the Bay is crucial. Chwaka Bay is 
a hot-spot of seagrass diversity, but this fact has not been seriously considered in 
management decisions. For successful marine resource management, the natural 
ecological features and not only administrative boundaries should be followed. Not 
considering this leads to the problem of the fit between institutions and ecosystems 
(Folke et al. 1998). In Chwaka Bay, other misfits between institutions have been 
identified, dealing with respect to regulative, normative and cultural elements; and 
clashes between resource users, for example, between old and traditional basket 
traps dema fishers and young and modern drag-net nyavu za kukokota fishers (de 
la Torre-Castro and Lindström 2010). The heterogeneity among  resource users is 
very high in Chwaka Bay and identity elements regarding to village belonging and 
gear use are very strong complicating the common framing and understanding of 
problems and solutions (de la Torre-Castro, et al. in preparation). Another exam-
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ple of scale and organizational failure is the attempt to solve the conflicts among 
fishers and the committees formation at village but not at Bay level. This situation 
might be due to the lack of bridging organizations, arenas for discussion and lack 
of coordination between government authorities. Olsson et al. (2007) and Shultz 
(2009) have identified the existence of bridging organizations as key factors to 
promote effective management. In addition, failure to allocate resources equitably 
has left the oceanic part of the Bay unmanaged. The lack of clear direction has 
promoted the emergence of unsustainable practices; which over time have tipped 
the system into environmental degradation following a path towards unsustain-
ability (de la Torre-Castro 2012). The local village committees are generally weak. 
This is a prevailing problem since traditional systems have been disrupted (ICAM 
1996; Tobisson et al. 1998; Mohammed 2004; de la Torre-Castro and Lindström 
2010) and the new committees are imposed in a top-down fashion by authorities 
promoting decentralization and devolution (RGZ 2009; chap.14). Nevertheless, 
traditional elements are still relevant and it is a hard task to make sense and man-
age the mixture of co-existent traditional and modern elements.

There are no properly-established monitoring systems or systematic ways to as-
sess resource use and ecosystem health in Chwaka Bay. The monitoring system 
is mainly dependent on a single individual, the Bwana Diko (monitoring agent 
employed by the DFMR), who collects data on fish catches, prices, number of fish-
ers, etc. However, as explained by de la Torre-Castro (2006b), they face dilemmas 
decreasing institutional efficiency. The dilemmas faced by the monitoring agents 
are poverty (sometimes they have to engage in other work due to their own low 
salaries and it is often difficult to report illegal techniques used by poor fishers), 
loyalty (being part of the monitored village it is difficult to handle loyalty vis-à- 
vis fellow villagers and the employer), kinship (resulting in difficulties to report 
friends and members of their own extended family) and control (inability to 
react to the large number of resource use activities performed at the same time). 
Without proper monitoring, lack of information to generate knowledge prevails 
and the adoption of flexible and adaptive management schemes becomes difficult 
and inadequate. 

There are few studies evaluating the performance of the different management 
authorities in Zanzibar, but there is a general perception that they have limited re-
sources and human capacity, a fact that certainly constrains management success. 
International donor influence is prevalent and donors are key actors dictating the 
conditions and priorities of management and conservation in Zanzibar in general 
and Chwaka Bay is not an exemption. Managers and government authorities, in a 
well-intentioned manner, have cooperated and accepted the different conditions 
imposed by donors and have channelled financial resources into activities that 
many times are already decided by the donor countries. Donors have also great in-
fluence in capacity building in Zanzibar and mainland Tanzania since they provide 
scholarships in certain research areas of their interest which do not necessarily 
reflect local needs for coastal management, neither the young students’ aspirations 
nor previous knowledge.  
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PuTTING LOCAL NEEDS FIRST: TOWARDS A NEW  
MANAGEMENT DIRECTION IN CHWAKA BAY

The management history of Chwaka Bay has been complicated, multifaceted and 
affected by internal and external factors. Management is a process and not a pre-
scribed remedy that assures success, resource abundance and ecosystem health. 
There are clear limits to governability and design; in this context MPAs are not 
an exemption (Jentoft et al. 2007). The internal dynamics and forces in Chwaka 
Bay have been stronger than the regulatory control and state intervention (de la 
Torre-Castro and Lindström 2010; de la Torre-Castro, in preparation); at the same 
time, as described in this chapter, the management plans have essential problems 
of their own. 

To enhance management in the Bay from a practical point of view, several factors 
have to be taken into account. Some of them are straightforward, such as consider-
ing the variety of resource users and different activities, to create consensus around 
zonation and a continuous dialogue and cooperation between locals, government 
and representatives of civil society. One of the key issues is to create a formal way 
to analyze the management process from planning to results. This analysis will 
create scope for learning and adaptation as shown by other experiences dealing 
with coastal management in Tanzania (Torell 2004). It will also promote proper 
evaluation of the different management initiatives. There are several ways to do it; 
one of the most common is to check the fulfilment of objectives using quantita-
tive indicators. A more meaningful way is to use for example, the “Management/
policy cycle steps” and generated outcomes, as suggested by Olsen et al. (1997) 

A better future for the Chwaka Bay people depends on the sustainable use of natural resources. 
Photo: Maricela de la Torre-Castro.
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and Olsen, Page and Ochoa (2009). In this cycle, five clear steps for management 
are defined: 1) Identification of issues and priorities; 2) Preparation of a program 
delineating roles, actors, institutional capacity and goals; 3) Dealing with formal 
funding, formalize management plan, commitment to change behaviour; 4) 
Implementation with sustained participation, constituencies and authorities; and 
finally, 5) Evaluation, learning form the experiences, successes, failures and review 
in a constructive way. A key issue is to have clear explicit goals; vague formulations 
such as “to achieve sustainable development” will not promote tangible advance-
ments. Another important issue for the future of the Bay is to deal properly with 
the problem of the fit between the existing institutions and the actual bio-physical 
setting. A better fit for the area will be to adopt an ecosystem approach consid-
ering the whole seascape (i.e. interlinkages between main ecosystems). In terms 
of biodiversity, geomorphology and the well- defined seascape, Chwaka Bay is a 
unique tropical system. The Bay is remarkable in for example seagrass diversity 
and abundance which should be considered in management plans. 

Since the local people must be situated as central actors in the management 
process, the seascape approach combined with co-management and ecosystem 
stewardship is promising (Chapin et al. 2010). Co-management and stewardship 
approaches promote “real” participation, thus can be crucial for empowerment 
(e.g. Jentoft 2005). People ought to be the means and the goals of the manage-
ment process; their very needs acknowledged and their rights to resource use and 
management ratified. Chwaka Bay is a unique natural system with people sharing 
a common history and deep cultural roots (Pakenham 1947; Tobisson et al. 1998; 
Gilbert 2004). To date, the dominating focus on conservation, the lack of a holistic 
approach and failure to consider resource users seriously have lead to unsuccessful 
management. Current management plans often miss the context of poverty and 
resource dependence; with a narrow conservationist focus, as explained above, the 
likelihood to repeat previous mistakes is very high. In Chwaka Bay the focus has 
been on protection and conservation of the Jozani mangrove and coastal forest 
for a long time. At present, focus has shifted to the coral reefs that are utilized 
for various tourism activities in Mnemba. The analysis of management over time 
presented in this chapter, illustrates that conservation and development have been 
very difficult to balance (see Brown 2003). Management for conservation tends to 
alienate the locals form their traditional livelihoods, accompanied by the absence 
of clear results of ecosystem enhancement. Conservation has to move away from 
the simplistic perspective in which it is believed that people can be separated from 
the environment (Folke 2006). This is particularly important in the tropics where 
basic needs are fulfilled by the use of natural resources. The promotion of suitable 
and realistic livelihood options, as well as sustainable development of small-scale 
fisheries are urgently needed. The final management outcome should be “a desir-
able and dynamic balance between social and environmental conditions” (Olsen 
2003). Legitimate questions need to be addressed, i.e. who benefits from these 
management plans? What are the distributional effects of the proposed manage-
ment arrangements? unless local needs and livelihoods are given a central role in 
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the management process, and development and poverty alleviation are thoroughly 
integrated into coastal management strategies, new attempts will not change the 
trajectory towards sustainability, but rather will reproduce undesirable situations. 
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