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ABSTRACT  

Why do some local governments provide efficient and responsive public services in 

the health and education sectors, while others exhibit high levels of local political 

turbulence, administrative incompetence and fiscal turmoil? These questions have 

become increasingly important in view of Indonesia’s pronounced shift from 

authoritarian–centralised to democratic–decentralised local government. This study 

enhances the understanding of decentralized governance in allocating resources for 

the health and education sectors at the local government level within a framework of 

decentralization. The research questions of this study are: 1) what is the governance 

of allocating resources for the health and education sectors in a decentralized mode 

of government (DMG) in two regencies in East Java (Indonesia) Jember and 

Situbondo?, and 2) What determines local government governance performance of 

the health and education sectors in a DMG?  

 

To address these research questions this thesis employs a case study approach to 

provide a link between the theoretical framework (Baxter & Jack, 2008; Lewis-Beck, 

Bryman, & Liao, 2003; Tellis, 1997) of decentralization and the complex and 

dynamic situation currently emerging from democratic local governance in the 

Indonesian DMG context. The thesis employs a Local Government Performance 

Barometer (LGDPB) as an analytical framework for assessing the governance and 

performance of allocating resources for the health and educations sectors in two 

regencies of Indonesia - Jember and Situbondo. LGDPB is a combination of two 

existing models. The first is the framework of comparative decentralization 

developed by Boex and Yilmaz (2010) and the second is the universal local 

governance index model developed by PACT and Impact Alliance (Laberge, 

Moretto, Narang, & Wilde, 2010). 

 

There are two important conclusions based on the analysis contained in this thesis. 

One relates to lessons learned surrounding the governance of allocating resources in 

a DMG in the Indonesian context and the other relates to achieving potential benefits 

that may flow from recommended changes to the implementation of decentralization.  

The lessons learned from the findings show the need for identifying the conditions 

necessary for allocating resources in a DMG context. At local government level, this 

is not solely dependant on the principles and the governance of decentralization. 

 

This study makes several recommendations for fostering conditions for the 

successful governance of allocating resources in a DMG. These include: 1) reducing 

the power authority of the central party structure over local government parties in 

order to improve the quality of local political structures and local elections; 2) 

fostering accountability and transparency in the decision-making processes in the 

governance of allocating resources by employing an information technology-based 

system to monitor the process of citizen-driven participatory planning forums in 

local government level; 3) simplifying the central government’s lengthy process of 

distributing funds and associated regulatory guidelines to improve the quality of 

local fiscal governance for the health and education sectors. This simplification 

could potentially diminish the current drawn-out bureaucratic stages, without 

reducing the central government’s monetary authority over the local government 

budget. All of these recommendations could foster greater benefit for the governance 

of allocating resources in a DMG in democratic local settings.  
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Chapter 1 

The Governance of Decentralized Mode of Local Government 

1.1 Introduction 

What determines local government performance and outcomes in a decentralized 

mode of government (DMG)? Why do some local governments provide efficient and 

responsive public services in the health and education sectors, while others exhibit 

high levels of local political turbulence, administrative incompetence and fiscal 

turmoil? These questions have become increasingly important in view of Indonesia’s 

pronounced shift from authoritarian–centralised to democratic–decentralised local 

government. Decentralization has brought radical change in the organization and 

structure of Indonesian local government. Central, provincial, and district 

governments stand as relatively separate entities, making both vertical and horizontal 

coordination more challenging, especially for delivering services for two prominent 

sectors: health and education. 

  

Decentralization currently has been implemented for fifteen years and has produced 

different outcomes in a diverse range of localities across Indonesia. Decentralization 

results in development at the local government level, but in different circumstances 

decentralization reform has weakened the health sector and resulted in varied and 

uneven outcomes in the education sector. Moreover, the specific characteristics of 

each locality’s democratic local governance (DLG) settings and their differing levels 

of local political, technical and managerial capability influence the responses of local 

government stakeholders to decentralization policy.  

 

This study enhances the understanding of decentralized governance in allocating 

resources for the health and education sectors at the local government level within 

the overall framework of decentralization which comprises political devolution, 

administrative and fiscal governance (Boex & Yilmaz, 2010). The thesis will 

contend that decentralization reform in Indonesia impacts local government in 

several ways. Moreover, the specific characteristics of local government and the 

democratic local governance settings as well as the divergent levels of their 

responses to decentralization policy effect the implementation of these policies.  
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The research question of this study is; 1) what is the governance of allocating 

resources for the health and education sectors in a DMG in two regencies in East 

Java (Indonesia) Jember and Situbondo? and 2) What determines local government 

governance performance of the health and education sectors in a DMG? The study 

reported in this thesis employs a qualitative methodology with a critical approach for 

presenting a case study of decentralization governance in allocating resources for the 

health and education sectors. The application of case study approach in this thesis 

enables a linkage with the theoretical framework (Baxter & Jack, 2008; Lewis-Beck 

et al., 2003; Tellis, 1997) of decentralization, to the current dynamics and the 

complexity around democratic local governance in a DMG in the Indonesian context. 

In this thesis two case studies are undertaken, it will closely examine a small number 

of specific localities, chosen to encompass a range of characteristics: poor and rich; 

remote and urban.  

 

The setting for the case study is two local government regencies in East Java 

bounded by specific characteristics. The Regency of Jember represents an urban 

local government area with an annual regional gross domestic product of 19, 210.151 

trillion rupiah (East Java Province Bureau of  Regional Planing and Development, 

2011). It covers an area of 3,092.34 square kilometers, incorporating 31 sub-districts 

and 248 villages as well as 82 small islands. In contrast, the Regency of Situbondo is 

quite different from Jember. Situbondo comprises only 1,669.50 square kilometers 

and is classified as a remote area. It consists of 17 districts and 132 villages. 

Situbondo represents a local government with a lower annual regional gross 

domestic products of 5.768,431 trillion rupiah (East Java Province Bureau of  

Regional Planing and Development, 2011).  

1.2 Conceptualizing Decentralization for Allocating Resources  

Decentralization has been understood in various ways depending on the interest and 

perspectives of the observers (Cohen & Peterson, 1999). Several theorists like Bahl 

and Nath (1986),Oates (1999b) and Bird and Vaillancourt (2008) have defined 

decentralization from an economic perspective while others like Mawhood (1983), 

Smith (1997) and Faguet (2011) interpret decentralization from a political 

perspective. As a concept for delivering authority and responsibility to the lower 

level of government, decentralization has existed since the 1980s. At the time 
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Cheema and Rondinelli (1983) defined decentralization as the transfer of planning, 

decision making, or administrative authority from the central government to its field 

organizations, local administrative units, semi-autonomous organizations, local 

government or non-governmental organizations.  

 

Mawhood (1983) rejects the notion of transfer of power, preferring to consider 

decentralization as the sharing of part of the governmental power by a central ruling 

group with other groups, each having authority within a specific area or state. 

Siedentopf (1987) explores the idea of decentralization as a political devolution by 

proposing three key principles. The first of these is that local government operates at 

separate levels with less or no control by central authorities. To allow this, local 

government must have clear geographical boundaries. The second is that in order to 

achieve autonomy from central government, local government needs the power to 

secure financial resources to perform their functions. The third prescribes a 

reciprocal power relationship between central and local government. 

 

Focusing on organizational issues, Smith (1997) states that decentralization means a 

choice between different types of public institutions. These vary in terms of the 

extent of the areas over which they have jurisdiction, the range of functions 

delegated to local institutions, the level of discretion allowed, and the manner in 

which decision-makers are recruited. The effect is to produce institutions that are 

primarily political or bureaucratic or a mixture of both. Moving to the new 

millennium, Peters and Pierre (2000) concur that local autonomy means 

decentralizing state authority to the local and regional institutions. They urge a need 

to redefine paradigmatic modes for governing society that tend toward centralization 

that neglects local preferences for local development. Decentralizing state authority 

means devolving government so that it is closer to the people, as well as improving 

the quality of local government.  

 

The notion of political devolution, attached to the concepts of decentralization, is 

also endorsed by the World Bank which defines  decentralization as the transfer of 

authority and responsibility for public functions from the central government to 

subordinate or quasi-independent government organizations and or the private sector 

(World Bank, 2000). Finally, as the idea of decentralization developed since the 
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post-World War II, it has tackled various implications, changing its targets and 

structures. When the first wave of decentralization emerged in the  post-World War 

II period to the 1970s, notions of decentralization focused on deconcentrating 

various levels of government structures and organization (Cheema & Rondinelli, 

1983). The second iteration of decentralization, starting in the mid-1980s, broadened 

the idea to incorporate political power sharing, democratization, and market 

liberalization, extending the degree of sector decision making. During the 1990s, 

decentralization was seen as a way of opening governance to wider public 

participation through organizations of civil society (Cheema & Rondinelli, 2007).  

 

Despite a number of agreed principles on delegating power to regions, 

decentralization terminology encompasses everything from administrative 

devolution within a unitary government structure to the transfer of authority to the 

private sector or privatized organizations. The effect has been to shift power and 

authority from the central to a smaller level or unit of organization. The rise of 

decentralization has thus promulgated the concepts of local autonomy that have 

interacted with and reshaped power relations between local government and the 

state. 

 

Cheema and Rondinelli (2007) re-conceptualized three primary forms of 

decentralization, the three Ds, in terms of delegating authority within the 

intergovernmental relationship. The first is deconcentration; this is sought to shift 

administrative responsibilities from central ministries and departments to regional 

and local administrative levels by establishing field offices of national departments 

and transferring some authority for decision-making to regional field staff. Second, 

devolution is aimed at strengthening local governments by granting them the 

authority, responsibility, and resources to provide services and infrastructure, protect 

public health and safety, and formulate and implement local policies. Third, through 

delegation, national government shifts management authority for specific functions 

to semiautonomous organizations and state enterprises, regional planning and area 

development agencies, and multi- and single-purpose public authorities. In 

conclusion, the definition of decentralization laid out by Cheema and Rondinelli 

(2007) emphasized two important aspect of decentralization: the transfer of political 
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authority and the transfer of administration to decentralized institutions in their own 

right.  

 

Triesman’s (2002) study of decentralization and its concomitant  quality of 

government posit three reasons for expecting that decentralization should improve 

the quality of government. First, it makes local officials more accountable, second it 

improves public officials’ knowledge of local conditions, and third, it facilitates a 

better matching of policies to local needs and interest. Finally, decentralization is 

expected to also facilitate more effective local government activity by providing 

localized coordinating structures. 

  

More recent theoretical arguments concerning decentralization come from Faguet 

(2011). His notion emphasises that decentralization is one of the most important 

reforms of the past generation, both in terms of the number of countries affected and 

the potentially deep implications for the nature and quality of governance. He 

concurs that a DMG will improve governance by making government more 

accountable and responsive to the governed. In addition, he concludes that 

decentralization could increase political competition, improve public accountability, 

reduce political instability, and impose incentive-compatible limits on government 

power, as well as threaten fiscal sustainability. Although this conception of 

decentralization offers some benefits in fostering local development, unresolved 

arguments remain regarding the merits of allocating resources for public goods, 

especially in a DMG, for example Prud'homme (1995) negative’s argument on the 

pitfalls of decentralization which is discussed later in this section. 

 

In his classic, The Theory of Public Finance, Musgrave (1959) suggests that, for 

conceptual purposes, the functions of government should be separated into three 

branches, macroeconomic stabilization, income redistribution, and resource 

allocation. These functions epitomize the provision of optimum public goods, from 

the national to the local level, the redistribution of income, and the maintenance of 

stable conditions of the economy under the commitment of efficiency. The 

arguments above mimic the principles of decentralization, especially in delivering 

power and allocating resources from the central government to the lower tier of 

government.  
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Other authors such as Prud'homme (1995) contest this view of decentralization. He 

outlines several problems that occur in allocating resources in a decentralized 

developing country. Prud’Homme contends that in most developing countries the 

problem is not to reveal fine differences in preferences between jurisdictions, but to 

satisfy the basic needs of the citizen. He argues that, in many developing countries, 

where land and labor markets do not function well and democracy is in its infancy, it 

is not realistic to assume that people can move easily between jurisdictions or make 

their voices heard through the political process. The impediments embedded in 

decentralization principles potentially reduce electorate preferences. Finally, even if 

elected officials wanted to fulfill the mandate ascribed from their constituents, they 

cannot, because of a gross mismatch between available resources and promised 

expenditures. This, he argues, will trigger the problem of allocating resources in 

DMG within a developing country.  

 

The premise of allocating resources is adopted chiefly from the Musgravian 

perspective that the policies of subnational governments should be allowed to differ 

in order to reflect the preferences of their population. This premise is supported by 

Oates  who contended that in a democratic society decentralization will result in a 

better match of supply and demand for local public goods. Further, he argued that 

subnational government is closer to the people than the central government; hence it 

has better information about the preferences of the local population, as well as 

delivering better responses to variations in demands for goods and services in 

different localities. In addition, under decentralization, authority moves to 

jurisdictions that encompass less social diversity and fractionalization among local 

governments, hence less extreme variations in preferences of the citizens.  

Azfar, Kähkönen, Lanyi, Meagher, and Rutherford (2004) identified two dimensions 

of decentralization that could benefit governance at the local government. First, 

decentralization improves governance in public service provision by fostering the 

efficiency of resources allocation (allocative efficiency). Second, decentralization 

allows for a combination of promoting accountability, reducing corruption, and 

improving cost recovery (productive efficiency) for the local government. Oates 
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(1999) endorses the benefit of decentralization in supporting more effective 

allocation of resources because the consumption of goods and services  

“Is limited to their own jurisdictions. By tailoring outputs of such 

goods and services to the particular preferences and circumstances 

of their constituencies, decentralized provision increases 

economic welfare above that which results from the more uniform 

levels of such services that are likely under national provision. 

The basic point here is simply that the efficient level of output of 

a ‘local’ public good (i.e., that for which the sum of residents' 

marginal benefits equals marginal cost) is likely to vary across 

jurisdictions as a result of both differences in preferences and cost 

differentials” (Oates, 1999a, p. 1121). 

 

According to this logic, allocation of resources by means of fiscal decentralization 

will accelerate public goods and public services delivery to the people. This means it 

is easier for the local government to grasp the interest of the people in their own 

localities. Further, some advocates of decentralization also believe that 

decentralization will provide local authorities with the ability to identify people’s 

needs conveniently and apply the appropriate form and level of public service 

(Rondinelli, McCullough, & Johnson, 1989). In addition, allocating resources by 

means of fiscal decentralization of spending power and taxing is considered to allow 

subnational governments to design schemes that match the demands of their 

constituents. In turn, this, they argue, will increase the efficiency of local 

governments’ policies.  

 

It has been contended that a DMG may provide competition among local 

governments. This means that decentralization is assumed to increase the possibility 

that local government will respond to local demand (Tiebout, 1956). Further, 

competition allows a variety of bundles of local public goods to be produced, and 

individuals can reveal their preferences for those goods by exercising some forms of 

extreme exit option such as moving jurisdictions to satisfy their tastes. By this logic, 

local government should pay attention to the preferences of the citizen to avoid 

risking the loss of tax revenue (Oates, 1972). In short, it is concluded that a 

decentralized mode government will increase efficiency of local government’s 

policies as well as fostering an improvement on the process of allocating resources at 

local government level.  
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In the view of decentralization literature that gravitates on the benefits and pitfalls of 

decentralized mode of government (which will be discussed in Chapter 2), this study 

will identify limitations surrounding the governance of allocating resources for the 

health and education sectors, especially in the context of democratic local 

governance (DLG) in two regencies of East Java: Jember and Situbondo. 

 

1.3 Decentralization in Indonesia  

Decentralization in Indonesia has a long-standing historical journey from the Dutch 

occupation to the emergence of democratization during the Reformasi movement in 

1998. Debates about decentralization arose in discussions over the form of 

Indonesian government structure that emerged before Indonesia’s proclamation of 

Independence on 17 August 1945. Most of the debates sought to formulate the 

system and the basic philosophy of the incoming state (Mokhsen, 2003). Prior to 

this, there was wide agreement that the federal system briefly adopted by Indonesia 

in 1949-1950 was a Dutch imposition and it may well have been a divide and rule 

strategy of the retreating Dutch (Ferrazzi, 2000).   

 

The 1945 Indonesian constitution guarantees the division of the country into "large 

and small" regions with the consideration of the "consultative principle" and the 

traditional rights of special regions. This logic provided the basis for the New Order 

regime under Suharto to establish provincial regions and smaller district regions 

within them that were ostensibly autonomous and non-hierarchical in principle (Law 

No. 5/1974). Because regional autonomy is not explained in detail in the 

constitution, its bounds must be set in law. The absence of a code of conduct of 

regional autonomy granted the executive extremely strong powers under the 1945 

constitution. For example, the president was empowered to determine the nature of 

regional autonomy. The era of  the 1970s and 1980s saw the emergence of 

centralization in the Indonesia government system because by this time Indonesia 

was under military rule (Hadiz, 2010). During this period, the Soeharto regime 

centralized political and military power. In turn, this resulted in a centralized 

Indonesian governmental system under the ambiguous decentralization Law No. 

5/1974. However, in reality, this law was perfect rhetoric for the Indonesian 

government in order to maintain is centralized power by imposing centrally 

governed domination over the regions and the application of pseudo decentralization 
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with tight control. This also meant, in practice, Law No. 5/1974 mandated local 

governments to implement local autonomy, although in reality the central 

government had a stranglehold on local government authorities (Devas, 1997).  

 

Up to 1998, the process of decentralization in Indonesia was, at best, well planned 

but poorly implemented, leading to a degree of frustration at the local level, with 

excessive central control (Ferrazzi, 2000; McAndrews, 1986; Schiller, 1996). The 

legal frameworks for implementing decentralization at provincial and local 

government levels, embedded in Law No. 5/1974, initially promised 

decentralization. However, somewhat paradoxically, the system carrying out the 

implementation was itself centralist.  

 

Since the fall of the Soeharto regime in 1998, a flurry of openness about the newly 

decentralized system has emerged in Indonesia. Law No. 22/1999 produced new 

directions toward decentralization.  This was an outcome of the Reformasi 

movement that sought to replace authoritarian centralism with politically motivated 

democratic decentralization (Fritzen, 2009).  

 

In short, Kaho, Bayo, Parlindungan, Jamson, and Mada (2012) conclude the essence 

of the new law reversed the old directions of communication between central and 

local government while giving more responsibility to the provinces, cities and 

regencies. However, the substance of Law No. 22/1999 was considered vague in 

several parts. As a result this triggered conflict between the central and the local 

government, a conflict molded by different interpretations and understandings of the 

division of authority, as well as problems around the endowment process for the 

general allocation of funds (DAU—Dana Alokasi Umum) and territorial boundary 

issues (Kaho et al., 2012).  

 

Conflict arising in decentralization in Indonesia moved the national government to 

introduce a new law on local government, Law No. 32/2004, to address problems 

that emerged during the early stages of decentralization, as well as to synergize the 

arrangement of local government (Butt, 2010).  The following table will list several 

of the differences among Law No. 5/1974, Law No. 22/1999 and Law No. 32/2004. 
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Table 1.01  

Differences Amongst Law No. 5/1974, Law No. 22/1999 and Law No. 32/2004 
Aspect Law No 5/1974 Law No 22/199 Law No 32/2004 

Decentralization 

model 

Deconcentration and 

delegation 
Devolution Devolution 

Functional system Level approach Size and content approach 
Size and content 

approach 

Accountability 
Local Government responsible 

to Central Government 

Local Government 

responsible to Local 

Government Parliament 

Local Government 

responsible to Local 

Government 

Parliament 

Local government 

Local Government referring to  

Head of the Local Government 

and Local Parliament 

Local Government 

referring to Head of the 

Local Government and 

Local Government staff 

Head of Local 

Government and 

Local Parliament 

The function of local 

government 

Limited function of Local 

Government 

Local Government 

reserved to 11 rights of 

functions 

Local Government 

reserved to 16 rights 

of functions 

Source: Constructed from Kaho et al. (2012) 

 

The table above highlights that the new Law No. 32/2004 aims to synergize the 

arrangement of local government as well as addressing various problems that arise 

by employing “concurrence functions”
1
. 

As a rational political choice, Indonesia’s decentralization policies encourage 

delivering autonomous local government, as well as democratizing provinces and 

regencies that are capable of improving their own local capabilities in maintaining 

their day-to-day government. By gaining capabilities and competency in maintaining 

their jurisdictions, the assumption is that they will improve the capacity of 

provinces’ and regencies’ political and administrative authorities. Following this 

logic, it becomes very important to assess the democratic local governance setting in 

the two regencies of Jember and Situbondo in order to understand the governance of 

allocating resources for the health and education sectors, as well as what determines 

local government’s governance performance in the health and education sectors in a 

DMG. 

Available studies have concluded that decentralization reform in Indonesia affects 

the local government in several ways, especially in the delivery of public services. 

                                                           
1
 The concurrency principle is applied to any government affairs. Thus, whatever and whenever the 

central government exercises its power, it means that provincial authorities and the authorities of 
the regency/municipality have a similar power to exercise it, only its scale is different (Schiavo-

Campo & McFerson, 2014). 
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Several studies focus on decentralization and its impact on the health and education 

sectors in Indonesia. They include: Arze del Granado, Fengler, Ragatz, and Yavuz 

(2007), Friedman, Heywood, Marks, Saadah, and Choi (2006) Heywood and 

Harahap (2009) Kruse, Pradhan, and Sparrow (2009) Kruse, Pradhan, and Sparrow 

(2009) Kruse, Pradhan, and Sparrow (2009) Kruse, Pradhan, and Sparrow (2009) 

Kruse, Pradhan, and Sparrow (2009) Kruse, Pradhan, and Sparrow (2009) Kruse, 

Pradhan, and Sparrow (2009),,Kristiansen and Santoso (2006),Kristiansen and 

Pratikno (2006), Lieberman, Capuno, and Van Minh (2005), and Widyanti and 

Suryahadi (2008). Further, Heywood and Choi (2010)   highlight the weakness of 

Indonesian health system performance under decentralization, while Hodge, Firth, 

Jimenez-Soto, and Trisnantoro (2015)  focus attention on the inequalities of health 

service delivery in a decentralized Indonesian government. On the other hand, the 

effect of decentralization in the governance of the education sector has been 

substantially affecting the educational outcomes at the local level (Leer, 2016).These 

research studies have all demonstrated that decentralization plays a crucial part in 

determining the quality of public service delivery in local and regional government, 

especially in the health and education sectors in Indonesia.  

 

Contemporaneously, there has arisen a volume of published studies focusing on 

political devolution, administrative, and financial aspects of decentralization in 

Indonesia. Income disparities are the focus of Shankar and Shah (2001) work, while 

Lewis (2005); (Lewis, 2014) have focused attention on the fiscal outcomes. 

McCulloch and Suharnoko Sjahrir (2008) have studied economic outcomes such as 

growth in Indonesia. There are also several studies focusing on fiscal 

decentralization, for example Alm, Martinez-Vazquez, and Indrawati (2004). Others 

show how expenditures should be delegated and how intergovernmental transfer 

should be distributed (Silver, Azis, & Schroeder, 2001); (B.  Brodjonegoro & 

Vazquez, 2002). Peter Heywood and N. P. Harahap (2009) highlight the 

contradictions between the improvement on public spending and its outcome, while 

B. Brodjonegoro (2009) raises concern about the current fiscal decentralization and 

local governments’ financial situations while  Pepinsky and Wihardja (2011) outline 

the lingering issues of accountability in relation to the economic performance of 

local government in a decentralized Indonesia.  
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From the political aspect of decentralization, there are several works that highlight  

party-candidate relationships in local politics (Buehler & Tan, 2007), political party 

fragmentation (Ufen, 2011), political devolution in relation to corruption (Hofman, 

Kaiser, & Schulze, 2009), and the local government administrative budget over 

spending (Sjahrir, Kis-Katos, & Schulze, 2014).However, studies on the impact of 

decentralization on the primary sectors of health and education in specific localities 

are limited. 

 

Simatupang (2009) research is one of the exceptions to this, where decentralization 

outcomes in the health and education sectors in Indonesia were evaluated. The study 

highlights different outcomes as a result of decentralization for the education sector 

compared to the health sector in Indonesia. The study concluded that there has been 

a significant alteration in education outcomes under decentralization in Indonesia. In 

general, more than 50% of regencies experienced improvement in education 

outcomes, such as literacy rates (overall and female), increased years of schooling 

and reduction in dropout rates for primary and secondary education.  

 

In contrast, the study found little or no improvement in the health sector following 

decentralization. Simatupang contends that most regency have even experienced 

declining usage of health facilities. Indicators such as health service utilization rate, 

birth deliveries attended by medical worker, immunization coverage and 

contraceptive usage have worsened in most regencies since decentralization. In short, 

Simatupang concluded that decentralization reform in Indonesia has produced 

different outcomes for the health and education sectors.  

 

Despite some evident progress in one crucial sector which local government impacts 

significantly, education, this has not come easily. Suryadarma (2012), expanded on 

Simatupang’s findings by highlighting challenges in education sector. His study 

focuses on the impact of corruption on the effectiveness of public spending on 

Indonesian education sector at the local government level. The findings reveal that 

public spending appears to have a negligible effect on school enrolment in highly 

corrupt regions, but a statistically significant, positive and relatively large effect in 

less corrupt local government regions. In contrast, public spending has no significant 

effect on school performance (in terms of the national examination pass rate at junior 
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secondary school). In short, his research concludes that pouring more public funds 

into the education system is unlikely to bring about improvement unless it is 

accompanied by efforts to improve governance in the sector.  

 

Extending Suryadarma’s (2012) findings on the lack of effectiveness in spending in 

the education sector, Samer and Pedro (2013) contend that the declining quality of 

basic Indonesian education at the local government level after the introduction of 

decentralization is driven by two factors. The first is the failure of the expensive 

policy of teacher certification in improving the quality of teachers. The second is 

inefficiency and weakness in education sector governance at the local government 

level.  

 

Responding to Indonesian local government spending inefficiencies during 

decentralization, Sjahrir et al. (2014) offer the explanation that the decentralization 

process has substantially weakened accountability mechanisms at the local level. In 

other words, the lack of local government transparency in the governance of public 

sector substantially relates to the devolution of authority to the local level. Such 

devolution has shifted considerable financial resources and decision-making power 

to units that previously were merely executing orders from the central government. 

Therefore, the specific characteristic of local government and the democratic local 

governance settings as well as their differing levels of political, technical and 

managerial capability influence their responses to decentralization policy.  

 

This study poses two questions: 

What is the governance process in allocating resources for the health and education 

sectors in a DMG in two regencies in East Java (Indonesia), Jember and Situbondo?  

What determines local government performance for the health and education sectors 

in a DMG?  

 

This study on decentralization in the Indonesia local government context will unpack 

what determines the local governance performance by investigating the governance 

of allocating resources for the health and education sectors in a DMG. 
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1.4 Methodological Approach to the Study 

This study employs a qualitative methodological approach. Qualitative research is an 

approach that enables the researcher to explore in detail social and organizational 

characteristics and individual behaviors and their meanings (Lapan, Quartaroli, & 

Riemer, 2012). This approach to research is a situated activity that locates the 

observer in the world, it consists of a set of interpretative, material practices that 

makes the world visible (Denzin & Lincoln, 2005).  

 

The study reported in this thesis employs a qualitative methodology with a critical 

approach for presenting a case study of decentralization governance in allocating 

resources for the health and education sectors. A critical approach in the field of 

qualitative research holds that social and political structures shape and retain power 

over the lives of individuals and communities, and create disparities as well (Kuhn, 

1962). A critical approach focuses on unpacking the factors that determine and 

operate as structural barriers within the society at large (Lapan et al., 2012). This 

study employs an ethnographic approach (Somekh & Lewin, 2011) for data 

collection and analysis, in describing, exploring and comparing the nature and the 

process of governance in allocating resources for the health and education sectors in 

democratic local government contexts within the framework of decentralization.  

 

It will explore the above issues by collecting data from civil society and examining 

localities, their communities and the local governments of Jember and Situbondo. 

Local government in this research refers to the legislative and executive arms of 

local government, while civil society and communities in Indonesia refers to a rich 

array of social groups and movements such as NGOs, mass organizations and the 

media at local government level (Antlöv, Brinkerhoff, & Rapp, 2008). 

 

In the process of data analysis this research employs a qualitative framework 

analysis to provide clear steps and produce highly structured outputs of summarized 

data (Gale, Heath, Cameron, Rashid, & Redwood, 2013). This process of data 

analysis comprises two stages. The first stage incorporates interactive data analysis 

following Miles, Huberman, and Saldana (2014) argument on three concurrent flows 

of activity. In the second stage, data display, data from the first stage becomes the 

baseline for the application of a bipolar scale to the answers of the key informants 
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(McCroskey & Richmond, 1989) about the performance of local government in a 

DMG.  

 

This is done by combining two existing models as a framework: the universal local 

governance barometer index model developed by PACT and Impact Alliance 

(Laberge et al., 2010) and the framework of comparative decentralization developed 

by Boex and Yilmaz (2010). Both these models complement each other, especially 

for providing a framework of assessment that reflects and represents the local 

context and local priorities for describing the strengths and weaknesses of a specific 

governance situation (Laberge et al., 2010, p. 61). This combination produces an 

analytical tool which this researcher has named the local government 

decentralization performance barometer (LGDPB).  

 

Table 1.0.2 

 

 

Table 1.02 represent the assessment framework for data analysis for the study 

reported in this thesis. This framework assesses the implementation of 

decentralization using two aspects that explore governance in a decentralized 

context. In the left column is the technical dimension (political, administrative and 

fiscal aspects of decentralization), while the right column contains indicators of each 

of these dimensions. Further elaboration on the approach for data analysis will be 

discussed in Chapter 2 (Section LGPDB) and Chapter 3 (Section Case Study Data 

Analysis). 
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1.5 The Importance of this Study  

There are some important reasons to study the current state of the governance of 

allocating resources for the health and education sectors in a DMG. First, Indonesia 

is the fourth most populous nation in the world. Any significant impact of 

decentralization will affect more than 250 million people in approximately 539 local 

and provincial governments. 

 

Second, Indonesia for 30 years had been regarded as featuring one of the most 

centralized systems of government in the world. The arrival of Indonesian 

decentralization was a deliberate and conscious repudiation (in the context of 

Reformasi) of this highly centralized system with the ambitious intention of 

replacing it by one with a radically decentralized political system. 

Indonesia presents itself as a potentially unique case within the decentralization 

experience. The findings in this thesis may make a significant contribution to 

understanding the impact of decentralization in Indonesia, especially in terms of the 

governance of allocating resources for the health and education sectors in a DMG. 

 

Third, the specific local foci of the study reported in this thesis are quite distinctive. 

There is an enormous range and diversity of local contexts in Indonesia. The 

regencies chosen as case studies for this study have been selected to give an 

indication of some major differences within the range: they encompass resource-poor 

and resource-rich local governments, as well as remote and urban dimensions. No 

previous study has investigated this specific combination of regencies.  

 

Finally, the current Indonesian program of decentralization has been implemented 

for 15 years. Therefore, this study can contribute to the academic understanding of 

the impact of decentralization in Indonesia’s health and education sector in specific 

localities and regencies.  

 

1.6 Significance and Limitations of this Study  

The particular local focus of the study reported in this thesis also makes a 

contribution to the field of public policy with the respect to decentralization. The 

geographical, social and economic range encompassed within Indonesia is huge. By 

assessing a small range of specific localities chosen to incorporate a range of 
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characteristics, poor and rich, remote and urban, this thesis adds local specificity and 

detail to understanding how local government allocates its resources to the health 

and education sectors in a DMG. In addition, it builds an understanding of the 

impact of decentralization at local government levels in managing and providing 

health and education sector services. 

 

However, the contribution of this study is also necessarily limited in a number of 

respects. It is not able to address every complexity in the process of decentralization. 

One of these is the rapid rate of change in both the policy and political environments 

in Indonesia and another is the fact that decentralization is limited to a specific time 

period (2000-2015). Within this Suwandi (2001) articulates the planned three-staged 

implementation of the Indonesian decentralization strategy. The years 2001-2003 

were designated as the preparation stage (early arrival of decentralization prior to 

direct election), the years 2004-2007 as the consolidation stage and the period from 

2007 onwards as the implementation stage (direct election).This study will examine 

the progress at the implementation stage of decentralization. 

 

This study will not focus and examine the details of reform of governance and 

institutional arrangements. In legislative terms, this means that the study reported in 

this thesis focuses essentially on the consequences of Law No. 22/1999 and its 

amendment by Law No. 32/2004. Both laws are very complex and tackle a wide 

range of issues. Law No. 32/2004, in particular consists of 240 articles, dealing with 

more than 40 policy sectors, encompassing approximately 497 local and provincial 

governments, and covering the government framework in regencies (kabupaten) and 

cities (Kota). It also covers 19 articles regarding the regulation of village government 

and administration, a particular context that the study reported in this thesis did not 

investigate. 

1.7 Chapter Outline  

Chapter Two appraises aspects of governance in the context of decentralization. It 

critically analyzes some of the concepts and arguments that flow from the academic 

literature focusing on this area. This literature review will discuss four important 

notions in the study of decentralization and the democratic local governance (DLG) 

mechanism for understanding the issues surround allocating resources in a DMG. 
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First is the importance of decentralization as an issue of governance. Second are the 

detrimental aspects of decentralization for local governance. Third is allocating 

resources in a DMG. Fourth is democratic local governance (DLG including the 

barometer model in this thesis for assessing local government decentralization 

performance (the LGBPD). 

 

Chapter Three covers the methodology and research design used in the current study 

and reported in this thesis. This research design aims to assess a range of specific 

localities, chosen to encompass a variety of characteristics: resource-poor, resource-

rich, remote and urban local governments in a DMG. The study employs a 

qualitative approach with case studies, developing a conceptual framework in the 

process of data analysis on the governance of allocating resources for the health and 

education sectors in a decentralized mode of local government, which is the LGDPB.  

 

Chapter Four describes the current mechanisms for the governance of local 

government in Indonesia, especially the ideas of how local government in Indonesia 

is working and exercising its power under a DMG. This description concentrates on 

the current decentralization policy making process, governance and the mechanisms 

of allocating resources in the health and education sectors in Indonesia. 

 

Chapters Five and Six launch the data analysis process by focusing on data reduction 

within the framework of the LGPDB to form three dimensions: (1) administrative 

governance; (2) local fiscal governance and (3) political devolution. The discussion 

will be focused on the dimension of administrative and local fiscal governance 

(political devolution will be discussed in Chapter Seven). This will include the 

profile of each of the regency, as well as the decision making processes for planning 

the allocation of resources under the local government budget, with attention on the 

health and education sectors. Chapter Five describes Jember, while Chapter Six 

focuses on Situbondo.  

 

Chapter Seven extends upon Chapters Five and Six with a focus on political 

devolution, particularly on the framework of LGBPD within the democratic local 

governance (DLG) settings of the two local Indonesian governments under study, 

Jember and Situbondo. This chapter also appraises the political devolution 
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dimension by focusing on the mechanisms of citizen participation for the 

accountability (Blair, 2000) of the governance in the health and education sectors.  

 

Chapter Eight provides detailed analysis on the performance of the health and 

education sectors in Jember and Situbondo. This will shed light on the local 

government decentralization performance barometer (LGPD) by inspecting three 

important dimensions of decentralized government: local political devolution, 

administrative governance and local fiscal governance (Boex & Yilmaz, 2010). 

 

Chapter Nine provides conclusion and recommendations of the thesis, relating the 

new material with the theme and pointing out the lessons to be learnt on the 

governance of allocating resources for the health and education sectors in a DMG, 

especially in the two regencies of Jember and Situbondo. It does this in three ways. 

First, it explores key findings. In doing so it draws out important factors that provide 

understanding on critical issues and lessons taken from the case studies of Jember 

and Situbondo. Second, it presents the comparative performance of each regency 

according to the LGPDB dimensions of political devolution, and administrative and 

local fiscal governance. Third, it looks more widely to lessons and recommendations 

taken from this study, especially those attempting to foster and improve governance 

in allocating resources for the health and education sectors, in the context of 

Indonesian DMG, as well as any other newly democratic local government in a 

DMG setting. 
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Chapter 2 

Decentralization Governance and Allocating Resources in a DMG:  

Theory and Practice 

2.1 Introduction 

This chapter discusses several aspects of decentralization governance. It appraises 

some of the concepts and arguments from the relevant academic literature. This 

literature review will construct four important notions: 1) the importance of 

decentralization governance; 2) detrimental aspects of decentralization for local 

governance; 3) allocating resources in a DMG; and 4) democratic local governance, 

including mechanisms of citizen participation and accountability in a DMG. The 

literature review will discuss each of these in turn.  

2.2 The Importance of Decentralization for Governance 

The emergence of decentralization throughout the world has provoked questions of 

whether and how it has played a part in fostering accountable and responsible 

governance. The World Bank defines governance as “the traditions and institutions 

by which authority in a country is exercised”. This includes: (1) the process by 

which governments are selected, monitored, and replaced, (2) the capacity of the 

government to effectively formulate and implement sound policies, and (3) the 

respect of citizens and the state for the institutions that govern economic and social 

interactions among them (Kaufmann, Kraay, &Mastruzzi, 2004, p. 254. By 

constructing “two measures of governance corresponding to each of these three 

areas—Voice and Accountability, Political Stability and Absence of Violence/ 

Terrorism, Government Effectiveness, Regulatory Quality, Rule of Law, and Control 

of Corruption— Kaufmann, Kraay and Mastruzzi  (2011) developed six dimensions 

of governance thst form indicators of accountability and responsibility in 

governance. These dimensions are highly dependent on each other. Adding another 

perspective, Grindle (2010) posits that UNDP has taken a strong interest in the 

promotion of good governance, singling out characteristics like participation, 

transparency, accountability, effectiveness, and equity as most important. 
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Furthermore, as the concept of governance expanded, so did thinking about the 

rationale, objectives, and forms of decentralization. Decentralization now 

encompasses not only the transfer of power, authority, and responsibility within 

government but also the sharing of authority and resources for shaping public policy 

within society.  Campbell (2003), posits decentralization as a quiet revolution. In this 

expanding concept of governance, decentralization practices can be categorized into 

at least four forms: administrative, political, fiscal, and economic (Cheema & 

Rondinelli, 2007).  

 

Cheema and Rondinelli (2007) proposed four concepts that give specific outlines on 

the focus of governance decentralization. Each delivers a different locus and focus as 

follows. Administrative decentralization focusses on deconcentration of central 

government structures and bureaucracies, delegation of central government authority 

and responsibility to semiautonomous agents of the state, and decentralized 

cooperation of government agencies performing similar functions through 

“twinning” arrangements. 

 

Political decentralization focuses on the transfer of political power. More 

specifically, it refers to a variety of mechanisms and procedures for increasing 

citizen participation in selecting political representatives and in the making of public 

policy. Implicit in the transfer of power are changes in the structure of the 

government through devolution of powers and authority to local units of 

government. Transfers of power ensure power-sharing amongst democratic 

institutions within the state through federalism, constitutional federations, or 

autonomous regions. These changes result in the constitution of institutions and 

procedures allowing freedom of association and participation of civil society 

organizations in public decision-making. 

Fiscal decentralization focuses on the means and mechanisms for fiscal cooperation 

in sharing public revenues among all levels of government; for fiscal delegation in 

public revenue raising and expenditure allocation; and for fiscal autonomy for state, 

regional, or local governments. On the other hand, economic decentralization 

focuses on market liberalization, deregulation, privatization of state enterprises, and 

public-private partnerships (Schragger, 2010). 
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As the concepts and forms of decentralization have become more diverse so have the 

objectives of its advocates. Cheema and Rondinelli (2007) outline three forms of 

decentralization as a way for transferring authority responsibility, and resources — 

through deconcentration, delegation, or devolution — from the centre to lower levels 

of administration. These conceptions can be traced back to the 1980s, when Cheema 

and Rondinelli studied the implementation of decentralization in a developing 

country context. Their study outlined that in diverse units of government and under 

local autonomy, a DMG is more likely to produce a diversity of policy responses. A 

DMG offers an option for the local government to produce opportunities for local 

development attached to the needs of the locals.  

 

The following discussion will reflect the positive aspects of decentralization: 1) 

decentralization delivering the principles of democratization at the local level; 2) 

decentralization increasing the quality of government; and 3) decentralization 

promoting regional and local development. Based on the positive notion of 

decentralization for local development, this study will appraise attempts by the local 

government of Jember and Situbondo to implement decentralization, in terms of the 

governance of allocating resources for the health and education sectors.  

 

This discussion will be addressed further in Chapters 4, 5, 6 and 7, the following 

section will discuss three ways in which decentralization is important for 

government, as well as exploring and identify the views of advocates that endorse 

decentralization as providing the tools and methods that deliver democracy and 

prosperity.  

2.2.1 Decentralization: Delivering the Principles of Democratization at the Local Level. 

The word “democracy” means “rule by the people”. However, Heywood (2000) 

contends  there are three important pinnacles for effective democracy: equality, 

participation, and the rule of law. While this definition tells us that the citizens of a 

democracy govern their nation, the principal purpose for which the people establish 

democratic government is the protection and promotion of their rights, interests, and 

welfare. Democracy operates to enlarge the opportunities for the citizen to 
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participate in certain aspects of the process of public policy and decision-making at 

any level of government.  

 

Burki, Perry, and Dillinger (1999) proposed that the trend towards decentralization is 

an outcome of the declining credibility of the centralized state and part of a broader 

trend towards democracy. Moreover, many agree that there is a relationship between 

decentralization and the spread of democratic principles. In addition, donors such as 

the World Bank (2000) have been supporting and endorsing decentralization.  

 

Proponents of decentralization maintain the view that decentralization as 

transformative. Falleti (2010), for example argues that this is the case due to 

decentralization’s ability to transfer the role of central government under the 

principle of subsidiarity. de Mello (2011) expanded this notion and concludes that 

decentralization creates closer proximity for citizenry to participate in local 

government, which may foster social capital by strengthening trust among members 

of the community. That is, decentralization enables smaller localities to collect and 

allocate resources and make public policy decisions at the lowest possible level of 

government. Further, Smith (1985) argued that decentralization is transformative 

because it has several educative aspects about the principles of democracy. He 

believed that with decentralization is attached training in democratic political 

leadership in a local government setting, arguing this will provide local seedbeds for 

prospective political leaders to develop their skills in policy making processes. That 

is to say decentralization provides the local stakeholder with a training ground 

relevant to its own localities as well as to local wisdom. This, Smith posits, creates a 

talent pool that enhances the quality of local and regional politicians.  

 

Most researchers agree that decentralization promotes the principles of 

democratization in the sense of assisting the development of responsive policies and 

services, providing more meaningful opportunities for participation in the political 

process, and, most importantly, promoting the values of bringing government closer 

to its people. The authors cited above concur that decentralization provides the 

people greater accessibility to the local jurisdiction of political and administrative 

authority, which, in turn, assures them more of its accountability and responsibility. 
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2.2.2 Decentralization Increasing the Quality of Government 

Many theoretical reasons have been put forth over many years as to why 

democracies should exhibit better qualities of government than autocracies. 

Promoting the values and the principles of democratization, decentralization also 

aims to increase the quality of government. The quality of government has often 

been associated with the term “governance” (University of Gothenburg, 2010). The 

most frequently used definition of governance is derived from the World Bank: “the 

traditions and institutions by which authority in a country is exercised”. This 

includes: (1) the process by which governments are selected, monitored, and 

replaced, (2) the capacity of the government to effectively formulate and implement 

sound policies, and (3) the respect of citizens and the state for the institutions that 

govern economic and social interactions among them (D. Kaufmann, Kraay, & 

Mastruzzi, 2004, p. 254).  However, Heywood (2000) contends that the term 

governance has a wider scope than referring only to government alone:  

“ it refers, in its widest sense, to the various way through which 

social life is coordinated, government can therefore be seen as one of 

the organizations involved in governance; it is possible, in other 

words, to have governance without government” (p. 19) 

 

Proponents of decentralization maintain that decentralization will benefit and 

promote the quality of government as well as good governance. One notion 

confirming the subtle relationship between decentralization and improved quality of 

local government comes from Faguet (2004). His study in Bolivia provides an 

understanding of how decentralization significantly changed public investment 

patterns in Bolivia. Throughout the country, investment in education, water and 

sanitation, water management, agriculture and urban development changed 

unambiguously after the 1994 reform. These shifts were strongly and positively 

related to real local needs. In education, water and sanitation, water management, 

and agriculture, post-decentralization investments were higher where illiteracy rates 

were higher, water and sewerage connection rates lower, and malnutrition a greater 

risk, respectively. These changes were driven by the actions of Bolivia’s 250 

smallest, poorest regencies investing newly devolved public funds in their highest-

priority projects. In short, Bolivia’s experience provides well-grounded proof of how 

decentralization led to higher investment in human capital and social services as the 

poorest regions of the country chose projects according to their greatest needs. 
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Furthermore, Said (2005) in his doctoral thesis acknowledged several theorists who 

endorsed decentralization as an important tool for improving the quality of 

government. Some of them are Inman and Rubinfeld (1997), Ostrom, Schroeder, and 

Wynne (1993), and Tiebout (1956). Those theorists believe that decentralized units 

of government have a greater incentive to be more efficient. This factor will lead to 

more efficient competition, subject to market forces through competition from 

neighboring units and the ability of some citizens to relocate if they are dissatisfied.  

 

Treisman (2002) explores three reasons for expecting that decentralization should 

improve the quality of government: making locals officials more accountable, 

improving public officials’ knowledge of local conditions and facilitating a better 

matching of policies to local needs and interests. In addition, a decentralized system 

of government by definition pertains to the local sphere, with local wisdom that 

endorses the fulfillment of local interest. A decentralized system has a greater 

potential to support localities in a creative process than a centralized government. 

Highly centralized government tends to be unresponsive and inefficient and detaches 

localities from their local wisdom. A diversity of government units in autonomy is 

more likely to produce a diversity of policy responses.  

 

2.2.3 Decentralization Promoting Regional and Local Development. 

If decentralization is a power transfer from the national government to regional and 

local governments, then by logic there is an assumption that decentralization puts a 

greater emphasis on the development of regional and local government.  

Decentralization can express local and regional development aspirations while also 

creating more opportunities for localities to work together in the local and regional 

spheres for their development. 

 

In the 1950s the debate on centralized economic development received a great 

amount of attention. One of the debates focused on controlling the activities of 

agencies and ministries aiming to foster gains in the gross national product (GNP). 

Cheema and Rondinelli (1983) claim this created greater disparities between rich and 

poor localities within developing countries, stressing the importance of promoting 

greater equity in the distribution of power to local and regional authorities. Results of 
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their study confirm positive decentralization promotes local and regional 

development, due to local government responsiveness to developments.  

 

Several studies including Cheema and Rondinelli (1983) and Smoke (2001) detail 

the ability of decentralization for delivering and enhancing local development. In 

addition, Balaguer-Coll, Prior, and Tortosa-Ausina (2010) conclude that in a 

decentralized mode of local government, regencies could manage their resources 

more efficiently for local development if they were granted more power. These 

premises are also reinforced by Faguet (2011). His comparative study of 

decentralization in Pakistan, Argentina and Columbia concludes that decentralization 

endorses greater local development in localities if it is embedded with the ability for 

enhancing institutional capacities and a wider decision space, as well as fostering 

higher civic engagement and better governance at the local government level.  

 

Decentralization has also always been associated with delivering development at the 

local level in developing countries. Litvack, Ahmad, and Bird (1998) conclude that 

local development is one of the common rationales around the world for transfer of 

political, administrative and fiscal control to the lower levels of government. This 

and the other studies cited in this section imply that decentralization promises greater 

concern for the locality and greater local responsibility in designing, formulating, 

and implementing development programs. Transferring and giving significant 

authority to the local and regional authorities will address the problems surrounding 

the imbalances between national and local priorities in the process of development. 

 

2.3 Detrimental Aspects of Decentralization for Local Governance  

In academic study, decentralization has produced competing arguments which 

support and reject the concept of decentralization, a topic that has its critics as well 

its advocates. The critics and skeptics are convinced that decentralization will create 

imbalances in the process of local development. For instance Smith (1985) believes 

decentralization challenges the public administration and public service in 

responding to the wide array of local needs in certain localities, which means there is 

a greater need for different approaches for satisfying local needs. However, the 

differing local government capacities, natural resources and fiscal capacities 

significantly aggravate the imbalance between regional and local governments.  
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Responding to the negative aspects that could emerge as a result for implementing 

decentralization, this study appraises some of such negative effects of implementing 

decentralization, especially focusing on the governance of allocating resources for 

the health and education sectors in a DMG in two distinctly different localities, 

Jember and Situbondo. This discussion will be addressed further in Chapter 4, 5, 6 

and 7. The following section explores the pitfalls of decentralization from four 

perspectives: decentralization resulting in decreasing the quality of government, 

decentralization and regional and local inequality, and decentralization fostering 

disintegration and decentralization as a mechanism for corruption. 

2.3.1 Decentralization in Decreasing the Quality of Public Service  

As explored previously, a general understanding of decentralization results in 

assumed greater development in each locality, whether it is at the local or regional 

governmental level. More specifically, proponents of decentralization promote its 

ability to deliver better quality to public services. However, there has been growing 

recognition that decentralization does not deliver on such promises because of the 

fact that local government is not ready to achieve the level of working procedures 

demanded by their new role in a DMG. 

 

Opponents of decentralization such as Crook (2003) and Smith (1985) believe that 

local government’s lack of human, financial and technical resources will prevent it 

from providing appropriate public services in a decentralized environment. Meta-

analysis (Treisman, 2002) of the result of various studies of decentralization across 

166 countries has revealed that countries with more levels of government tend to 

have a less effective public health service and infrastructure. In addition, 

decentralization could hamper public service at the local government level because 

of the inefficient coordination of services, making efficiency reforms difficult to 

implement.  

 

The challenges of decentralization in local government vary. With the emergence of 

decentralization, a decline of public service quality in local government is likely to 

occur. Turner (1999) concurs that this is the case due to local government’s limited 

capacity of local government will affect the quality of public service. Smith (1985), 

insisted that ‘decentralization is not good (merely) in its own right’ (p. 191). In the 
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Indonesian context a work conduct by the Asia Foundation (Satriyo, Putra, Abidin, 

Kusdaryanto, & Bulosan, 2004) highlights that decentralization poses a low 

magnitude for improving the quality of health and education by Indonesian local 

government. Kruse et al. (2009) confirm that insufficient health spending at the local 

government level creates a variety of outcomes in the public health sector. In 

conclusion, decentralization threatens the quality of public service if the central 

government still has better human and financial resources and superior technical 

competence compared to local governments. This decline in public service quality, 

in turn, will result in reduced quality of governance at the local and regional levels. 

 

2.3.2 Decentralization results in regional and local inequality 

As mentioned earlier, the opponents of decentralization are convinced that it will 

promote regional and local inequalities. Theoretically, decentralization of 

government should respond to the needs of each locality through local and regional 

governments, yet results in local responsiveness will vary. The more advanced and 

developed the local government, the faster and more promptly it responds to 

people’s needs. In contrast, the poorer and less developed the local government, the 

slower and later it responds to people’s needs. This will create regional and local 

government inequalities which lead to even greater disparities between individuals 

and regions and within the same country (Smith, 1985, pp. 5-6).  

 

It thus follows that promoting greater local responsiveness in a DMG means that 

decentralization is facilitating local and regional inequalities (Smith, 1985). The 

wide array of localities in a DMG means there is a need for different approaches for 

delivering public administration and public service in responding to the local needs. 

Finally, local diversity relating to natural resources and fiscal capacity will 

significantly contribute to and create inequalities among local and regional 

governments (Smith, 1985). In turn, this could aggravate imbalance between 

regional and local governments, as well as distorting the notion of decentralization in 

addressing local and regional needs. 

 

Prud'homme (1995) contends that decentralization can adversely affect the 

distribution of equity at local government level for two reasons. First, an attempt by 

local government to redress income disparities is unfair. The poor in developed local 
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government areas will be far better off than the poor in less developed local 

government areas. This because that both income and redistribution policies differ 

from region to region. Second, decentralized redistribution is self-defeating in the 

long run for local government. The logic behind this argument is that if a jurisdiction 

adopts policies to redistribute income, imposing high taxes on the rich and giving 

high benefits to the poor, the rich will tend to leave for more lightly taxed areas and 

the poor will tend to move in from areas that offer lower benefits. This will create 

regional and local government inequalities which lead to the varying degrees of 

public service in a DMG. 

 

Moreover, as mentioned above, the varying degree of natural resources and fiscal 

capabilities of local government will impact the quality of public service, resulting in 

greater disparities between individuals and regions and between individuals within 

the country (Smith, 1985). Smith argues the process of decentralization usually 

incorporates the transfers of authority to local and regional government, concluding 

that this will inevitably involve the potential for neglecting disparities in the qualities 

of life between the underdeveloped local governments and the developed local 

governments, and similarly between services in urban local governments and those 

in remote local governments.  

 

2.3.3 Decentralization is Fostering Disintegration 

Delivering authority to the lower levels of government through decentralization may 

endanger the unity of a nation. As an example, it is argued (Kälin, 2004) that in 

giving power to local entities, the resulting chaos caused centrifugal forces that 

resulted in the dissolution of the former Yugoslavia and the USSR. In addition, 

Triesman (2007), proposed that decentralization can only help geographically 

concentrated minorities and may create new ethnic minorities within smaller units. It 

may strengthen local groups’ capacity to press unlimited demands for autonomy. 

Thus decentralization becomes much more problematic if the country is culturally 

diverse and geographically widespread. Smith (1985) concluded that decentralization 

may reinforce a tendency for parochialism, for separatism, and for disregarding 

broader national interest, as well as promoting narrow sectoral interest.  
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The rise of democratic governance in Indonesia has led the Indonesian government 

to decentralize some of its authority, prior to which the Soeharto regime managed to 

make Indonesia a unitary state for 35 years under its centralized approach. This 

resulted in resentment among local and regional governments towards the centralist 

Indonesian national government. The arrival of decentralization in 2000 was 

triggered by several regional governments in Indonesia, such as Aceh, Papua and 

Riau, demanding independence from Indonesia. They believed that they were abused 

by the Jakarta government for a long time, and they preferred to call for 

independence rather than just accepting local autonomy under a DMG.  

  

Typically, narrow sectorial interest of each locality in decentralization is attached to 

two foci: natural resources and unjust treatment by the central government. These 

foci put local government in a stronger political bargaining position for claiming 

greater authority in a DMG. Disintegration, separatism and fragmentation of 

localities in a DMG could occur if the central government grants too much local 

authority and concedes to demands from the locals for freedom to steer and 

administer the locality politically, administratively and financially. The Moro 

rebellions in the Philippines, the insurgent movement in Pattani, Yala and 

Narathiwatt in Southern Thailand, and the Timor Leste exit from Indonesia in 1999 

are examples of fragmentation of nations which were caused by the application of 

the idea of decentralization too extensively.  These events provide an understanding 

that a DMG may endorse the notion of local fragmentation and separatism as well as 

the potential attempt to disintegrate.  

 

2.3.4 Decentralization as a mechanism for corruption  

In most of the states of Southeast Asia, corruption within government administration 

has particularly affected the public procurement of goods, services and public works 

at the national as well as local level (Jones, 2009). Further, in a decentralized mode 

of government although most empirical studies identified lower rates of corruption in 

decentralized countries,Lessmann and Markwardt (2010) argued that the positive 

effects of decentralization do not prevail if comprehensive public monitoring does 

not exist. Furthermore, their findings reveal that decentralization counteracts 

corruption in countries with high degrees of freedom of the press, whereas countries 
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without effective monitoring experience increased rates of corruption following 

decentralization. 

 

For example, better accountability mechanisms lead to less corruption, or a more 

effective government can provide a better regulatory environment, or respect for the 

rule of law leads to fairer processes for selecting and replacing Governments and less 

abuse of public office for private gain (Kaufmann et al. 2011). The work of 

Kaufmann and colleagues (2004, 2011) demonstrates that power, patronage and 

networks as interlinked elements of corruption are indicators of corruption that can 

have a negative impact on civil society in a DMG environment. Indicattors of 

corruption and the linkage between power, patronage and networks is illustrated and 

discussed in Chapters 5, 6, 6 and 8. 

 

A decentralized mode of government could easily create a higher tendency for a 

corruption. Prud'homme (1995) contends that there are more opportunities for 

corruption at the local level because local politicians and bureaucrats are likely to be 

more subject to the pressing demands of local interest groups. Further, the culture of 

corruption and clientelism in a local government setting cannot be avoided since 

local government is the street level power play for local political actors.  

 

A study in Uttar Pradesh,India, Dutta (2012) concluded that patronage, influence and 

intimidation are used by the dominant factions to retain considerable control over the 

panchayats (a village council). Further, corruption and patronage is evident in the 

rewards gained by brokering and embezzling funds through the institutions that are 

controlled by factions, instead of neutrally devolving funding to the needy sectors of 

the village. 

 

Issues of corruption as the results of decentralization that shows the linkage between 

power, patronage and networks disscuses in chapter five, six and seven. 

 

2.4 Allocating Resources in a DMG  

Decentralization has several important features in allocating resources at the local 

government level. Treisman (2002) argues that decentralization improves public 

official knowledge of local conditions and facilitates a better matching of policies to 
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local needs and interest, as well as making local officials more accountable. In other 

words, decentralized systems of government benefit local populations through the 

fulfillment of their interests.  

 

Unlike in a centralized mode of government, a decentralized local government 

provides support for local creative processes, especially in terms of allocating 

resources for the public sector. Highly centralized government tends to be 

unresponsive, inefficient, and detached from the local wisdom in its regions. A 

diversity of autonomous local government units is more likely to produce creative 

and diverse policy responses, as well as facilitating more effective local government 

activity by providing localized coordinating structures (Cheema & Rondinelli, 1983).  

Decentralization has also been associated with delivering development at the local 

level in developing countries. Litvack et al. (1998) conclude that local development 

is one of the common rationales around the world for transfer of political, 

administrative and fiscal control to the lower levels of government. Such transfers 

endorse localities with greater local responsibility in designing, formulating, 

allocating resources and implementing development programs. Subsequently, the 

process of transferring and giving significant authority to local units, argue Litvack 

and colleagues, fixes the problems related to allocating resources for local 

development, as well as addressing competing interests between national and local 

priorities on the process of development. 

 

As noted in Chapter 1 Musgrave (1959) suggests that, for conceptual purposes, the 

role of government should be separated into three functions or "branches", 

macroeconomic stabilization, income redistribution, and resource allocation. These 

functions epitomize the provision of optimum public goods, from the national to the 

local level, the redistribution of income, and the maintenance of stable economic 

conditions in a competitive environment. Musgrave’s concept of the role of 

government mirrors the principles of decentralization, especially in delivering power 

and allocating resources from the central government to lower tiers of government.  

 

The premise of resource allocation is adopted primarily from the Musgravian 

perspectives that the policies of subnational government should be allowed to differ, 

in order to reflect the preferences of their populations. This notion is also endorsed 
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by Oates  who insisted that in a democratic society decentralization will result in a 

better match of supply and demand for local public goods. Further, he argued that a 

subnational government is closer to the people than the national government hence 

they have better information about the preferences of local population. This will 

closely associate decentralization with better responses to the variations in demands 

for goods and services. This is achieved, Oates proposed, because under 

decentralization, authority moves to jurisdictions that encompass less social diversity 

and fractionalization, hence less extreme variation in preferences.  

Building on Musgrave’s concept, Azfar et al. (2004) identified two dimensions of 

decentralization that could benefit governance at the local government level. First, 

decentralization improves governance in public service provision by fostering the 

efficiency of resources allocation (allocative efficiency). Second, productive 

efficiency, a combination of promoting accountability, reducing corruption, and 

improving cost recovery, is a benefit to governance of decentralization to the local 

government.  

 

A central argument of decentralization is putting the government closer to the 

people, making it easier for the local government to grasp the interest of the people 

in their own localities. Some advocates of decentralization also believe that 

decentralization will provide local authorities with the capacity to identify people’s 

needs and apply appropriate forms and levels of public service (Rondinelli et al., 

1989). In addition, allocating resources by means of fiscal decentralization will allow 

subnational governments to design schemes that match the demands of their 

constituents. Rondinelli and colleagues argue, as a result, that decentralization will 

increase the efficiency of implementing local government’s policies.  

 

A DMG will provide competition among local governments. This means that 

decentralization is assumed to increase the possibility that government will respond 

to local demand (Tiebout, 1956). Further, competition allows a variety of bundles of 

local public goods to be produced, and individuals can reveal their preferences for 

those goods by exercising some forms of extreme exit options such as moving 

jurisdictions to satisfy their tastes. Logically, then, local government should pay 
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attention to the preferences of the citizens to avoid risking the loss of tax revenue 

(Oates, 1972).  

 

An interesting argument comes from Prud'homme (1995), who outlines several 

problems that occur in allocating resources in decentralized federal countries. 

Prud’Homme contends that in most developing countries the problem is not to reveal 

fine differences in tastes and preferences between jurisdictions, but to satisfy basic 

needs. He argues that, in many developing countries where land and labor markets 

do not function well and democratic tradition is in its infancy, it is not realistic to 

assume that people can move easily between jurisdictions or make their voices heard 

through the political process. Finally, even if elected officials wanted to fulfill the 

mandate from their constituents, they could not, because of a gross mismatch 

between available resources and promised expenditures. This, he argues, will trigger 

problems of allocating resources in a DMG. Although decentralization offers some 

benefits in fostering local development, there are still unresolved arguments over the 

merits of allocating resources (public goods) in a DMG, particularly in a developing 

country. 

 

2.4.1 The Health and Education Sectors’ Performance in a DMG  

For the local government in Indonesia, decentralization creates an opportunity as 

well as simultaneously creating disturbances in the governance of allocating 

resources for public sectors, especially for the important sectors of health and 

education. The arrival of decentralization has produced a varying impacts and 

outcomes on the governance of the education and health sectors in the decentralized 

mode of Indonesian local government.  

 

Many researchers and research teams have highlighted decentralization and its 

impact on health and education in Indonesia. Education expenditure efficiency is the 

focus of the work of Arze del Granado et al. (2007). Friedman et al. (2006) focused 

attention on the opportunities and challenges of health programs in Indonesia. P. 

Heywood and N. P. Harahap (2009) studied the governance of human resources in 

the health sector of a decentralized Indonesia, while Kruse et al. (2009) focused 

attention on health spending a decentralized Indonesia. Kristiansen and Santoso 

(2006) have studied the impact of decentralization for health services, while 
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Kristiansen and Pratikno (2006) studied the impact of decentralization for the 

education sector. An evaluative work from Widyanti and Suryahadi (2008) focused 

on the state of local governance of public service delivery in a decentralized 

Indonesia. From a comparative standpoint, Lieberman et al. (2005) studied the 

decentralized health services of the Philippines, Indonesia and Vietnam. Much can 

be learnt from these studies. They have all demonstrated that decentralization plays a 

crucial part in determining the quality of public service delivery in local and regional 

government, especially in the health and education sectors. 

 

However, there is a volume of published studies on political devolution, 

administrative and financial aspects of decentralization in Indonesia. Income 

disparities is the focus of Shankar and Shah (2001) work, while Lewis (2005) has 

placed attention on the fiscal outcomes. McCulloch and Suharnoko Sjahrir (2008) 

have studied economic growth in Indonesia. From another standpoint, there are 

several studies from the perspective of fiscal decentralization, for example Alm et al. 

(2004). Others show how expenditures should be delegated and how 

intergovernmental transfer should be distributed (Silver et al., 2001); (B.  

Brodjonegoro & Vazquez, 2002), While from the political aspect of decentralization, 

several works highlight party-candidate relationships in local politics (Buehler & 

Tan, 2007), political party fragmentation (Ufen, 2011), and the local government 

(Sjahrir et al., 2014). However, as remarked earlier, a limited number of studies on 

the governance of allocating resources for the primary sectors of health and 

education exist, especially in the decentralized mode of Indonesian local 

government. 

 

A recent study that highlights challenges of allocating resources in Indonesian local 

government level comes from Suryadarma (2012). He evaluated the impact of 

corruption on the effectiveness of public spending for the education sector, finding 

that public spending appears to have a negligible effect on school enrolment in 

highly corrupt regions, but a statistically significant, positive and relatively large 

effect in less corrupt local government regions. In contrast, public spending has no 

significant effect on school performance. In short, this research concluded that 

devoting more public funds to education is unlikely to cause improvement unless 

there are contemporaneous efforts to improve that sector’s governance.  
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Extending Suryadarma’s (2012) findings about the lack of effective allocation of  the 

education budget at the Indonesian local government level, Samer and Pedro (2013) 

contend that the declining quality of Indonesian basic education at local government 

level after the arrival of decentralization is driven by two factors. The first is the 

failure of the expensive policy of teacher certification to improve the quality of 

teachers. The second factor is inefficiency and weakness in education sector 

governance at the local government level. Responding to the Indonesian local 

government allocative spending inefficiencies, Sjahrir et al. (2014) offer the 

explanation that decentralization in Indonesia has substantially weakened 

accountability mechanisms at the local level.  Devolution has shifted substantial 

financial resources and decision-making power to units that previously were merely 

executing orders from the central government.   

In view of the limited literature on decentralization governance of allocating 

resources for the health and education sectors, there is an urgent need for a more 

comprehensive examination on the impact of decentralization provision for these 

sectors. The study in this thesis aims to understand, within the framework of 

decentralization theory, how the local governments of Jember and Situbondo can 

better manage their governance of allocating resources for the health and education 

sectors. 

 

2.5 Democratic Local Governance (DLG): A Mechanism for Citizen 

Participation and Accountability in a DMG. 

Democratic governance requires governments to create or strengthen channels and 

mechanisms for public participation in the decision-making process as well as 

abiding by the rule of law, increasing transparency in public procedures, and holding 

officials accountable (D. Kaufmann et al., 2004). Democratic governance is based on 

two arguments. First, it provides an institutional framework for participation by all 

citizens in economic and political processes. Second, it promotes core, universal 

human rights. This implies that the state would ensure free and fair elections, 

decentralizing its power and resources to local communities, protecting the 

independence of the judiciary and access to justice, maintaining an effective 

functioning civil service, ensuring the separation of powers, safeguarding access to 

information and the independence of the media, protecting basic human rights, 
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freedom of enterprise and freedom of expression, as well as pursuing sound 

economic policies (Cheema, 2005). The arguments above emphasises two important 

aspects for democratic local governance (DLG), citizen participation and 

accountability.  

 

The classic approach to political participation has recognized that participation is 

closely aligned to the interactions of individual or organized groups within the state. 

Moyser and Day (1992, p. 18) define participation as taking part in the process of 

formulation, passage and implementation of public policies the focus is on action by 

citizens aimed at influencing decisions taken by public representatives and officials. 

Such citizen activism is more associated with representative democracy and indirect 

participation (Richardson, 1983). It reflects individual and collective actions towards 

influencing elected officials in the policymaking process.  

 

Arguments for enhanced citizen participation often rest on the merits of the process 

and the belief that an engaged citizenry is better than a passive citizenry (King, 

Feltey,&Susel,2008) . Nowadays, the concept of participation has been widely used 

in the discourse of development. For much of this period, the concept has referred to 

participation in the social arena, in the community or in development projects 

(Gaventa & Valderrama, 1999). A study by Stiefel and Wolfe (1994) concluded that 

participation is an organized effort to increase control over resource and regulative 

institutions in given social situations, on the part of groups and movements formerly 

excluded from such control. This conclusion makes participation a tool for 

channelling citizens’ voices that had been excluded from existing public institutions. 

 

Focusing on the idea of participation at the local government level, a number of 

studies have now been conducted on citizen participation in a DMG. Crook and 

Manor (1998), in case study from India, illustrate how control over participatory 

procedures affects the opportunity of citizens to participate. This issue was 

highlighted in the form of Gram Sabha (local council) meetings. According to 

legislation, local councils should hold twice yearly meetings of the Gram Sabha in 

each village. The purpose of this meeting was to ensure the councils’ accountability 

to citizens and to identify priority target populations for assistance. However, 

councillors in most places abandoned Gram Sabha meetings after the first year or 
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two. Some resorted to subterfuge, holding unannounced meetings at times when 

most villagers were away at work or at the market. This is an illustration of the 

collapse on the notion of local level decision making at local and a reversion to 

familiar network  

 

Mutizwa-Mangiza and Conyers (1996) conducted a series of reviews on the practice 

of decentralization in Africa focusing on the experiences of three African countries: 

Tanzania, Zimbabwe and Nigeria. Their study revealed controls by the government 

over decisions about the nature and structure of participatory channels at the local 

level which also restrict the influence of traditional decision-making bodies in local 

affairs. In turn, certain powers of the traditional structures of decision-making were 

taken away and granted to village development and ward development committees. 

As a result, frictions between traditional leaders and democratically elected leaders 

emerged. This occurred because of the traditional leaders felt they had lost or were 

losing the power and patronage they held for generation. 

 

Other research by Mukandala (1998) suggests that decisions over who should 

participate in the ward development committees (WDC) — the lowest local level 

decision-making bodies which approve requests before they are forwarded to higher 

levels in the district — hinders their effectiveness in achieving high levels of popular 

participation in the decision-making process. Further, decisions on whom to invite 

were taken in some of the districts by government officers at higher levels of the 

administration. They invited influential people when important decisions were made. 

 

It is widely argued that increased community participation at the local government 

decision making level may also produce conflicting results, but at the same time it 

also produces significant benefits. With citizen participation in local government, 

formulated policies might be more realistically grounded in citizen preferences. 

However, incorporating citizen input into local government decision making is not a 

costless process. Irvin and Stansbury (2004) believe that citizen participation is often 

ineffectual for explicable reasons. Their study assesses the social and economic costs 

of community participation for predicting better usefulness of citizen participation 

initiatives. They argue that citizen participation may be wasteful when its costs are 

high and benefits are low, and vice versa.  
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Further research findings describe the field of citizen participation in the budget 

process, for instance Franklin and Ebdon (2005) and Ebdon and Franklin (2006). 

These studies identified and tested the following four elements that influence the 

participation process in budgeting: the forms of government, the design of the 

participation process, the participation mechanism used, and the intended goals and 

outcomes of participation. In short, their findings suggest the need for a systemic 

(and systematic) approach that offers a more integrated view for citizens to 

participate in a budgeting process. 

 

Robbins, Simonsen, and Feldman (2008) highlight the importance of citizen 

participation in the process of resource allocation by utilizing a web-based citizen 

participation model. Their study concludes that web-based techniques help lower the 

cost of participation as well as lowering the barrier to citizen involvement in decision 

making. In short, they argue for utilizing web-based citizen participation, stating it 

will produce high quality informed judgements from the citizenry. 

 

Responding to the web-based citizen participation model, Wang and Bryer (2013) 

studied the costs of public participation in the context of an online participation 

mechanism. Their study reveals that the low cost of participation helps public 

administrators efficiently use their resources to achieve high participation rates, 

concluding that the goal of many participation events is not to reduce production 

costs or even to increase participation quantity. The true value of a participatory 

effort, they argue, rests on its ability to generate the benefits of improving 

government accountability, citizen trust, civic behaviors, representativeness of a 

government, or administrative decision making. A participatory process without 

these benefits could be seen as a waste of resources and has the potential to reduce 

the trust between citizens and government. In short, this study outlines that the 

quality of participation is not clearly related to simple measures such as the 

participation rate. Instead, participation mechanisms may influence participation 

quality, separating higher quality participation from that of lower quality. 

 

The central idea of participation is to give citizens a meaningful role in local 

government decisions that directly affect them. This notion endorses participation as 
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a basic element in a sequenced process of democratic local governance. Blair’s 

(2000) model of democratic local governance “DLG” (Figure 2.0.1) illustrates how 

participation leads to the representation of citizen interest. This representation 

empowers civil society in a decision-making process, resulting in a form of policy 

that impacts public service delivery. This impact will subsequently deliver a 

designated policy outcome (what people need, want and get) in the greater localities. 

 

 

Figure 2.0.1 Model of Participation Mechanisms of Democratic Local Governance 

(Blair, 2000) 

 

Blair’s model acknowledges citizen participation for elected local councils will 

increase local interest in politics and so involve people in the political process. This, 

in turn, will expand the spectrum of citizen representation for elected representatives 

or local government executives at the local government level. This expansion, it is 

suggested, will increase the likelihood of pluralism, competition and integration. 

Citizen integration and increased group representation are important ingredients for 

empowering citizens at local government level, which will ultimately impact to 

improve the quality of governance in a decentralized local government. 

 

2.5.1 Accountability in a Democratic Local Governance Context  

Decentralization shifts rights and accountability from the central bureaucracy to a 

local government. Typically, this is expected to expand service delivery as authority 

goes to those more responsive to user needs. But with the capture of the local 

government, in the sense of elites receiving greater power at the local government 
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level, there is a tendency for the local government to over provide the service to local 

elites at the expense of the non-elite. This issue is highlighted by Seabright’s (1996) 

study that focuses on the problem of political accountability. He argues that issues 

with political accountability will occur if a technical breach of the political contract 

is observable but not verifiable in administrative or judicial review. Periodic 

elections are the mechanism for reviews of political accountability, particularly with 

regard to the right to control the process of allocating resources. The mechanism of 

periodic elections ensures the sustaining function of political accountability for 

monitoring the process of democratic governance. This implies that democratic 

governance at the local government level can only work if public servants are 

accountable to elected representatives and representatives must be accountable to the 

public at large. In exploring accountability, Devas and Grant (2003) prescribed three 

important streams (Figure 2.0.2). First there is horizontal accountability of local 

government officials to elected representatives. Second, there is downward 

accountability of elected representatives (and officials) to local citizens. Third, there 

is the stream of upward accountability of local governments to the central 

government.  

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure 2.0.2 Three Important Streams of Accountability (Devas & Grant, 2003) 
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All of these three mechanisms are important aspects for unpacking the political 

accountability of the decision-making process. Horizontal accountability focuses on 

the accountability of local government officials to the elected representatives 

regarding their performance and their policy. Downward accountability focuses on 

the accountability of both local government officials and elected representatives to 

the citizens. An example of upward accountability is that local governments are 

monitored for financial probity and held accountable by the central government for a 

allocating administrative and financial resources (Crook & Sverrison, 2001). 

However, earlier Healey and Tordoff (1995) warned that for accountability in 

developing countries, there is usually an information shortfall for unpacking a 

transparent and accountable budgetary process.  

 

Responding to the notion above, at this point, it is essential to understand that 

streams of accountability are not the only factors that play a crucial role in respect to 

democratic governance. Devas and Grant (2003) do not fully enable unpacking of 

the process of accountability in a DMG for several reasons. First, their approach to 

an accountability mechanism is best suited only for a centralized type of 

government, the reverse of the object of this study. Second, it does not take into 

consideration issues in the downward and horizontal approaches, especially in health 

and education sectors. Third, Devas and Grant’s framework is drawn from a study in 

Uganda and Kenya. Both of these countries are considered partly free by Freedom 

House (2014).Their approach may not be sufficiently suited to a stable, fully 

functioning, developing country with relatively rapid economic and democratic 

development, as well as a complex layer of government structures. 

 

Important notes come from Narayan and Petesch (2002) who  recognized that local 

accountability in developing countries is often regarded as being weak. They 

recommend urgency for improving mechanisms for accountability relations among 

citizens, street-level bureaucrats and their political leaders for a more responsive and 

effective local governance accountability structure. They argue that it is important to 

seek a model of accountability in a developing country context that is solely focused 

on relations among citizens, bureaucrats and political leaders for an effective local 

governance accountability structure. 
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There are some benefits when citizens are able to hold public officials to account for 

their performance and policy, although these vary and may range broadly from 

reducing local nepotism (Crook, 2003) to the curtailment of perceived corruption 

(Deininger & Mpuga, 2005). Another significant impact of public officials’ 

accountability at the local government level is that it builds greater access to public 

service for every citizen (Björkman & Svensson, 2007) as well as improving the 

quality of  basic service delivery (Caseley, 2006). Citizen participation is understood 

as “people participating together for deliberation and collective action within an 

array of interests, institutions and networks, developing civic identity, and involving 

people in governance” (Cooper, 2005, p. 534). Participation can occur in a variety of 

arenas, governmental or administrative, electoral, and in civil society itself (Cooper, 

Bryer, & Meek, 2006). Lindberg (2009) proposes a typology of different subtypes of 

accountability, arranged according to their source of control, strength of control and 

spatial distribution (vertical [upward and downward] versus horizontal). For instance 

one subtype of accountability operates upwards along a vertical dimension between 

the electorate as the principal and elected leaders as the agent.  

 

Blair’s (2000) study on decentralisation in six countries concluded that “DLG 

initiatives have encouraged participation, and have increased representation.” It also 

acknowledged accountability mechanisms as tools for people to be able to hold local 

government responsible. Blair’s model proposed two viable mechanisms that serve 

as agents of accountability. They are bureaucratic accountability to elect officials and 

the elected officials’ accountability to the public i.e. the citizens (Figure 2.0.3). 

 

   

 

 

 

 

 

 

 

 

Figure 2.0.3  Two Mechanisms for  Accountability (Blair, 2000) 
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There are two crucial reasons for employing Blair’s two stream approach in 

understanding how the process of citizens’ participation and accountability works in 

a DMG context. In a developing country context, there has been some limitation on 

the availability of information, especially for unpacking a transparent and 

accountable budgetary process (Healey & Tordoff, 1995). Thus, it is useful to 

examine the relationships and types of interaction between bureaucrats and the 

elected representatives. In addition, free and fair local government elections are 

suggested as a means of maintaining the accountability of elected officials to the 

citizenry. However, elections are very blunt instruments of popular control and occur 

only at widespread intervals. People must be able to indicate their preferences to 

local governments between elections, and find out about wrongdoing in those local 

governments. A number of participation mechanisms for the citizens can serve these 

purposes: political parties, civil society, the media, public meetings, and formal 

procedures. In short, examining all of the methods mentioned above will expand 

unpacking the notions surrounding citizens’ participation in a democratic local 

government.  

 

Blair’s research suggests seven arrangements of accountability as an integral part of 

elected representatives’ accountability to the citizen. All have proven at least 

potentially viable in six countries, according to Blair: 

 

1. Election 

2. Political Parties 

3. Civil Society 

4. Media 

5. Public Meetings  

6. Formal Procedures 

7. Opinion Surveys 
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Figure 2.0.4 Seven Mechanisms of participation for Accountability (Blair, 2000) 

 

Figure 2.0.4 shows some linkage between these mechanisms (the arrow is intended 

to indicate causality). Civil society and political parties have the most arrows, 

indicating their primacy as the most active mechanisms. Figure 2.0.4 depicts a wide 

range of viable and potential mechanisms of accountability in democratic local 

governance. Each has its strength, but this raises the question of whether one will 

carry the majority of the load, especially for unpacking the process of allocating 

resources in a DMG. Furthermore, Blair’s model is important for assessing each 

arrangement of the accountability system, which eventually leads to understanding 

the impact and outcome of accountability at a democratic local government level, 

which is shown by Figure 2.0.5. 

 

The impact of these seven arrangements of accountability is directed to local 

government, the local government bureaucracy, and its performance. As the arrows 

indicate, civil society and parties have both a direct and indirect impact here, while 

the media’s impact is only indirect (operating through other mechanisms), and the 

other mechanism only have a direct effect on local government. Finally Figure 2.0.5 

displays the outcomes in terms of what DLG performance gives the citizenry and 

what they are looking for. The degree of overlap between the two ovals on the lower 
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Figure 2.0.5 Model of Participation, Accountability, Impact and Outcomes Under 

Democratic Local Governance (Blair, 2000)  

 

right of the figure can be interpreted as showing how effective local government is in 

meeting citizen needs: the greater the overlap, the more the DLG’s effectiveness. 

 

In order to understand the performance of DLG in a DMG, especially in relation to 

the governance of allocating resources for the health and education sectors, there is 

an urgent need for a comprehensive examination of the existing environment and 

actors of DLG in Jember and Situbondo. Consequently, the study in this thesis aims 

to understand how the DLG of Jember and Situbondo can deliver better (or worse) 

governance in allocating resources for the health and education sectors within the 

framework of decentralization theory. 

 

2.5.2 Local Government Decentralization Performance Barometer (LGDPB) for 

assessing the Governance of the Health and Education Sectors in a DMG   

The seven accountability mechanisms as portrayed in Figure 2.04 are important, 

especially for understanding the governance of allocating resources in a DMG and 

indeed for assessing local governance s which function in a DMG. This eventually 

leads to understanding the public-sector outcomes at a democratic local government 

level. Further. Blair’s seven accountability mechanism outlines that civil society and 

parties have both a direct and an indirect impact, while the media’s impact is only 

indirect (operating through other mechanisms), and the others have only a direct 
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effect on local government. Moreover, the impact of seven mechanism of 

participation for accountability, in turn indicates the performance of local 

government public service delivery, in the governance of the health and education 

sectors.  

 

In order to assess the governance of the health and education sectors in a DMG the 

study in this thesis will follow Blair’s approach as well as combining two existing 

models as a framework. As mentioned earlier one is the framework of comparative 

decentralization developed by Boex and Yilmaz (2010), an assessment framework 

for rapidly assessing a country’s local public sector, including its political-

administrative structures, its system of financing and functioning of the country’s 

decentralized local governments. The other is the universal local governance 

barometer index model developed by PACT and Impact Alliance (Laberge et al., 

2010). These two models enable the researcher to measure the performance of 

decentralized governance.  

 

The framework of comparative decentralization developed by Boex and Yilmaz 

(2010) is for rapidly assessing a country’s local public sector, including its political-

administrative structures, its system of financing and functioning of decentralized 

local governments. It enables the researcher to measure the performance of 

decentralized governance. 

 

Boex and Yilmaz’s (2010) assessment tool is comprehensive in its scope, taking into 

account the different technical dimensions of decentralization, as well as the 

institutional and political-economic aspects of decentralized local governance and 

intergovernmental relations. A distinct feature of this framework is its flexibility in 

capturing variations across countries. The scope of the assessment tools includes the 

state territorial-administrative structures and their chosen degree of decentralization. 

This broad scope could produce different outcomes at the local government level in 

different contexts.  

 

This assessment framework assesses the implementation of decentralization using 

two aspects that explore governance in a decentralized context: the technical 

dimension (political, administrative and fiscal aspects of decentralization) and the 
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institutional dimension (central government, local government institutions and the 

role of civil society). This framework provides a clear structure for a descriptive 

assessment of the status of decentralization, local governance and intergovernmental 

relations in any country.  

 

The universal local governance index developed by PACT and Impact Alliance 

(Laberge et al., 2010) is designed to describe and analyse local governance 

situations, in order to develop the capacity of local actors to promote and sustain 

good governance and improve service delivery. By applying the instrument in a 

participatory manner, it is both an assessment and capacity building tool for local 

level democratic-participatory dialogue. 

 

This local governance index comprises 22 sub-criteria grouped under five main 

criteria of good governance: effectiveness, transparency and rule of law, 

accountability, participation, and civic engagement and equity (Laberge et al., 2010). 

Input data can be qualitative and/or quantitative, subjective and objective, derived 

from multiple data sources (review of available primary or secondary data and 

reports, interviews and surveys with sectoral experts, persons well-informed on local 

and regional governance issues, focal group discussions, and citizens at large).  

 

This universal model remains valid in any country context, although it is essential 

that it is transformed into a “specific local model” to reflect the local context and 

local priorities (Laberge et al., 2010, p. 61). The local governance barometer index 

has strengthened research by presenting a simple presentable scale of performance 

that strengthens, simplifies and converts the qualitative data from the fieldwork and 

interviews into a categorical barometer of performance which in this study can be 

applied to decentralization.   

 

In order to analyse the governance of local government in allocating resources in the 

health and education sectors in a DMG, a combination of Boex and Yilmaz (2010) 

framework for assessing decentralization, decentralized local governments and the 

local public sector and the local governance barometer index (Laberge et al., 2010) 

for describing the strengths and weaknesses of a specific governance situation and 

which can be represented by the value scale is applied. These results in the 



49 
 

development of a new framework for analysis: the local government decentralization 

performance barometer (LGDPB). This framework features important aspects of 

local government performance in a DMG, especially in terms of political, 

administrative and fiscal performance. The LGDPB is a novel contribution to the 

research stream originating from this thesis. 

 

The LGDPB compares, describes and explains the performance outcome of 

decentralized governance in Jember and Situbondo. These two regencies will be 

compared across three key issues of decentralized governance. The first explores the 

issues of effective decision-making and planning processes for the health and 

education sectors. As proponents of decentralization point to its ability to strengthen 

democracy, the second issue examines citizen participation in an accountable, 

democratic local governance process. The final issue is to what extent the 

governance of local government in allocating and maintaining health and education 

services in a DMG has been performing. I will elaborate on the process of data 

analysis in Chapter Three.  

In summary, the exploration of democratic local governance settings as well as the 

LGDPB as an framework will provide this thesis with knowledge about the existing 

governance for the decision making process and planning for allocating resources for 

the health and education sectors, as well as the performance of decentralization in 

delivering and governing the health and education sectors in Jember and Situbondo, 

in terms of citizen participation, accountability and governance. 
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Chapter 3 

Methodological Framework  

3.1 Introduction  

The key intention of this research is to shed light on the governance of allocating 

resources for the health and education sectors in DMG. Thus, the focus of this thesis 

is to examine the dynamics of this governance and of the performance of allocating 

resources for the health and education sectors in DMG.  

 

In order to bring the complex reality of decision making to the surface, the primary 

task is to explore the conceptual themes in democratic local governance settings, as 

well as the experiences of local governance government bureaucrats, local political 

stakeholders, members of civil society, and the media (Antlöv et al., 2008) 

surrounding local governance in the context of a DMG.  

 

The ultimate aim of the study is to recommend an effective approach in the 

governance of allocating resources for the health and education sectors in a DMG. In 

order to address the research questions, key actors and factors in the governance of 

allocating resources for the health and education sectors are identified.  

  

The thesis then assesses the political, administrative and fiscal performance of the 

democratic local governance settings of decentralization policy in Indonesia. In order 

to conduct an in-depth analysis of the DMG in Indonesian context, the thesis adopted 

a case study approach to investigate the research questions, namely,  

What is the governance of allocating resources for the health and education sectors 

in a DMG in two regencies in East Java (Indonesia), Jember and Situbondo?  

What determines local government performance of the health and education sectors 

in a DMG? 

 

3.2 Research Framework  

The previous chapter has highlighted the benefits and the impediments surrounding 

the democratic local governance of a DMG. Thus, the dynamic relationship between 

democratic local governance and the governance of allocating resources in a DMG 

will become an important focus of this thesis.  

 



51 
 

The research framework, employing a critical approach, enables the unveiling of the 

complexity of social and political structures retaining power over the lives of 

individuals and communities (Kuhn, 1962), as well as the description of  the 

disparities and gaps surrounding the governance and performance of allocating 

resources for the health and education sectors in a DMG. In other words the critical 

approach (Lapan et al., 2012)  in this thesis focuses on the factors that determine and 

impact on structural barriers to the effective governance of allocating resources for 

the health and education sectors in a DMG  within the Indonesian society at large. 

 

A critical approach has been widely used in various study of policy implementation 

in a DMG (Brodjonegoro,2005;(Bardhan & Mookherjee, 2006; Cohen & Peterson, 

1999; Crook & Manor, 1998; Ferrazzi, 2000; Mawhood, 1983; Mietzner, 2014; 

Pressman & Wildavsky, 1984; Prud'homme, 1995; Rondinelli, 1980; Rondinelli et 

al., 1989; Shair-Rosenfield, Marks, & Hooghe, 2014; Simandjuntak, 2012; 

Triesman, 2007).  In the context of the governance of allocating resources for the 

health and education sectors in a DMG, a critical approach assists the researcher by 

exploring conceptual themes in terms of the experience of local government 

bureaucrats, local political stakeholders and civil society. These themes surround 

democratic local governance in the context of a DMG, in particular the governance 

of allocating resources for the health and education sectors in Jember and Situbondo. 

Figure 3.0.1 describes the research framework of this thesis: 

 

The research framework will provide systematic and logically rigorous approaches 

for exploring conceptual themes, as well as for analyzing the subjective experiences 

of the actors in terms of the meaning  (Neuman, 2002) of the democratic local 

governance dynamics in relation to governance and performance of allocating 

resources in a DMG. In order to implement the research framework, this thesis 

employs a qualitative research methodology that will be discussed in the next 

section. 

3.3 Research Methodology  

A qualitative research methodology is used in this study for a number of reasons. (1) 
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Figure 3.0.1 Research Framework 

To ascertain the governance of allocating resources for the health and education 

sectors in a DMG context warrants an understating of the actors and factors in the 

democratic local governance settings. (2) Qualitative enquiry provides details of 

social and organizational characteristics and individual behaviors and their meanings 

(Lapan et al., 2012) in the dynamics of democratic local governance  of a DMG. (3) 

It enables the observer to gain a set of interpretative, material practices (Denzin & 

Lincoln, 2005) for exposing the implementation of governance and the performance 

of allocating resources for the health and education sectors in a DMG.    

 

Therefore, the application of qualitative methodology as a strategy for inquiry in this 

thesis allows a greater comprehension of the actors surrounding the dynamics of 
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democratic local governance in Situbondo and Jember, as well as building in-depth 

understanding of the programs, events and activities (Creswell, 2009) of political 

devolution, and administrative and fiscal decentralization surrounding  the 

governance and performance of allocating resources for the health and education 

sectors in a DMG. 

 

The notions of constructing, interpreting and responding to actions in the social 

world are inherent in qualitative methodology and are also congruent with an 

ethnographic approach.  As a thesis that employs a qualitative approach, this study is 

empowered with an ethnographic approach for piecing together the meanings, 

processes and activities  (Somekh & Lewin, 2011) of allocating resources in a DMG. 

Ethnographic approaches, for example, investigate the context of events; the social 

processes that occur in those contexts and the meanings individuals ascribe to them  

(Creswell, 2009) are derived from the dynamics of the actors surrounding the 

governance of allocating resources for the health and education sectors in democratic 

local government contexts within the framework of decentralization.  

 

The current dynamics and the complexity surrounding democratic local governance 

in a DMG will require a specific approach that allows the exploration and 

understanding of complex issues. Thus, this research will use a case study approach.  

 

3.4 The Justification and Application of the Case Study  

The application of the case study in social sciences is massive; its role becomes 

prominent with regard to the fields of education, sociology, policy and government 

studies (Grässel & Schirmer, 2006; Gulsecen & Kubat, 2006; Lessmann & 

Markwardt, 2010). The case study is recognized in the study of policy for its 

robustness in addressing the complexity around the implementation of policy 

(Michael, Ramesh, & Perl, 2003; Pressman & Wildavsky, 1984). Unlike quantitative 

methodology, which has limitations in providing holistic and in-depth explanations 

of the social and behavioural problems in question, a qualitative case study approach 

as an empirical form of inquiry possesses the ability to investigates a contemporary 

phenomenon within its real-life context (Yin, 2014). 
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The application of the case study approach in this thesis enables a linkage with the 

theoretical framework (Baxter & Jack, 2008; Lewis-Beck et al., 2003; Tellis, 1997) 

of decentralization, to the current dynamics and the complexity around democratic 

local governance in a DMG in the Indonesian context. In this thesis two case studies 

are undertaken, which. The adoption of case studies allowing two or more 

observation of the same phenomenon enables the researcher to explore differences 

and compare cases (Lewis-Beck et al., 2003; Yin, 2014). Further, it enables the 

adoption of numerous sources of evidence, which leads to the possibility of a more 

generalized conclusion (Yin, 2008) on the current state of decentralization in the 

Indonesian context, especially on the governance and the performance of local 

government in allocating resources in the framework of decentralization. 

 

Thereby, it will closely examine a small number of specific localities, chosen to 

encompass a range of characteristics: poor and rich; remote and urban. The setting 

for the research was two local government regencies in East Java bounded by 

specific characteristics. The Regency of Jember represents an urban local 

government area with an annual regional gross domestic product of 19, 210.151 

trillion rupiah (East Java Province Bureau of  Regional Planing and Development, 

2011). It covers an area of 3,092.34 square kilometers, incorporating 31 sub-districts 

and 248 villages as well as 82 small islands. In contrast, the Regency of Situbondo is 

quite different from Jember. Situbondo comprises only 1,669.50 square kilometers 

and is classified as a remote area. It consists of 17 districts and 132 villages. 

Situbondo represents a local government with a lower annual regional gross 

domestic products of 5.768,431 trillion rupiah (East Java Province Bureau of  

Regional Planing and Development, 2011). 

  

Case study research requires strategies for systematically locating participants and 

collecting data from them. A research design links the theoretical perspective and the 

research strategy, situating the researcher in relation to “specific sites, persons, 

groups, institutions and bodies of relevant interpretive materials” (Denzin & Lincoln, 

2005). The next section outlines the case study design for the study reported in this 

thesis. 
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3.5 Case Study Design 

Methods for collecting empirical materials in this case study range from the 

interview, direct observation (Denzin & Lincoln, 2005), and documents, as well as 

audio-visual material (Creswell, 2009). This case study employed several methods of 

data collection consisting of both primary and secondary sources. The language and 

words of participants, collected via interviews, represent data that can be accessed 

together with documentary evidence at any convenient time (Creswell, 2009). As the 

primary means of data collection, interviews (with several key informants) and field-

observations, enables the researcher to collect understandings of actors’ knowledge 

of the governance of allocating resources for the health and education sectors in a 

DMG, this research employs an in-depth interview technique. 

 

The interview questions were semi-structured, designed to allow participants to 

elaborate on themes, which are the key informants’ background, positions and their 

opinions regarding the governance of allocating resources in the health and 

education sectors. Details of the research informants will be elaborated on in the 

following section.  

 

3.6 Interviews and Fieldwork Protocol 

The fieldwork and interviews in Jember and Situbondo consisted of three stages. The 

first stage took place in February 2014. The second round of fieldwork occurred in 

August 2014 and the last round of fieldwork was conducted in January 2015. For a 

complete list of interview dates and research activities, please see Appendix I. 

During February 2014, the researcher obtained research clearance from the local 

government authorities in Jember and Situbondo (Appendix II). Prior to the research 

site visits and observations, the Charles Darwin University Human Research 

Committee also granted an ethical clearance approval for this study (Appendix III). 

  

The study reported in this thesis employs in-depth interviews with semi-structured 

questions for unveiling the logic, assumptions and intentions of the civil society, 

local government officials, local government executives and legislature members, as 

well as the local government agencies implementing policy in the health and 

education sectors in Jember and Situbondo. In-depth interviewing is a qualitative 

research technique that involves conducting intensive individual interviews with a 
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small number of key-informant to explore their perspectives on a particular idea, 

program, or situation (Boyce & Neale, 2006) surrounding the current dynamics of 

allocating resources in a DMG.  

 

Interviews with semi-structured questions (Appendix IV) is the primary instrument 

for probing participants’ knowledge of the specific characteristics of local 

government and their differing levels of political, technical and managerial capacity 

that influence their responses to decentralization policy. Second step was to apply a 

bipolar scale to the key informants’ answers towards the performances of local 

government in a DMG, especially in the governance of allocating resources for the 

health and education sectors. This scale is “a particular type of rating scale 

characterized by a continuum between two opposite end points, with a central 

property of the bipolar scale is that it measures both the direction (side of the scale) 

and intensity (distance from the center) of the respondent's position on the concept of 

interest” (Kennedy, 2008). In addition, in section 3.8 on case study data analysis, I 

will elaborate and explain the application of the secondary instrument of questions 

with a bipolar scale (Appendix V).   

  

Interviews with local government figures and actors who had been involved or 

closely related with the policy process of allocating resources in the health and 

education sectors in Jember and Situbondo sought to understand the decision making 

and planning processes with respect to the governance of decentralized local 

government. To understand the impact of governance beyond legislative and 

executive structures, the interviews also sought opinions from representatives of civil 

society. The interviews examined the democratic local governance setting and also 

interrogated the logic and assumptions behind decentralized governance in allocating 

resources for the health and education sectors in the Situbondo and Jember.  

During the fieldwork I conducted 43 interviews that were purposively selected 

(Lapan et al., 2012) with key informants in Jember and Situbondo. There only 30 

key informant that were purposively selected for the application of the bipolar scale 

(Kennedy, 2008; McCroskey & Richmond, 1989) for the LGDPB (see section 2.4.1 

and 3.8). The researcher conducted all interviews and engaged in one-on-one, audio-

taped interviews with the key informants. Minimum interview time was thirty 

minutes but stretched to forty minutes or slightly more than one hour when 
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participants were very forthcoming. Interviews were arranged, where possible, at 

times and locations that best suited each participant. For example, the Bupati was 

interviewed in a local official’s office during a Musrenbang forum. Most doctors and 

teachers were interviewed at their worksite, but two chose to be interviewed at their 

private home outside work hours 

. 

3.7 Case Study Research Participants  

Recruitment of the research key participants in Jember and Situbondo started with 

the process of contacting (by email correspondence and telephone) the 

administration of the local government executive and legislature to seek cooperation 

from the head of the department in each local government. The recruitment process 

for the civil society research key informants conducted by make a personal contact 

(by email correspondence and telephone) to their secretariat or contact person to seek 

their agreement for participating as key informants of this study. 

 

To preserve the identity of the key informants, all names have been coded by using 

initials or code number (for the application bipolar scale). For example, a member of 

local parliament is coded as MT. Some key informants, because the position they 

hold, are not coded, but distinguished in this report as “a senior officer”. 

 

3.8 Case Study Data Analysis 

This research employs qualitative framework analysis to provide clear steps to 

follow and produce highly structured outputs of summarized data (Gale et al., 2013). 

The process of data analysis comprises two stages. The first stage incorporates 

interactive data analysis following Miles, Huberman & Saldana’s (2014) model of 

three concurrent flows of activity: data reduction, data display, and conclusion 

drawing. The second stage of data analysis is the application of the bipolar scale 

(Kennedy, 2008; McCroskey & Richmond, 1989) in the LGDPB. Analysis using this 

framework focuses on aspects of Jember and Situbondo’s dimension of political 

devolution, administrative governance and local fiscal governance (Boex & Yilmaz, 

2010).This will include its political-administrative and local fiscal governance 

structures, its system of intergovernmental relations and the financing and 

functioning of local government which enabled the researcher to measure the 

performance of decentralized governance, especially in the governance of allocating 



58 
 

resources for the health and education sectors. Later in this section I will describe the 

model used in this study that combines the framework of comparative 

decentralization developed by Boex and Yilmaz (2010) and the universal local 

governance barometer index model developed by PACT and Impact Alliance 

(Laberge et al., 2010). 

 

The first stage of data analysis of this case study follows Miles, Huberman and 

Saldana’s (2014)  model of interactive data analysis. It starts with the process of data 

reduction. This refers to selecting, focusing, simplifying, abstracting, and 

transforming the raw data that appears in written-up field notes and audio recordings. 

Data reduction often forces choices about which aspects of the assembled data 

should be emphasized, minimized, or set aside completely for the purposes of the 

project at hand. For interview material, data reduction involved selecting comments 

from participants (in audio-taped interviews) and field notes (collected during those 

interviews) and locating the main ideas or arguments of the designated key informant 

on the impact of decentralization on the provision of health and education. 

 

In this thesis data reduction is reported in Chapters 4, 5, 6 and 7. Chapter 4 focuses 

on the data reduction for the systems, policy-making process and the governance of 

the health and education sectors in Indonesia. Chapter 5 and 6 focus the data 

reduction more narrowly, presenting the profiles of Jember and Situbondo, 

respectively, with reference to the dimensions of administrative and local fiscal 

governance. This includes touching upon the dynamics surround the governance of 

infrastructure, human resources personnel and fiscal expenditure for the health and 

education sectors, as well as the mechanisms behind the policy making process and 

the governance of the health and education sectors in a DMG in general. Chapter 7 

discusses the dimension of political devolution by  assessing the democratic local 

governance mechanism and participation (Blair, 2000) for the accountability of the 

governance of allocating resources for the health and education sectors. 

 

The output of the first stage of data analysis will cover the decision-making 

processes and planning for the health and education sectors in Jember and Situbondo 

and also the working mechanisms for citizen participation in the accountability 

process in a democratic local governance setting. Results from the first stage become 
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the baseline for the second stage of data analysis which is the application of the  

bipolar scale to the answers of the key informants (Kennedy, 2008; McCroskey & 

Richmond, 1989) This analysis will be achieved by combining two existing models 

as a framework. The first model is the framework of comparative decentralization 

developed by Boex and Yilmaz (2010) and the second is the universal local 

governance barometer index model developed by PACT and Impact Alliance 

(Laberge et al., 2010). 

Table 3.0.1  

Framework for assessing  

the Local Government Decentralization Performance in a DMG 

Dimension Indicator 

Local Political Devolution  Local political power structure 

Structure and quality of local electoral systems 

Nature of political party systems 

Local political participation and accountability 

Administrative Governance Regulatory power and planning of local 

infrastructure 

Local human resource administration 

Efficient and equitable local service delivery 

Local Government Fiscal Governance  Expenditure assignment 

Revenue assignment and local revenue 

administration 

Intergovernmental fiscal transfers 

Table 3.01 represents the assessment framework for data analysis for the study 

reported in this thesis following merging of these two models.  This assessment 

framework assesses the implementation of decentralization using two aspects that 

explore governance in a decentralized context. In the left column is the technical 

dimension (political, administrative and fiscal aspects of decentralization). The right 

column contains indicators of each of these dimensions. Table 3.01 brings together 

these three dimensions in a three-by-two matrix that presents a visual representation 

of a convenient decentralization assessment framework. This framework provides a 

clear structure for a descriptive assessment of the status of decentralization, local 

governance and intergovernmental fiscal relations in any country.  

 

In order to analyse the governance of local government in allocating resources in the 

health and education sectors in a DMG, the data analysis uses  combination of  Boex 

and Yilmaz (2010) framework for assessing decentralization, decentralized local 
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governments and the local public sector and the local governance barometer index 

(Laberge et al., 2010) for describing the strengths and weaknesses of a specific 

governance situation, which can be represented by the value scale.   

 

A result of combining these two existing models is the development of a new 

analytical framework: the local government decentralization performance barometer 

(LGDPB). This framework includes important aspects of local government 

performance in a DMG—political, administrative and fiscal performance. 

 

The second stage of the analysis process started with the application of the bipolar 

scale, a rating measurement response format in which the key informants register his 

or her position along a continuum of value between two opposite end points, such as 

extremely agree and extremely disagree (Kennedy, 2008; McCroskey & Richmond, 

1989). This was applied to answers of the key informants to Secondary instrument of 

questions with a bipolar scale (Appendix V) surrounding the dynamics of the 

governance of allocating resources for the health and education sectors.  

 

Table 3.0.2 presents the value scale for marking the governance performance. The 

simple scaling process of the barometer was achieved by using Microsoft Excel. The 

Table 3.0.2  

Value Scale for Local Government Decentralization Performance Barometer 
Value  Governance Performance  

+ 1 Perfect 

+ 0.75 Very Good 

+ 0.5 Good 

+ 0.25 Fairly Good 

  0 Neutral 

-0.25 Fairly Poor 

-0.5 Poor 

-0.75 Very Poor 

 -1 Non-Existent 

Source: (Laberge et al., 2010) 

 

data analysis at this stage proceeded by the key informants providing responses with 

scores on the range between -4 to 4 in a bipolar scale, followed by generating 

average scores from the key informants’ answers. Scores were also generated by the 

key-informant answer with reference to the semi-structured interviews questions, 

local and central government documents, and local references, such as the local 
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media and civil society. Finally, all of the scores were processed using Microsoft 

Excel to produce a barometer of the performance of local government 

decentralization governance for the health and education sectors— LGDPB (Figure 

3.0.2). Further key informant score compilation and score conversion please see 

Appendix VIII. 

 

 

Figure 3.0.3 The Local Government Decentralization Performance Barometer (LGDPB) matrix 

The figure above is the local government decentralization performance barometer 

(LGDPB) matrix which  combining two existing models: the framework of 

comparative decentralization developed by Boex and Yilmaz (2010) and the 

universal local governance barometer index model developed by PACT and Impact 

Alliance (Laberge et al., 2010). The barometer displays 10 indicators from three 

dimensions — political, administrative and fiscal aspects of decentralization (Table 

3.0.1), and brings together these three dimensions in a three-by-two matrix that 

presents a visual representation of the performance of governance in allocating 

resources in a DMG, in this study relating to the health and education sectors in two 

case study areas. The LGPDB provides a clear structure for a descriptive assessment 

of the status of local political devolution, administrative and fiscal aspects of 

decentralization governance that contribute to the performance of local government 

governance in a DMG. 
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Table 3.0.3 describes data from a range of interviews, central and local government 

documents which were analyzed across several chapters in a two-phase process.  

Finalizing the data analysis process, the following table summarizes the case study 

data analysis process in terms of the stages of data reduction (Chapter 4, 5, 6 and 7), 

data display (Chapter 8) and the conclusion and recommendations made in Chapter 

nine 

3.9 Limitations of this study  

Certain limitations have already been outlined in Chapter 1 section 1.6. On the other 

hand, the case study as a methodology provides a positive advantage for the focus of 

this study. It is able to explore the current condition of decentralization, specifically 

the real-life street level governance of allocating resources for health and education 

sectors in decentralized Indonesia, as well as explaining the complexities of real-life 

experience which may not be captured through experimental or survey research  

(Zainal, 2007).The application of multiple case studies means that this thesis it is not 

only able to provide numerical information concerning the strategies used by the 

actors and stakeholders for implementing the governance of resources in a DMG, but 

Table 3.0.4 
The Two-Phase Data Analysis Process 

Phase Data Analysis Process Data Analysis Chapters 

Interactive data 

analysis (Miles, 

Huberman 

&Saldana, 2014) 

Data reduction Chapter 4  

The governance of Indonesian local government: 

the systems, policy making process and 

governance of the health and education sectors in 

a decentralized mode of local government  

 

Chapter 5.   

Descriptive assessment of the existing conditions 

of local administrative governance and fiscal 

governance in Jember.This includes touching 

upon the dynamics of Jember’s infrastructure, 

human resources management, and fiscal 

expenditure, decision making process, and 

planning for the health and education sectors. 

 

Chapter 6.   

Descriptive assessment of the existing conditions 

of local administrative and fiscal governance of 

Situbondo.This explores the dynamics of 

Situbondo’s infrastructure, human resources 

management, and fiscal expenditure, decision 

making process and planning for the health and 

education sectors. 
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Chapter 7. 

Political devolution in democratic local 

governance (DLG). This includes Citizens’ 

participation and the mechanism for the 

governance of allocating resources for the health 

and education sectors: in both Jember and 

Situbondo. 

 

The application of  

the bipolar scale 

for constructing the 

local government 

decentralization 

performance 

barometer — 

LGDPB  

Data display 

 

Chapter 8 

The performance of the health and education 

sectors in a decentralized mode of local 

governance in Jember and Situbondo:  

- Political devolution 

- Administrative governance  

- Local fiscal governance   

 

Comparing the results of the local government 

decentralization performance barometer 

(LGDPB) for Jember and Situbondo for the 

governance of the health and education sectors 

 

 

Conclusion  

Chapter  9 

Conclusions, findings and recommendations  

. 

also reveals their reasons for such strategies, and how these strategies are used in 

relation to other actors in a democratic local government context. 

 

3.10 Ethical Considerations 

Researchers have the responsibility of protecting participants from risk or harm, 

particularly if the participants are prone to risk socially, economically or legally 

(Creswell, 2007). Proposals for research involving human participants have to be 

approved prior to data collection commencing. The Research Ethics Committee of 

the Charles Darwin University (Australia) approved the proposal for this study 

(HREC Approval No H13083, see Appendix III), and research clearance was also 

obtained from the local government authorities in Jember and Situbondo (Appendix 

II).   

 

Part of the information statement (Appendix VI) provided to the research 

participants indicated that their identity will be confidential and only available to the 

researcher. They can also ask to review audio-tape transcripts and any papers written 

for conferences or publication which made reference to data obtained from them.  In 

addition, they were informed that any report for conferences or publication 
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containing data from them will include the protection of their anonymity with 

pseudonyms or initials. 

 

3.11 Confidentiality 
Research participants who contributed to this thesis are mainly important figures at 

the local government level. Their positions ranges from high ranking local 

government officials (including health and education sector workers), members of 

the local parliament and significant actors in the civil society of their localities. They 

believe their knowledge surrounding the governance of allocating resources for 

important sectors such as health and education has made them vulnerable and at risk 

of exposure because of their critical views, which could potentially contribute to 

their losing their standing as an individual in their communities and/or political 

affiliations. Their employment is also at risk. Part of the researcher’s role is to assess 

the potential for risk that surfaces during data collection in the field. In  avoiding 

such a potential risk, this study “protects the anonymity of the research 

participants”(Creswell, 2007, p. 141) by assigning codes or aliases to the key 

informants. 

 

3.12 Conclusion 
The process of drawing conclusions incorporates an attempt to develop an 

understanding of the effectiveness of governance in allocating resources to the health 

and education sectors in a DMG. The researcher will draw realistic conclusions 

based on an interpretation of the data as analyzed. Yin (2014) emphasized that the 

most important desired presentation for a conclusion “should enable a reader of the 

study (without referring to the database) to reach an independent judgement 

regarding the merits of the study and its findings” (p. 205). As  a case study, this 

study inherits a possibility for providing lessons based on similarities and differences 

(Anderson & Arsenault, 2002) taken from the case study. In other words, the case 

studies provide some potential generalizability to other situations and settings 

(Anderson & Anderson, 1998), which have been referred to as “lessons learned” 

(Lincoln & Guba, 1985).  

 

The conclusion will be achieved by a technique of linking several pieces of 

information from the same case to particular theoretical propositions (Yin, 2008; 
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Zainal, 2007). Further, sections of this thesis (Chapters 4, 5,6, and 7) will display 

charts, word or diagrammatic forms to allow the researcher to link interrelationships 

and present systematic patterns of information from the same case to the theoretical 

proposition (Baxter & Jack, 2008; Lewis-Beck et al., 2003; Tellis, 1997) of a 

decentralization framework. Further, Chapter 8 specifically will display the results of 

the LGDPB for both regencies. This shed light on the governance performance of the 

health and education sectors by focusing on three important dimensions of 

decentralized government: local political devolution, administrative decentralization 

governance and the local government fiscal governance. 
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Chapter 4 

Indonesian Local Government: Local Governance in a DMG 

4.1 Introduction  
This chapter describes the governance of Indonesian local government, especially 

focusing on the mechanism through which such a government operates and exercises 

its power under a DMG. In the previous chapter, I have provided a critical approach 

and a framework for assessing democratic local governance in a DMG, especially in 

relation to the governance and the performance of allocating resources in a DMG. In 

this study the framework will be applied to assessing the governance of allocating 

resources for the health and education sectors in Jember and Situbondo. 

 

This chapter begins with the process of interactive data analysis (Miles et al., 2014) 

by focusing on data reduction on the conceptual and practical themes of the systems, 

policy making process and governance of the health and education sectors in 

Indonesia. It will also discuss the historical formation of Indonesian decentralization 

to pin-point the position and the structure of Indonesian local government in a DMG, 

as well as the governance of local government planning for the health and education 

sectors. In addition, this chapter will examine the planning process for allocating 

resources for the Indonesian local government budget, particularly the health and 

education sectors. Understanding these systems and processes will help to answer the 

research questions. What is the governance of allocating resources for the health and 

education sectors in a DMG in two regencies in East Java (Indonesia), Jember and 

Situbondo? What determines the local government performance for the health and 

education sectors in a DMG? 

 

This chapter is drawn from data collected as part of this study, including documents, 

such as the Indonesian government Laws No. 22/1999 and 32/2004 and their 

associated regulations as well as local government documents and regulations that 

relate to the governance and the implementation of decentralization at local 

government level. Local government has a strategic role as a policy maker and 

implementer in the governance of allocating resources for the health and education 

sectors. This chapter will explore and focus on four aspects; 1) the forming of 

Indonesian local government, 2) the position of local government in Indonesia, 3) 



67 
 

local government structures in Indonesia, and 4) local government planning for 

development and allocating resources for the health and education sectors. 

 

4.2 The formation of Indonesian Local Government under 

decentralization 

This section will explore the historical context of the resurgence of decentralization 

in Indonesia. Examining the historical arrival of decentralization in Indonesia will 

show us a pivotal point in the structure, the position of local government and its 

hierarchical relationship to the central government in terms of planning, fiscal 

resources in general and the allocation of resources for the health and education 

sectors in particular.  

 

The ensuing flurry of openness about the recent decentralized system emerged in 

Indonesia after the fall of the Soeharto regime in 1998. Law No. 22/1999 introduced 

new directions toward decentralization. The changes introduced by the law —

dramatic, and on a huge scale — reversed the old directions of communication 

between central and local governments while also giving more responsibility to 

district governments, cities and regencies. Under a DMG, local government is now 

assigned many new functions (Turner, Podger, Sumardjono, & Tirthayasa, 2003). 

Several important points arise from Law No. 22/1999. First, the territory of 

Indonesia is divided into autonomous provincial regions, regency regions, and 

municipal regions. A region has full authority in the field of governance (Chapter II). 

Second, the complete and full implementation of local autonomy is the responsibility 

of each regency and city (Chapter III). Third, the head of the regency/district 

(Bupati) is responsible to the DPRD (local parliament), while the DPRD can propose 

the dismissal of the Bupati to the central government (Chapter V). Fourth, this law 

also regulates village governance and its apparatus as Kepala Desa (head of the 

village) and Badan Perwakilan Desa (BPD —village representative board) (Chapter 

XI). 

 

Law No. 22/1999 empowers local government with the right to regulate, allocate and 

utilize national resources, as well as allowing for intergovernmental fiscal relations 

between central and local government. However, the law creates confusion about the 

aspect of authority for distribution between provincial and regional government 
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(Seymour & Turner, 2002). Chapter IV of Law No. 22/1999 sets out new areas of 

responsibilities for provincial and regional governments under a DMG. The central 

government retains control over international politics, defence, national security, the 

judiciary, monetary and fiscal policy, and religion.  

 

Provincial and regional governments are granted authority outside these areas. 

Further details are contained in Government Regulation (PP/Peraturan Pemerintah) 

25/2000 on the authority of the central government and the provision of provinces as 

autonomous regions. This regulation aims to fix the confusion arising from Law No. 

22/1999. In short, PP 25/2000 contradicts the law itself. Furthermore, as Seymour 

and Turner (2002) conclude, the new law only added more confusion about power 

distribution between tiers of government. It confuses local government stakeholders, 

as well as the business sector and international investors.  

 

Changes to Law No. 22/1999 in the absence of a transition period have given rise to 

various problems for the local government in a DMG. The lack of capacity of local 

government institutions, the emergence of the Raja Kecil (little kings) or local elites 

who dominate local politics (Barr et al., 2006), conflict between the local parliament 

and/or legislatures (DPRD) and the head of the local government, and a variety of 

other problems are some of the issues that are attached to the arrival of 

decentralization in Indonesia (Erb & Anggal, 2009; Mietzner, 2009; Schiller, 2009). 

 

These conflicts triggered by the arrival of decentralization in Indonesia have moved 

the national government to replace the new law of decentralization. The aim is to 

address problems emerging during the early stage of decentralization. The 

Indonesian government corrected the confusion resulting from Law No. 22/1999 by 

introducing Law No. 32/2004. The new law aims to synergize the arrangement of 

local government as well as addressing various problems that emerge under a new 

DMG. Law No. 32/2004 employs concurrence functions. This means whatever and 

whenever the central government exercises its power, provincial authorities and the 

authorities of the regency and municipality have a similar power to exercise it, 

differing only in scale. Further, if the central government has a specific authority 

covering the national or inter-provincial level, then the provincial government shall 

have the authority for covering the provincial or inter-regency/ municipal level, 
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while the regencies or cities have the authority for covering 31 types of government 

matters which are devolved to them by the central government.  

 

The Indonesian government has been going through a radical change in its 

organization and structure after decentralization. Central, provincial (Provinsi), and 

regency/district (Kabupaten) governments stand as relatively separate entities, 

making both vertical and horizontal coordination more difficult. A substantially 

important point of Law No. 32/2004 is that the authority of local governments covers 

all sectors with the exception of six areas (see Figure 4.0.1 below) reserved for the 

central government (Chapter III). Another important point is that the transfer of 

authority from national to local government is accompanied by the transfer of 

financial resources, facilities and infrastructure, and human resources appropriate to 

the sectors (Chapter III). 

 

In the context of public sector governance, Law No. 32/2004 reverses the old law, 

and makes a clearer distinction for local government authorities on public service 

delivery. Amongst the mandatory public sector delivery functions enshrined in the 

new law are the provision of health and education. The new law on decentralization 

also produces a set of new government regulations, such as PP No. 38/2007. This 

regulation clarifies and provides detail for distribution of authorities, positing that 

aside from the six authorities maintained by the central government, there are thirty-

one other government tasks (Urusan pemerintahan) which are distributed to the all 

tiers of government (Chapter II). Figure 4.0.1 describes the distribution of functions 

in the Indonesian government. The figure distinguishes between concurrent functions 

(the domain of provincial and local government) and absolute functions (the domain 

of central government). 

 

Law No. 32/2004 reinforces these divisions of authority based on the principles of 

accountability and efficiency by considering the harmonious relationship among all 

tiers of government (Chapter III, Article 10). The new regulations have improved the 

clarity of authority distribution among the tiers of government through the 

establishment of a series of specific regulations. The new suite of decentralization 

laws has set up a legal framework that has become the platform for government 

regulations aimed at improving the accountability of governments by clearly 
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delineating their authority. Further, regulations issued under Law No. 32/2004 have 

also clarified the rights and responsibilities of each tier of government. 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure 4.0.1 Functional Assignment of Indonesian Government Authority (Central, 

Province, Regency/City). 

Source: PP No.38/2007, (Chapter II) 

 

4.3 The Position of Local Government and its Hierarchy in Indonesia 

Law No. 22/1999 and Law No. 32/2004 laid basic ground rules on the governance of 

Indonesian local government in a DMG. Thus, building an understanding of how 

these laws constructed and formed Indonesian local government will build an 

understanding of the role and position of local government in Indonesian 

governmental systems. The first broad principles of decentralization as stated in 

Chapter I of both laws outline the general provision of the autonomous regions. 

Article One, Section (i) in both formally states that regions (provinces, districts or 

regencies, and regencies) will have full autonomy to “govern and administer the 

interest of the local people within the boundary of the unitary state of the Republic of 

Indonesia and the decentralization practice accompanied by the Deconcentration and 

Co-administration principle”.  
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Law No. 32/2004 mandates local election agencies to organise direct local elections, 

much like the Australian Electoral Commission. Chapter II of both laws outlines the 

administrative division of the various governmental levels in Indonesia. It states the 

main administrative units are the provinces and therefore, this level retains a 

hierarchical relationship with the central government (Article 2). However, both 

decentralization laws state that real autonomy is given to the Kabupaten (regency) 

and Kota (City) and they are not in a hierarchical relation to the province. The latter 

only has a coordinating role for the district or regencies. Figure 4.0.2 illustrates the 

hierarchical relationship between the central, provincial and local governments in 

Indonesia. 

 

 

 

Figure 4.0.2 Structural Hierarchy of Indonesian Government (Central, Province, 

Regency/City) 

Source: Law No. 32/2004 

 

Indonesian decentralization grants more power to regency and city governments 

instead of the larger administrative units — the provinces. In other words, under Law 

No. 32/2004 regencies (Kabupten) and cities (Kota) are assigned important functions 

and substantial authority.  The governor of the province (Propinsi) continues to act 

as representative of the central government, but does not have direct political power 

over the Bupati or mayor (Walikota). Figure 4.0.3 describes the functional hierarchy 

between the central, provincial and local governments in Indonesia.  

 

Figure 4.0.3 highlights that the functional hierarchy of Indonesian government puts 
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Figure 4.0.3: Functional Hierarchy of Indonesian Government (Centre, Province, 

Regency/City). 
Source: Law No. 32/2004  

 

the provincial government in a difficult position. This difficulty arises because 

Bupati and Walikota respond to the national government (Ministry of Internal 

Affairs) and also answer directly to their local political constituents, through their 

provincial function of coordination and monitoring local government. In addition, 

the provincial government has the right to ask Kota (cities) and Kabupaten 

(regencies) to undertake some assistance tasks on their behalf, such as the 

coordination of family planning. A problem occurs when the provincial government 

is not furnished with sufficient power, by law, to exercise, monitoring and 

overseeing functions. This highlights that Indonesia’s decentralization is categorized 

by multiple hierarchies, which are organized by function and funding and yet are 

characterized by overlaps on areas of responsibility. The following figure will show 

the multiple hierarchies in an Indonesian DMG. 

 

Figure 4.0.4 describes the hierarchy of sharing and division of responsibilities 

between the central, provincial and local governments in Indonesia. Law No. 

32/2004 employs “concurrence functions” which as explained earlier means that if 

the central government exercises its power, provincial authorities and regency or 
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Figure 4.0.4: Hierarchy of Sharing and Division of Responsibilities in Indonesian 

Government (Center, Province, Regency/City) 

Source: Law No. 32/2004, Government Regulation No. 7/2008 

 

municipality authorities exercise similar power on a different scale, such as in the 

health and education sector. As mentioned earlier, the Indonesian government 

regulation PP 38/2007 laid out 31 areas of shared and delineated responsibilities 

among tiers of government, which has resulted in some overlaps still occurring. This 

is triggered by central government assigning the provincial governor the dual role of 

head of the province and representative of the national government to the local 

government. 

 

This dual role tasks the governors with the function of overseeing and coordinating 

the governance conduct of the regencies and cities within their jurisdiction. Further, 

the dual role complicates the delineation and sharing of responsibilities between the 

regencies/cities and the provincial government, since the governor does not have any 

direct power over the local government. Although PP 38/2007 assign Governor the 

dual role of head of the province and as representative of the national government to 

the local government. In terms of fiscal arrangements, Figure 4.0.5 illustrates the 

sharing and delineation of fiscal responsibilities between the central, provincial and 

local governments in Indonesia. 
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Figure 4.0.5 Fiscal Hierarchy of Indonesian Government (Centre, Province, 

Regency/City) 

Source: Law No. 32/2004, Government Regulation No. 7/2008 

 

The figure above indicates the different hierarchies between the provincial 

government and the regencies and cities. PP 38/2008 articulates that the provincial 

government holds the power to ask the regencies and cities to carry out some 

assistance tasks (for the 31 shared areas of responsibility). Further, the fiscal 

arrangements for the assistance tasks mandate the regencies and cities to answer to 

the province for the governance of assistance tasks in their localities. 

4.4 Local Government Structure in Indonesia 

Under a DMG, Indonesian local government consists of three tiers of government 

(Figure 4.0.6). These are: (1) national/central level, (2) Propinsi (provincial) level 

and (3) Kabupaten (regency) level in rural regions or Kota (city) level in urban 

regions. The next part of this chapter describes these levels of government, focusing 

on the areas of local government that are relevant to the governance of allocating 

resources for the health and education sectors. 

 

Central Government 

The president of Indonesia holds the highest position in the government. As the head 

of state, the president is assisted by a vice president and various ministers. At the 
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local level, the president is assisted by the governor and other local heads of the 

provincial departments. 

 

Subnational levels of government 

Directorate of Regional Autonomy records note that by July 2013 there were 539 

local governments, comprised of 34 provinces, with 412 Kabupaten and 93 Kota. In 

addition, there are 6,694 Kecamatan ,and 69,429 Kelurahan and Desa throughout all 

the Kabupaten and Kota in Indonesia (2013).  

 

Provincial Government (Propinsi) 

Provincial government is headed by the Gubernur. As the head of the Province, the 

Gubernur is assisted by a Wakil gubernur (vice governor) and various working units. 

At the provincial level the Gubernur is assisted by the heads of the provincial 

departments. As outlined in PP 7/2008 and Law No. 32/2004 the Gubernur’s role is 

to perform as a head of the province and as representative of the national government 

to the local government. 

 

Regency (Kabupaten) and City (Kota) 

Kabupaten and Kota are the third level of government and the second tier of local 

government as shown in Figure 4.0.6. As both Jember and Situbondo are Kabupaten, 

the remainder of this discussion will focus solely on the right-hand column of Figure 

4.0.6. A Kabupaten is similar to a county in the United States, although it covers a 

much larger area. Kabupaten is the most important tier for the governance of 

allocating resources for the health and education sectors. A Bupati is the head of a 

Kabupaten. The Bupati is supported by working units (Satuan kerja pemerintah 

daerah [SKPD]) that are responsible for local government policy implementation at 

the local level. The role of executives at this level of government is policy making 

and preparing local government budget plans, for example for the allocation of 

resources in health and education, before they are submitted to the DPRD (local 

parliaments) for approval. 

 

For every Kabupaten there are Kecamatan (administrative support units). Each unit 

is headed by a Camat, a career bureaucrat appointed by the Bupati to administer 

certain localities in the regency. A “Camat” can be translated as “a sub-district 
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head”. A Kecamatan is made up of several Kelurahan or Desa. At the village level 

there is a Desa (village council), responsible for tradition and customs, who are 

elected by the village. A Desa is headed by the Kades (short for Kepala Desa) who 

is a village leader or chief. Each village directly elects the Kades who is not a public 

servant or career bureaucrat. Desas have two further levels of neighbourhood 

administration support units. The first level is a hamlet (Dusun). The second level is 

called Rukun Tetangga (RT). “Ketua Rukun Tetangga” can be translated as 

“chairman, or elder of harmonious neighbours.” An RT is voted into their position 

by the people in the community, and comes from the heads of households of the 

community  

 

Figure 4.0.6 Hierarchy of Local Government in Indonesia 

Source: Law No. 32/2004 
 

4.4.1 Local Government Structure and Working Units  

In an Indonesian DMG, local and provincial governments are autonomous 

administrative and territorial bodies within the unitary state. Local government both 

in Kabupaten or Kota executives is responsible for managing the human resources 

sector at its level, except for the regional secretary (Sekretaris Daerah — Sekda), 

which is the highest ranks for civil servants. Appointment of the Sekda requires 

approval from the highest level of government, which is the Propinsi, not the DPRD 
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or DPR. The appointment of the Sekda of each Kabupaten must be approved by the 

provincial governor (Gubernur). 

 

Local government units in Indonesia are very diverse in terms of culture, ethnic 

group, language, religion, economy, and other social indicators. The impact of the 

decentralization reforms on development varies among local government units. The 

following section looks closely at the role and functions of the head of the local 

government, local government units, local government secretariat, Dinas 

(department) and other local government institutions such as the Badan or Kantor. 

Figure 4.0.7 describe the structure of local government in Indonesia. The heads of 

the local governments — i.e. the Gubernur for the province, the Bupati for the 

district, and the Walikota for the municipality — and his/her deputy (Wakil) are the 

only political positions at the local government level. They are chosen directly by the 

people during local elections. 

As the head of local government, the Bupati and Wakil Bupati lead the local 

government bureaucracy as well as managing the Pegawai Negeri Sipil— PNS (civil 

servants) to achieve their government's objectives and expected results. The Bupati 

and Wakil Bupati, under a DMG, are directly appointed through democratic Pilkada 

(local elections—further discussed in Chapter Seven). As a result, political 

devolution has elevated the political power of local government executives (Bupati), 

especially in the governance of the local government public sector, such as the health 

and education sectors.  

The escalation of local government executive political power in the governance of 

the public sector is also strengthened by a letter issued by the Ministry of Internal 

Affairs on the 11
th

 of August 2015. This letter, numbered 050/2020/SJ, emphasises 

the importance for Bupati and Walikota to prepare a RPJMD—Rencana 

pembangunan jangka menengah daerah (local government mid-term work plan), a 

crucial document in the governance of public sectors to be issued not later than three 

months after winning the Pilkada (local election).The dynamics of the Pilkada and 

its relationship to the governance of allocating resources for the health and education 

in Jember and Situbondo sector is covered in Chapter Seven. 
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Figure 4.0.7 describes the position of Bupati and Wakil Bupati as the highest-ranking 

officers in local government. These and the Walikota and Wakil Walikota are obliged 

to perform several roles as outlined in Article 27 of Law No. 32/2004. Amongst their 

 

Figure 4.0.7: Structure of Local Government in Indonesia 
Source: Law No 32/2004 

 

normative obligatory roles is the function of practising, as well as conveying 

strategic plans for the implementation of regional administration, including 

accountability principles in the governance of the public sector, such as health and 

education. Apart from the obligations outlined in Article 27 of Law No. 32/2004, 

Bupati also submit annual reports on the implementation of local government 

administration to the central government. These reports are the basis for the central 

government’s evaluation of the administration of regional and local governments and 

act as inputs for further improvement in accordance with the legislation. 

  

Bupati and Wakil Bupati play a significant role in the governance of allocating 

resources. They have, for example, the right to propose Rancangan anggaran dan 

pendapatan daerah — RAPBD (drafts of local government budgets) related to the 

provision of health and education services. In terms of finances and assets of local 

government, Bupati and Wakil Bupati are the highest authority on local government 

financial and asset management and have authority to organize all available 

resources. Although they are bound by national regulations, there are many spaces 

for them to make decisions in order to achieve their political and administrative 

objectives. Bupati and Walikota, lead and manage Satuan kerja pemerintah daerah 
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— SKPD (local government working units). The core responsibility of SKPD in 

regard to the health and education sector is policy implementation. In the Kabupaten 

and Kota the Bupati and Wakil Bupati are assisted by a regional secretary, local 

legislative/parliament council (DPRD) and secretaries working in regional offices, 

regional institutions, sub-districts and villages. The local government secretariat is 

led by a Sekda (local government secretary).  

 

SKPD can be categorized into three groups. (1) The external service unit, called 

'Dinas' (department) and sometimes Badan layanan umum — BLU (public service 

institution) which provide public services to citizens; (2) the internal service units 

providing management and administration support, usually called 'Badan' or 

‘Kantor’; and (3) the secretariat which directly assists the head of the local 

government and ensures support and coordination of the internal and external 

services. In terms of hierarchy, the secretariat is higher than the Dinas and Badan, 

whereas the latter two are at the same level of hierarchy. The Sekretariat daerah (the 

regional/local government secretary) is tasked and obliged to assist the regional head 

in drawing up policies, for example, on health and education, and to coordinate 

regional offices and regional technical institutions. The regional secretary is 

responsible to the Bupati.  

 

Dinas (departments) are important units of local government SKPD in Indonesia 

because they implement local government autonomy. A Dinas is led by a Kepala 

Dinas, appointed and discharged by the Bupati and/or Walikota. The intention is that 

the Dinas deliver the main functions of local governments through public services. 

The Dinas kesehatan is the local unit for the Health Department, the Dinas 

pendidikan is for Education Department services. Dinas provide services internally 

or by contracting external service providers. The local government can establish a 

Unit pelaksana teknis daerah — UPTD (technical implementation unit). For 

example, a UPTD for the local library could be formed under the Dinas Pendidikan 

(Education Department).  

 

The local government internal service providers, Badan, play crucial roles in 

supporting the task of the Bupati in making and implementing specific local 

government policies. This includes, for example, the Bappeda — Badan 
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perencanaan dan pembangunan daerah (local government planning and & 

development agency) and the BKD — Badan kepegawaian daerah (local 

government human resources agency), which can be considered as the most powerful 

Badan. Similarly, to Dinas, local government could establish a UPTD under a 

Badan. For more specific functions such as managing the local government vehicles 

and facilities, a 'Kantor' can be formed. Generally, Kantor is smaller agencies than 

Badan and their heads are ranked lower than the heads of Badan and Dinas. Figure 

4.0.8 illustrates the structure of the local government organization  

 

 

 

Figure 4.0.8: Local Government Organization 
Source: Law No. 32/2004, Government Regulation No. 41/2007 

 

The position of the Camat residing in the Kecamatan is at the same level as the 

secretary of the Dinas or Badan and the Kepala bagian (head of unit) at the 

secretariat in the Kabupaten and Kota, while the Lurah is at the same level as the 

Kepala seksi (head of section) in the Kecamatan, the Kepala sub bidang (head of the 

sub-unit) at the Dinas or Badan, and the Kepala sub bagian (head of sub-section) at 

the secretariat. The Camat and Lurah are civil servants appointed by the Walikota or 

Bupati as the head of sub-districts. In carrying out their tasks, the sub-district heads 

are assisted by sub-district staff and are responsible to the Bupati or Walikota 

through the regional secretary of the Kabupaten or Kota. 
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Most of the public service delivery by the local government, especially for the health 

and education sectors, takes place at Kecamatan level or even lower (Desa, Dusun). 

Community health clinics (Puskesmas), high schools (SMU) and middle schools 

(SMP) which usually exist in each sub-district. They are led by heads of units such 

as the school principal (Kepala sekolah), head of community health clinic (Kepala 

puskesmas) who are responsible to their heads of department. For example, the 

Kepala sekolah reports to the head of the Dinas pendidikan for Kepala sekolah. 

 

4.4.2 Local Legislature/Parliament 

Propinsi, Kota and Kabupaten have their own legislative bodies called Dewan 

perwakilan rakyat daerah (DPRD) and their own systems of government. The 

political process of allocating resources for the education and health sectors through 

APBD takes place in this domain. DPRD has three functions: legislation, budgeting 

and control. It is also equipped with six working units plus a secretariat.  

 

For the governance of allocating resources for the education and health sectors at 

local government level, the DPRD have a strategic role. As outlined by Article 42 of 

Law No. 32/2004 Subsection 2, the DPRD possesses the power for discussing and 

agreeing or rejecting the draft regional regulations on the APBD (local government 

budget) together with the head of the local government. Further, Subsection 3 also 

outlines that the DPRD possesses the power to control the implementation of the 

local government budget and the regional administration's policy in implementing 

local development programs. Figure 4.0.8 illustrates the structure of the DPRD, and 

its working units. In addition to the six instruments, the DPRD may create other 

special instruments as needed. 

 

The daily work of the DPRD is structured around so called alat kelengkapan 

(working units). All DPRD members are assigned to one or more of six working 

units: Pimpinan (leader), Komisi (commission), Badan kehormatan (honorary 

committee), Badan musyawarah (deliberation committee), Badan legislasi 

(legislation committee), and Badan anggaran (budgeting committee). Among the 

instruments, Pimpinan (the chairs), the Komisi, and the Badan anggaran (budgeting 

committee) are most important in the governance of allocating resources for the 

sectors under enquiry as this is where political decisions are being made. Each 
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Komisi discusses and monitors all the legislative drafts. Komisi D/IV is the place 

where the health and education sector are usually discussed. The Badan anggaran 

 

Figure 4.0.9: The structure of the DPRD 

Source: Law No. 32/2004 

 

discusses the budget plan draft (RAPBD). Each DPRD member joins more than one 

instrument. For example, one can be a member of a Komisi but also a member of 

Badan anggaran at the same time.  

 

This dual role of members of the DPRD indicates their pivotal position for 

influencing the policy-making process, especially for strategic sectors such as health 

and education. Although their position is not dealing with the day-to-day 

management of public service delivery, such as health care or teaching, their 

strategic positions in the planning process determine the resources that are allocated 

to these sectors. 

 

4.5 Local Government Development Planning Mechanism in Indonesia.  

The next part of this chapter describes and discusses the elements of planning for 

local government in a DMG. As both Jember and Situbondo are Kabupaten, the 

remainder of this discussion will focus solely on the planning in this facet of local 

government, emphasizing the governance of allocating resources for the health and 

education sectors.  
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The discussion starts by outlining the governance of planning for allocating 

resources for the health sector, followed by the education sector. This is followed by 

a discussion of the planning aspect of allocating resources for APBD (local 

government budget) to public sectors. This includes three planning approaches —

technocratic, legislative and participatory — embedded in the planning governance 

of local government. The last element of local government development planning is 

the linkages of key planning documents for the governance of allocating resources 

for public sector.  

 

4.5.1 Local Government Planning Process for Allocating Resources for the Health Sector  

The central government thorough the Health Department stipulates Health Ministry 

Regulation No. 828/SK/IX/2008 on the minimum standard of health services (SPM) 

for Kabupaten. This obliges every local government in Indonesia to implement these 

standards in providing health services for the people in their jurisdiction.  

 

Under these regulations, the Kabupaten is required to map current services against 

the Standar pelayanan minimum — SPM (minimum standard of service). Doing this 

will identify gaps in reaching nationally mandated health service targets and will also 

determine future SPM targets to be incorporated into the Rencana pembangunan 

jangka menengah daerah — RPJMD (local government mid-term work plan) and the 

Rencana strategis satuan kerja perangkat daerah — Renstra SKPD (local 

government department strategic plan). Kabupaten also determines the details of 

annual SPM achievement and incorporates them into the Rencana kerja pemerintah 

daerah — RKPD (local government work plan), Rencana kerja satuan kerja 

perangkat daerah — Renja SKPD (local government department work plan), the 

Kebijakan umum anggaran — KUA (general budget policy), and the Rencana kerja 

anggaran satuan kerja perangkat daerah — RKA-SKPD (local government 

department annual work budget plan). To achieve these goals Kabupaten may seek 

other funding allowed by the Peraturan daerah — PERDA (local government 

regulations). The SPM regulation implies all of these documents are crucial for 

planning at the local government level. Absence of any document could impact the 

process of allocating resources for the health sector detrimentally. Figure 4.0.10 

describes the planning process of allocating resources for the health sector at the 

local government level. 
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Figure 4.0.10 the planning process of allocating resources for the health sector at 

local government level. 

Constructed from Jember and Situbondo fieldwork 2013-2014. 

 

The planning process begins with a document, composed by each unit under the Unit 

pelaksana teknis daerah — UPTD (local government technical implementation unit). 

Puskesmas is one of the units under the UPTD which is headed by a doctor who 

serves two roles. As a doctor he/she is responsible for the management of service 

delivery of Puskesmas. As an administrator he/she is responsible for taking care of 

other health units such as Pustu, Poskesdes and Posyandu. Every health unit under 

Puskesmas sends documents for a Rencana kerja anggaran - RKA (unit budget plan) 

to initiate the planning for resources for delivering health services. This document 

consists of annual working plans of each unit detailing the budget required. Up to 

this point, the head of Puskesmas compiles the RKA of each UPTD under his/her 

jurisdiction for the documentation for the Rencana kerja anggaran - UPTD (UPTD 

activity budget plan). This document is sent to the Kabupaten Dinas Kesehatan 

(Health Department) for compilation and budget synchronization. The Dinas 

Kesehatan will compile them into the Rencana kerja anggaran - SKPD (SKPD 
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activity budget plan) and forward them to Bappeda for budget synchronization and 

compilation. 

 

The planning document RKA-SKPD is examined at the Musrenbang Kabupaten—

Musyawarah Perencanaan dan Pembangunan Kabupaten (Regency Forum for 

Planning and Development) 
2
 which identifies some priorities for local planning and 

development. All of the aspirations from the Regency Musrenbang will be included 

in a document for policy recommendations for consideration by the Bupati to 

determine the RKPD. 

 

4.5.2 Local Government Planning Process for Allocating Resources for the Education 

Sector  

The arrival of decentralization in the early 2000s triggered the central government to 

stipulate the minimum standard of the basic education service (SPM) for the local 

government Kabupaten through Ministry of Education Regulation No. 15/2010. This 

new law focuses on improving the quality of basic education in Indonesia by making 

local governments implement the minimum standards of basic education service. In 

2013, the Ministry of Education issued the Ministerial Regulation No. 23/2013 

revising these minimum standards. The early and revised SPM regulations stipulated 

technical aspects of education standards such as class sizes, distance or proximity to 

schools, and the reporting mechanism for the SPM which was by the local 

government through the governor to the central government. At the local government 

level, this regulation also emphasizes the strategic role of local governments in 

determining the SPM achievement targets, as well as incorporating the RPJMD and 

Renstra SKPD.  

 

As mentioned above, a strategic role of local government is to regulate the details of 

annual SPM achievement, which they then incorporate into the RKPD, Renja SKPD, 

KUA, and RKA-SKPD, as well as seeking other funding allowed by the PERDA. The 

SPM regulation implies all of the planning documents are crucial and this makes a 

                                                           
2
 This forum is conducted by Bupati to understand local issues, problems and agendas for improving 

the quality of planning and development in local government. This forum invites the head of the 
local government SKPD/agency such as the Health and Education Department, head of sub-districts 
(Camat), a local religious leader and local community leader for understanding local problems and 
issues. 
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strategic impact on the process of allocating resources in a DMG. Figure 4.0.11 

describes the planning process for allocating resources to the education sector at 

local government level. 

 

 

Figure 4.0.11: The planning process for allocating resources for the education sector 

at local government level. 

 

The planning process for allocating resources in the Education Department begins 

with a planning document that is composed by each unit under the UPTD – (local 

government technical implementation unit). Every elementary school is under the 

UPTD jurisdiction that is responsible for the management of services delivery in 

elementary schools. The unit also functions as administrator for elementary schools, 

responsible for monitoring and evaluating the performance of the principal. On the 

other hand, every middle school and high school acts directly as a UPTD, which 

makes the allocation of resources and delivery of education services planning quite 

different.  

 

Elementary schools send the Rencana kerja anggaran—RKA (work budget plan) to 

their corresponding UPTD for elementary schools, which compiles and collates them 

into the Rencana kerja anggaran UPTD (UPTD activity budget plan). This 
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document will be sent to the Dinas Pendidikan (Education Department) for 

compilation and budget synchronization. Middle and high schools prepare their own 

Rencana kerja anggaran (work budget plan) and submit it directly to the Dinas 

pendidikan (Education Department). From here, the Education Department 

synchronizes budgets and compiles programs for each UPTD and school RKA. 

Following this, the Education Department compiles all of the RKAs into the Rencana 

kerja anggaran-SKPD (SKPD activity budget plan) for the district and sends it to the 

Bappeda for a budget synchronization and compilation. 

 

The RKA-SKPD planning document is examined for a final check at the forum of the 

Musrenbang Kabupaten — Musyawarah Perencanaan dan Pembangunan 

Kabupaten (Regency Forum of Planning and Development). This forum is 

conducted by the Bupati and the output will be included for consideration in the 

RKPD. The RKPD document contains a draft of economic framework regulations, 

regional development priorities, working plans and financial capacity, either 

financed directly by the local or central governments. 

4.5.3 The Planning Process of allocating resources for the APBD to the public sector   

Following decentralization in 2000, the Indonesian central government stipulated 

nine laws on the governance of allocating resources in a DMG (see Appendix VII). 

All of the laws laid the ground rules for local government governance in allocating 

budgets in their localities. The local government budget (APBD) is an annual 

Kabupaten financial plan that is approved by the local government, DPRD and 

enforced through PERDA APBD, which has several important functions in allocating 

resources in a local government context, they are: authorization, planning, 

monitoring, allocation, and distribution, which happens through an annual cycle. 

 

Planning for the APBD is a long and multilayered process that starts every January 

and ends in December. The result is a Daftar pelaksana anggaran — DPA-SKPD 

(budget implementation list) to be implemented the next year. Figure 4.1.12 

illustrates the timeline and flow charts for planning resource allocation through the 

APBD. Planning is largely embodied by three approaches: participatory, technocratic 

and legislative (political). 

 

The planning stage starts at the Musrenbang Desa (village community discussion for 
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development planning). This a formal event conducted by the Kepala desa or Lurah 

 

 

Figure 4.0.12 Flow Charts and Timeline for Planning the Allocation of Resources in 

the APBD 

Constructed from fieldwork 2013-2014. 

 

 (the head of the village) in every village to understand local issues, problems and 

agendas for improving the quality of each locality. This forum invites local village 

leaders such as the local religious leader, community leaders and local school 

principal (primary School level) and the village health facility's administrators 

(village midwives) to discuss local problems and issues. This forum sets priorities 

for local planning and development. All of the aspirations from the Musrenbang 

desa will be formed into a document of policy recommendations for consideration in 

the next phase of planning, the Musrenbang kecamatan (the sub-district forum for 

development planning). 
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The forum of the Musrenbang kecamatan is conducted by the Camat (the head of 

sub-districts) to comprehend the problems and issues surrounding the Kecamatan 

(sub-district) areas 
3
.This forum will set priorities for local planning and 

development at the level of the sub-district. All of the aspiration from the sub-district 

Musrenbang will be compiled into a document of policy recommendations for 

consideration in the next phase of planning meetings at the regency Musrenbang 

(Musrenbang kabupaten). This final stage is considered as a participatory process of 

planning for development at the local government level.  

 

In March, the local government conducts a SKPD forum which is intended for each 

local government SKPD to plan programs and budgets for the following year. The 

programs are informed by the inputs from each SKPD unit such as the school and 

health facilities from each sub-district. This is followed by another technocratic 

process of planning, the regency Musrenbang
4
. The output of this forum is a 

document of policy recommendations for consideration by the Bupati (Executive) for 

stipulating the RKPD. 

 

The fifth step which occurs in May, comprises the production of the RKPD— 

Rencana kerja pemerintah daerah (local government working plan). The RKPD is 

based on the input from the regency Musrenbang forums; the output of the meeting 

is the program document for each SKPD. In June, the Kebijakan umum anggaran — 

KUA (general budget policy) meeting session is scheduled. This session is a meeting 

between the local government administrative units and the DPRD (local government 

parliaments /legislatures) for discussing and stipulating the local government general 

budget policy document. This stage is considered a technocratic process of planning 

                                                           
3  The Musrenbang kecamatan taking place at the sub-district level is a larger forum arena 
than Musrebang desa, this forum invites heads of villages (Kepala desa) local village leaders 
such as religious leaders, community leaders and local school principals (elementary, 
middle and high school levels), and health facilities administrators (Kepala puskesmas) for 
understanding local problems, issues and priorities for development at the sub-district 
level.   
4 This is a bigger planning forum taking place at the level of Kabupaten and conducted by 
the Bupati in order to compile all of the input from the Musrenbang desa, Musrenbang 
kecamatan and SKPD forums. 
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for development and resource allocation at the local government level. The output of 

the KUA meeting acts as a guideline for deciding Priorities pagu anggaran 

sementara — PPAS (provisional priority budget ceiling). The intention of this 

meeting is to discuss and make decisions regarding the stipulations of the PPAS 

document. This meeting is considered as another technocratic process of planning for 

development and resource allocation at the local government level because it is a 

limited session between the local government administration unit (executive) and the 

local government parliament (DPRD). 

 

Subsequent to the DPRD and local government executive agreement on PPAS, a 

draft of the Rancangan anggaran pendapatan dan belanja daerah—RAPBD (local 

government annual budget) is presented. This draft is prepared by the local 

government between the months of July and September. In drafting this budget, the 

Bupati sets budget priorities and ceilings as the basis for the working plans and the 

budget of the SKPD. Afterwards, the Bupati (Executive) submits a draft of local 

government regulations (PERDA) in the RAPBD, along with its elucidation and 

supporting documents to the DPRD for joint approval. In turn, local government 

(Executive) discusses the draft of local government regulations with the DPRD 

based on the general policy of the APBD as well as budget priorities and ceilings. 

The DPRD makes a decision to approve the draft of local government regulations no 

more than one month before the budget year starts. 

 

The next stage of the planning is the APBD endorsement session involving a 

discussion between the Team anggaran pemerintah daerah — TAPD (local 

government team for the local government budget) and the Badan anggaran DPRD 

(the DPRD budgeting committee) for joint approval of the APBD. This meeting 

takes place in October. If the DPRD and local government agree with the draft 

RAPBD, during November to December the local government will submit the APBD 

document for final evaluation from the highest authority which in the case of APBD 

kabupaten/kota is the governor, whereas the province APBD must be approved by 

the Ministry of Internal Affairs (Law NO. 32/2004, Article 185). Once approval is 

granted, all SKPD assisted by DPPKA and Bappeda prepare the Daftar pelaksanaan 

anggaran — DPA-SKPD (the budget implementation list). The draft DPA-SKPD 

will be legislated by the Sekretariat daerah in December. In January of the following 
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year, the document will be implemented and disbursed to the SKPD through the 

Pejabat pengelola keuangan daerah— PPKD (officer of local government finance) 

of each SKPD. 

 

To get more understanding on the many layers of governance for allocating 

resources for the public sector via the local government budget of the APBD, three 

approaches embedded in the planning process are described in Figure 5.0.13.  
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The figure above display three important planning approaches embedded in the 

planning of local government resources in a decentralized mode of Indonesia 

government. They are: 1) the technocratic planning process, 2) the legislative 

(political) planning process, and 3) the participatory planning process. All of these 

are interrelated, although they operate at different levels of local government. The 

next section will discuss each planning approach, describing the stages of planning 

within the approach.  

4.5.4 Technocratic planning process of APBD in a DMG 

Figure 4.0.14 The Technocratic Planning Process for Allocating Resources of the 

APBD 

Constructed from fieldwork 2013-2014. 

The figure above describes the technocratic planning process for allocating resources 

in a decentralized mode of Indonesian local government. The process starts with 

three planning documents. The first is the Rencana pembangunan jangka menengah 

daerah — RPJMD (local government mid–term work plan) that reflects local 

Document of 

RKPD 

Document 

of KUA 

APBD 
Document of 

RPJMD  

Document 

of PPAS 

APBD 
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TAPD and Panggar DPRD 

The Technocratic Process The Political Process 
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Head of local govt regulation 
(PEERKADA) on APBD implementation 
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government planning in terms of development strategies, general policies, financial 

policies and SKPD programs. The second document, the Rencana kerja pemerintah 

daerah —Renja RKPD (local government work plan), includes development 

priorities, a macro economic framework, financial policy directions and SKPD 

activities. Finally, the KUA is produced during a session in June by the Team 

anggaran pemerintah daerah — TAPD (local government budgeting team) with the 

Panitia anggaran dewan perwakilan rakyat daerah — Panggar DPRD (the local 

parliament budget committee). This document outlines the performance indicators 

and targets of all SKPD programs, especially for the important sectors of health and 

education, a program which contains activities based on local government budgets 

and policies.  

4.5.5 Legislation (political) planning process of APBD in a DMG 

Figure 4.0.15 The Legislation (Political) Planning Process of the APBD 

Constructed from fieldwork 2013-2014. 
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The KUA, the last important document to be prepared by the local government in 

planning for allocating resources possesses significant power for the governance of 

allocating resources. The RPJMD, Renja RKPD and KUA serve as the guidelines for 

local government in crafting their priority policies. The agreement between the 

TAPD and the Panggar DPRD on the KUA policy continues in a session about the 

Prioritas pagu anggaran sementara — PPAS (provisional priority budget ceiling). 

The PPAS document produced at this stage plays a crucial role for the governance of 

allocating resources for the public sector, mandating a budget ceiling for every 

department, including the Dinas Kesehatan and Dinas Pendidikan, the Departments 

of Health and Education.  

 

The legislative (political) planning process of allocating resources in the APBD 

starts with a KUA (general budget policy) meeting of the Tim anggaran pemerintah 

daerah—TPAD (local government budget team) and Panitia anggaran— Banggar 

DPRD (local government legislature budget committee) stipulating the general 

budget policy. The KUA session produces a memorandum of understanding (MOU) 

between the Bupati (as the executive of local government) and the DPRD 

(legislature). Another MOU between the TAPD with the Panggar DPRD on the KUA 

continues in the Prioritas pagu anggaran sementara— PPAS (provisional priority 

budget ceiling) meeting. The resulting PPAS document emphasizes program 

priorities and budget ceilings for every local government department unit. This 

document lays down a mandatory budget ceiling for every department, including the 

Dinas Kesehatan and Dinas Pendidikan. 

From here, the MOU between the TAPD and Panggar DPRD on PPAS is converted 

into a RAPBD (local government budget draft) which is discussed at the session of 

the Bupati and the legislature (DPRD). If the meeting reaches an agreement, the 

Bupati and the DPRD endorse the RAPBD and convert it into a PERDA APBD 

(regulation on a local government budget) and PERKADA—Peraturan kepala daerah 

(head of local government regulation) on the implementation and the governance of 

APBD. 

 

4.5.6 Participatory Planning Process of APBD in a DMG 

As a recently decentralized government, Indonesia introduced a new participatory 

approach to the planning process for the APBD. This approach, Musrenbang, 
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replaces Indonesia’s former centralized and top-down government system and 

requires citizen activism in the process of planning. To achieve this, residents meet 

together to discuss the issues facing their communities. As a result of these meetings, 

they decide upon priorities for allocating resources and driving improvements. As 

Musrenbang is a bottom-up approach, taking place at lower levels of government 

(Desa, Kecamatan and Kabupaten), it recognises citizens’ preferences in the 

planning process. The outcome is that resident voices can actively influence the local 

government budget and how investments are made in neighbourhoods. 

 

Innovations, such as the Musrenbang mean that local communities and governments 

now have a greater responsibility to shape the future of their neighbourhoods. 

Residents participate because it is an opportunity to collectively decide the future 

and ensure that government investment in neighbourhoods meets community 

development needs. Figure 4.0.16 illustrates the participatory planning process for 

allocating resources through the APBD. It also highlights the position of the 

Musrenbang as a distinct feature in the bottom-up planning process. 

 

 

Figure 4.0.16:  The Participatory Planning Process for Allocating Resources in 

APBD 

Constructed from fieldwork 2013-2014. 
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Activating the Musrenbang desa (village discussion for development planning) starts 

the participatory planning process of resource allocation through the APBD. This is 

followed by the Musrenbang kecamatan (sub-district musrenbang) and Kabupaten 

musrenbang (regency musrenbang) meetings. Essentially these forums act as 

participatory planning forums for allocating resources via the APBD.  

 

Musrenbang, as a participatory planning forum at the Desa, Kota and Kabupaten 

levels, invites important local stakeholders, such as religious leaders, community 

leaders, local school principals and heads of the health facilities at each local 

government level and the heads of SKPD such as the head of Dinas Pendidikan or 

Dinas Kesehatan. In addition, local government, through their departments and 

units, also conduct a similar planning forum — the SKPD Forum. This forum plans 

the departments’ programs for the next year. These programs are constructed by 

consolidating inputs from each department unit, such as schools and health facilities 

at each sub-district area. All aspirations and inputs from the regency Musrenbang 

will be incorporated with input from the SKPD Forum into a document, the Rencana 

kerja pemerintah daerah — RKPD. These planning documents contain important 

aspects of local government governance for allocating resources at local levels. They 

articulate SKPD programs, including SKPD activities. From this point, the local 

government, represented by the TAPD (local government budgeting team) will 

forward this document into a session of KUA (general budget policy) with the 

Panggar DPRD (local parliament budget committee). This meeting will produce a 

general budget policy document 

. 

4.6.7 Local Government Planning Document Linkage in the APBD   

In terms of local government planning for the governance of allocating resource for 

public sectors, there are three key planning documents that are interconnected. They 

are Rencana Pembangunan Jangka Panjang Daerah — RPJDP (long-term regional 

development planning), Rencana Pembangunan Jangka Menengah Daerah —

RPJMD (medium-term regional development planning) and Anggaran Pendapatan 

dan Belanja Daerah — APBD (local government budget). In Indonesia, the lower 

levels of government plans must pay attention to, but not be guided by, the higher 

level one. The basis of each local government's plan is its own political ideology or 
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political party background. As a document of long-term planning, the RPJPD covers 

a period of twenty years and contains vision, mission and development directions 

based on the national RPJPD. By contrast the RPJMD covers a period of only five 

years it constitutes the elaboration of vision, mission and programs of the Bupati and 

pays attention to the regional RPJP and the national RPJM. 

 

Two elements of the local government RPJMD applicable to the health and 

education sectors are financial policies and development strategies. The Rancangan 

Kerja Pemerintah Daerah — RKPD (local government work plan) elaborates the 

regional RPJMD. It contains a draft economic regulation framework, regional 

development priorities, and work and financial plans. The latter include either those 

financed directly by the central government or through Pendapatan asli daerah — 

PAD (local government locally-generated revenue). Figure 4.0.17 illustrates that the 

RPJMD, the development and budget planning process, is connected in one line from 

RKPD to RPJMD. According to the law, the budget plan must follow the 

development plan (money follows strategy). The RPJMD covers both the 

development and the budget plan. The document itself can be very thick, consisting 

of hundreds or even thousands of pages.  

 

The new elected Bupati must prepare and complete the RPJMD soon after the local 

election. Bappeda leads the process by preparing the preliminary draft of RPJMD 

with reference to the RPJPD. It is also important to note that the frameworks must be 

in line with the scope of local government authority as regulated by PP 38/2007 and 

meet with the functions of local government agencies as guided by PP 41/2007. 

Figure 4.0.17 depicts the linkages between the planning documents at different 

stages of local government planning. The figure shows that both RPJPD and RPJMD 

(the long and medium-term planning documents) connect directly to the annual 

development and budgeting plan consisting of three key documents — the RKPD, 

RAPD and APBD. 

 

The preliminary draft of the RPJMD contains the strategic plans of each SKPD (local 

government working unit), referred to as Renstra-SKPD, which contains vision, 

mission, goals, strategies, policies, programs and development activities as ascribed 

to the tasks and function of the Dinas. For the governance of allocating resources for 
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Source: Law No. 32/2004 

Figure 4.0.17: Linkage of Local Government Documents for Planning 

 

the health and education sectors, this document is crucial, because it articulates the 

five-year strategic plan for the health and education sectors. The Renstra-SKPD is 

made in the form of working plans of each SKPD containing policies, programs, and 

development activities, either carried out directly by local government or involving 

public participation. Unlike the RPJMD, the RKPD is a result of the consolidation of 

plans among SKPDs facilitated by Bappeda. Each SKPD prepares an annual working 

plan (Rencana kerja SKPD — Renja-SKPD) based on Renstra-SKPD and the 

preliminary draft of the RKPD. Although the RKPD includes the assessment of local 

government financial prospects —a rough estimation of the revenue and expenditure 

of local government— it does not contain budgeting plans. The draft RKPD will be 

discussed during the Musrenbang.  

 

Unlike the medium-term development plan, the local government annual plan 

separates the working plan and the budget plan into two documents — the RKPD 

and RAPBD. The catalyst of the two is the KUA (general budget policy) containing a 

priority of expenditure list, revenue predictions, financing strategy, and budget 

assumptions. The RKPD is the basis for the RAPBD (annual local government 

budget plan draft). The Bappeda prepares the budget ceiling for each SKPD 

according to the KUA and other relevant references such as the mid-term expenditure 
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framework (which is supposed to be available and attached in the RPJMD) and 

Renstra-SKPD.  

 

In the process of drafting the APBD, the Bupati will set budget priorities and ceilings 

as the basis for the working plan and budget of local government SKPDs. This 

process indicates that the governance of allocating resources for the health and 

education sectors is determined by the Bupati. Next, the Bupati submits a draft 

PERDA (local government regulation) for the APBD, along with its elucidation and 

supporting documents, to the DPRD for joint approval. In turn, local government 

discusses the draft of local government regulation with the DPRD, which is based on 

the general policy of KUA APBD as well as budget priorities and ceilings. DPRD 

will make a decision to approve the draft local government regulation no more than 

one month before the budget year starts. Finally, all SKPD, assisted by DPPKA and 

Bappeda, prepare Daftar pelaksanaan anggaran — DPA-SKPD (the budget 

implementation list) for each SKPD. At this stage, the local government budget is 

allocated to each Dinas at the local government level according to the DPA. 

  

4.6 Conclusion 

Decentralization has brought radical change in the organization and structure of the 

Indonesian government. At its most basic, it recognizes three tiers of government — 

national, provincial and Kabupaten (regency) in rural regions or Kota (city) in urban 

regions. All subnational levels are generally called “local governments”. Central, 

provincial, and district governments stand as relatively separate entities, making both 

vertical and horizontal coordination more difficult. Law No. 32/2004 attempts to 

correct some deficiencies resulting from the confusing Law No. 22/1999. New 

regulations, such as PP No. 38/2007 which clarifies and provides detail on the 

distribution of authority. This regulation sets out the six authorities controlled by the 

central government, and the thirty-one other government tasks (urusan 

pemerintahan) which are distributed to all other tiers of government. Importantly, 

the transfer of authority from national to local government is accompanied by 

transfer of financial resources, facilities and infrastructure, and human resources 

appropriate to the local government public sector. However, despite a subsequent 

law and regulations, the intergovernmental relationship between provincial and 
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Kabupaten may remain ambiguous (as discussed earlier in this chapter, section 4.2, 

4.3). 

 

The arrival of decentralization reshaped the decision-making process for planning 

and budgeting at the local government level in Indonesia, which is now characterized 

by three planning approaches — technocratic, legislative and participatory — in the 

governance of allocating resources in a decentralized mode of Indonesian 

government. All of these approaches have different methods and are employed at 

different stages of planning.  

 

Chapters 5 and 6, will introduce each of the study sites—Jember and Situbondo. 

They will continue the interactive data analysis (Miles et al., 2014) by focusing on 

the administrative aspects (the decision-making, the mechanism, the infrastructure, 

the human resources) of local government, as well as the local government fiscal 

aspects (local government budget governance) in allocating resources for the health 

and education sectors.  
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Chapter 5 

Administrative and Local Fiscal Governance in Allocating 

Resources for the Health and Education Sector: 

Study 1 Regency of Jember 

5.1 Introduction 

This chapter and the next continue answering the two research questions:  

(1) What is the governance of allocating resources for the health and education 

sectors in a DMG in two regencies in East Java, (Indonesia) Jember and Situbondo? 

(2) What determines the local government governance performance for the health 

and education sectors in a DMG? To answer these questions this chapter starts the 

process of interactive data analysis (Miles et al., 2014) by focusing on data reduction 

within the framework of LGPDB (see Chapters 2 and 3) which  consists of three 

dimensions: (1) administrative governance; (2) local fiscal governance and (3) 

political devolution.  

 

This chapter begins by providing a descriptive assessment of the existing conditions 

of administrative and local fiscal governance in Jember, while the dimension of 

political devolution will be discussed in Chapter 7. This chapter focusses on Jember 

as one of the case study sites. Situbondo is discussed in Chapter 6. This chapter uses 

documents obtained during fieldwork, supplemented by interview data from a range 

of key informants at various local government levels. Both documents and interview 

data offer a description of the infrastructure and human resources of the health and 

education sectors, focusing on decision making processes and the mechanisms of 

allocating resources for these sectors. This chapter collates data (2001-2014) about 

the budget allocations for the health and education sectors of Jember. Collating these 

data enable examination of trends over time in terms in allocation of resources for 

these two sectors. In addition, a critical assessment of such data is given and 

triangulated with the experience of local government bureaucrats, local political 

stakeholders surrounding democratic local governance in the context of a DMG, in 

particular for the governance of allocating resources for the health and education 

sectors. 

 

There are three sections in this chapter. The first briefly portrays the setting of 

Jember Regency, including a brief explanation of its population, economy and local 
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government structures. The second section discusses the administrative governance 

of allocating resources by describing the human resources and infrastructure of 

health and education sector in Jember. The third section discusses the local fiscal 

governance of Jember, particularly the local government budget, as well as the 

planning and budgeting for allocating resources for the health and education sectors. 

 

5.2 Setting: The Regency of Jember  

This section explores and provides a profile of the Regency of Jember, including its 

geographic location, population and demography, local government economy and 

local government structure. Jember is the third largest city in East Java province, 

located in the southeast of that province, 200 kilometers from Surabaya. It borders 

several regencies, to the northwest Probolinggo, to the north Bondowoso, to the east 

Banyuwangi, to the south the Indian Ocean and to the west Lumajang (Figure 5.0.1). 

Consisting of 31 sub-districts and 248 villages on 82 small islands, the regency of 

Jember covers an area of 3,092.34 square kilometers. It is an example of canyon 

topography, including fertile plains in the central and southern parts, surrounded by 

mountains that extend to the east and west boundaries. This diverse topography 

constitutes a challenge for the local government in delivering health and education 

services. In general, Jember is known for the unique character of its people. 

Although located in East Java, approximately half of the population speaks Madura 

language, the people of Jember are known as Pendalungan people (Javanese—

Madura Mix).  

 

5.2.1 Population and Demography 

The total population of Jember in 2010 was 2,332,726 (Indonesian Population 

Census, 2010), comprising 1,146,856 males and 1,185,870 females. The largest 

population density was in the sub-district of Sumbersari, with 126,279 people while 

Jelbuk sub-district had the least with 31,962 people. The overall population density 

of the regency was 658 persons per square kilometer, which is far higher than the 

overall Indonesian population density of 140 persons per square kilometer (2014). 

Traditionally, it has been assumed that higher population density causes a higher 

demand for specific public services, such as the health and education (Winsborough, 

1972) 
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Figure 5.0.1: Map of Jember Showing Sub-Districts 

 

Following from this argument, Jember would require sizeable resources to delivery 

of these services. 

 

Jember’s population is engaged in a range of industries such as trade, restaurant and 

hotel. However, it is an agrarian region with abundant land for plantations, fisheries 

and farming based industry. As a result the majority of the workforce is in the 

agriculture sector as can be seen in Figure 5.0.2. This sector is dominated by 

informal workers who are not cover by the industry health insurance providers such 

as Askes or BPJS Ketenagakerjaan. Therefore, public service facilities such as health 

are important in supporting this workforce and the general public.  
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Figure 5.0.2: The Number of People Aged 15 and above who work by industry 

Source: Jember in Figures 2013 

 

5.2.2 Local Government Economy  

Jember is one of the rice granaries of East Java province, with rice contributing 

44.18 percent of the total Jember economy in 2010 (Jember in Figures, 2013). Figure 

5.0.3 depicts the gross regional domestic product of Jember from 2002-2011. This is 

relatively stable and has increased every year, except 2009
5
.  

                                                           
5 This is because the Global Financial Crisis made a huge impact on the economies of every 
country in the world, including Indonesia. In turn, this also created disruption in smaller 
macroeconomic settings, like local government economies.  
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Figure 5.0.3 Growth Rate of Gross Regional Domestic Product Regency of Jember 

2002-2011 

Source: Central Boards of Statistics Jember Regency 2013 

As an agricultural district, Jember has the potential resources to develop the local 

economy. Agriculture remains a dominant industry in the development of the 

economy and livelihoods: a provider of food, industrial raw materials, and 

employment. Examples of agricultural commodities that serve as the backbone of 

Jember’s agriculture are rice, tobacco, cocoa and sugar cane. 

 

 

Figure 5.0.4 The Economic Structure of Jember by Gross Regional Domestic 

Product 2013. 

Source: Jember in Figures 2013 
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The maintenance and management of resources is essential to Jember’s economic 

development. In 2011 it contributed to 37.45% of the regional GDP. Although its 

role decreases gradually each year, Figure 5.0.4 vividly displays the domination of 

the agriculture in Jember compared to any another industry sector. However, other 

sectors like trade, restaurants and hotels (the second largest), and manufacturing (the 

third largest) are growing fast. The trade, restaurants and hotels sector contributed 

25.17% to regional GDP, up from 19.73% in 2009. Manufacturing contributed 

10.81% in 2011.  As the agriculture sector is quite dominant sector, this indicates the 

uneven distribution of local economic development in Jember.  

 

This unevenness is also reflected in population distribution. From Jember’s thirty-

one sub-districts, there are only eight with populations over one hundred thousand, 

(Jember in Figures, 2013), showing that economic development in Jember is 

centralized in sub-districts with high economic activities such as Sumbersari or 

Puger. Wakil Bupati notes that there is a problem in Jember for service delivery of 

the health and education sectors due to this inequality between sub-districts in the 

southern and northern parts (Interview April, 2014). 

 

5.2.3 Local Government Structures 

Jember was formally established by the Republic of Indonesia under the Law No. 12 

/1950 on the establishment of regional government in East Java province. As shown 

in Figure 5.0.5, the largest sub-district is Tempurejo with an area of 524.46 square 

kilometers or 15.99% of the regency’s total area. The smallest sub-district is 

Kaliwates with an area of 24.94 square kilometers or 0.76% of the total area. 

 

Prior to 2008 there were 225 villages in Jember. In the following year the number of 

villages in the sub-district of Jombang was increased. The village of Padomasan was 

divided into two villages, Padomasan and Sarimulyo. There are 74 local government 

agencies working in the regency to ensure public service delivery, as well as 

maintaining day-to-day activities of the local government. The health and education 

sectors are located under the agency known as Dinas—SKPD (Local Government 

Department Working Unit). 
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Figure 5.0.5. The Percentage of the Sub-District Area (Square Kilometers) in the 

Regency of Jember 

Source: Jember in Figures 2013 

The large land areas and vast size of Jember’s population automatically means there 

is a large number of a civil servant for local government public service delivery. The 

following is a brief report on the numbers of civil servants in Jember. By 2012, there 

were 17,186 civil servants working in Jember local government agencies.  

 

 

Figure 5.0.6 A Comparation of the Regency of Jember’s civil Servants by Gender 

Sources: Jember in Figures 2013 
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Figure 5.0.6 shows the proportion of male civil servants is 56.5%, 9714 based on 

2013 figures, while the number of female civil servants is 43.48% or 7472. In terms 

of educational qualifications, Figure 5.0.7 shows that 41.44% of Jember civil 

servants hold an undergraduate degree. Education qualifications of local government 

civic servants are important for maintaining the development of the local economy 

(Blundell, Dearden, Meghir, & Sianesi, 1999). 

 

Figure 5.0.7 The Number of Civil Servants in the Regency of Jember by Educational 

Attainment 

Sources: Jember in Figures 2013 

 

It is also apparent from the figure that there are significant numbers of civil servants 

with a lower level of education than Diploma I (equal to certificate 1), 6,565 or 

38.19%. This is quite close to the 41.44% of Jember civil servants with 

undergraduate degrees. The almost equal proportion of civil servants with 

undergraduate degree and civil servants holding a lower level of education than high 

school completion will potentially affect the public service delivery, especially for a 

strategic sector such as the health and education sectors. 

 

 There is some evidence to suggest that lower educational qualifications of the 

workforce could have consequences on public service delivery such as lower quality 

and productivity of health services, increased wait times, or under-utilization of 

trained individuals (Zurn, Dal Poz, Stilwell, & Adams, 2004). 
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5.3 Administrative Governance of Allocating Resources for the Health 

and Education Sectors  

This section gravitates around indicators in the analytical framework dimension of 

administrative governance such as local human resources, infrastructure, planning 

and access to public service delivery. The discussion will start by focusing on the 

health sector, followed by the education sector.   

 

 

Figure 5.0.8 Dinas Health Department organizational chart 
Constructed from fieldwork and LAKIP - Health Department Regency of Jember 2012  

 

5.3.1 Health Sector Governance  

According to Perbub (Bupati regulation) No. 45/2008, the Dinas Kesehatan (Health 

Department Jember Regency) has a local government working task unit (SKPD) to 

assist the Bupati formulate, plan, coordinate, implement and monitor the health 

sector. One of the Tugas pokok dan fungsi — TUPOKSI (core functions and roles) of 
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the Dinas Kesehatan is formulating the technical policy for planning, monitoring, 

controlling and evaluating the health sector. This includes the maintenance of health 

sector public facilities, public health service delivery and monitoring all of the Unit 

Pelaksana Teknis Dinas — UPTD (departmental units of technical implementation) 

under the Dinas Kesehatan, as well as implementing the TUPOKSI according to 

Bupati policy. Figure 5.0.8 is an organizational chart of Jember Health Department 

as stated in Perbub (Bupati regulation) No. 45/2008.  

 

Dinas Kesehatan Jember is one of the local government’s working units that conduct 

optional or mandatory work for local government, for organizing health service 

delivery. As one of the prominent sectors, the Health Department covers health 

service delivery for 2,332,726 people across the regency. This requires resources as 

well as an infrastructure that serves as the backbone for improving health service 

delivery in Jember.  

5.3.1.1 Human Resources of Health Department  

Delivering health services in Jember is challenging due to its diverse topography. 

This diverse topography range from mountains to hills constitutes a challenge for the 

local government in delivering health and education services. Table 5.0.1 shows the 

number of human resources in the health sector. 

 

Table 5.0.1  

 The Number of Human Resources in the Health Sector in the Regency of Jember 

2012 

Type of Health 
Worker 

Male Female Total Ratio to 
Population 
(100.000) 

General Practitioner 110 99 209 6.77 

Specialist 69 24 93 3.56 

Dentist 299 206 505 NA 

Midwife 180 927 1107 41.78 

Nurse 989 545 1534 NA 

Pharmacist 85 106 191 NA 

Nutritionist  17 43 60 NA 

Community Health 
Instructor 

39 46 85 NA 

Sanitation Worker 15 17 32 NA 

Medical Technician 57 34 91 NA 

Physiotherapist  19 3 22 NA 

Total  1869 2050 3919 NA 

Constructed from fieldwork and Jember Regency Health Department Profile 2012 

(NA = Not Available)  
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In 2012, there were 3919 workers employed in Jember for delivering health services 

in 31 sub-districts. Data from Table 5.0.1 reveal there is a low ratio of general 

practitioners and specialists in relation to the population. Responding to this low 

ratio, a doctor who serves as head of Puskemas in one Jember sub-district 

highlighted this problem; 

 

We do have enough health equipment for supporting the health 

service, every year usually we receive amounts of assistance for 

health equipment, but we do have less resources for general 

medical workers like doctors, nurses or midwives, so far, we rely 

on PTTs — Pegawai tidak tetap (temporary workers), and Tenaga 

kontrak — (contract workers) funded by Pakde Karwo (Governor 

of East Java) program and the interns for covering the health 

service in our facilities. There are not enough personnel for 

medical work here. (Dr EW, Interview August 2014). 

 

The ratio implies two things. First, there are not enough doctors to cover the 

population. Second,the ratio is far from the health worker to population benchmark 

for physician per 1000 population (Dal Poz, Kinfu, Dräger, & Kunjumen, 2007). In 

addition, the World Health Report (2006) estimates that countries with a density of 

fewer than 2.28 physicians per 1000 population generally fail to achieve a targeted 

80 % coverage rate for immunization. A top rank bureaucrat in Dinas Kesehatan 

admitted several problems of health service delivery in Jember, especially when it 

comes to infant and maternal mortality: 

The biggest constraint for us (Dinas Kesehatan) is the Bappeda, 

they have their estimation regarding how many resources we 

(Dinas Kesehatan) are going to spend for improving the health 

sector delivery. Especially with baby and maternal mortality, this 

has become a problem for us because the baby and maternal 

mortality in Jember is the highest in East Java after Surabaya 

(YML, Interview February 2014). 

 

The statements indicate that the high rate of infant and maternal mortality in Jember 

could be attributed to the lack of resources for supporting improvement in health 

service delivery, especially more resources for employing medical workers. 

Moreover, it is almost certain that the low ratio of health workers to the population in 

Jember is insufficient for covering the health service in the whole area. This could 

jeopardize the quality of health service delivery in the regency. Still focusing on the 
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issues of human resources management, the next section will describe some of the 

facilities and infrastructure of health services in the regency of Jember.  

5.3.1.2 Facilities and Infrastructure in the Health Services  

Good health is central to human happiness and well-being. It makes an important 

contribution to economic progress as healthy citizens live longer, are more 

productive, and more efficient. Many factors influence health service delivery and 

the local government's ability to provide quality health services to its people. Crucial 

to the quality of a health service at the local government level are the health facilities 

and infrastructure, Jember’s is described in Table 5.0.2.  

Table 5.0.2  

Health Infrastructure and Facilities in the Regency of Jember 
Service Quantity Location Coverage Comments 

Rumah Sakit Umum 
(General Hospital) – 

Grade B 

1  RS Dr Subandi Kecamatan 
(sub district) Patrang—located 

at the premises in the Jember 

city center   
 

 Patient referral 
from all health 

facilities in the 

regency of Jember  

 Emergency Unit 

covers all areas of 
Jember  

Hospital with average 
facilities and 

Amenities with a 

minimum of 200 
patient beds  

Rumah Sakit (Hospital) 

– Grade C 

2   Kecamatan (sub-district) 

Balung 

 Kecamatan (sub-district) 

Kalisat 
 

 Patient referral 

from all health 
facilities 

surrounding the 

sub-districts of 
Balung and 

Kalisat  

 Emergency Unit 
covers 

surrounding the 
sub-districts of 

Balung and 

Kalisat  
 

Limited  hospital 

facilities and amenities 
with a minimum of 

100 patient beds 

 
  

Pusat kesehatan 

Masyarakat —
Puskesmas  

(Community Health 

Clinics) 

49 All of the 31-sub-districts in 

Jember 
 Each sub-district 

in Jember and its 
surroundings  

38 Puskesmas with 

beds for inpatient care 
  

Pusat Kesehatan 
Masyarakat Pembantu 

— Pustu (Supporting 

Community Health 
Clinics) 

129 All 31 sub-districts kelurahan 
(wards)  

High density urban 
areas 

Health unit support for 
Puskesmas in a sub- 

district with high 

population  

Pusat Kesehatan Desa 

—Poskesdes (Village 
Health Clinics) 

248 226 villages and three sub-

districts with 22 wards 

Rural Areas Limited health service 

for the people in the 
rural areas 

Pos Pelayanan Terpadu 

— Posyandu 

(Neighborhood 
Integrated Services) 

2,819 2,819 neighborhood units all 

across the regency  

All neighborhood 

units all across the 

regency 

Community based 

volunteer work, 

function is limited to 
monitoring infants and 

expectant mothers  

Puskesmas Keliling 
(Mobile Community 

Health Clinics) 

49 Stationed in each sub-district in 
Jember 

Remote areas Mobile health units 

Constructed from fieldwork and Jember Health Department Profile 2012 

 

The table shows only one Rumah Sakit (hospital) —RS Dr Soebandi with one B 

grade level, Rumah Sakit Umum (general hospital) whiles two other hospitals (RS 
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Balung and RS Kalisat) only hold C grade accreditation. As outlined in the 

regulations on Indonesian hospital classification (2010), among any other health 

facilities and amenities functions, the distinction between hospitals with C and B 

grade levels is the number of beds for inpatient care. 

 

Other significant health facilities are Pusat kesehatan Masyarakat — Puskesmas 

(Community Health Clinics), the avant-garde of health service delivery. Puskesmas, 

as the centerpieces of health services, are established in each sub-district. In Jember 

there are total 49 Puskesmas across 31 sub-districts. Of the 49 Puskesmas, 38 have 

hospitalization functions and 11 Puskesmas have limited beds for inpatient care. 

These Puskesmas do not stand alone in delivering health services in the regency. 

There are 129 Pusat Kesehatan Masyarakat Pembantu — Pustu (Supporting 

Community Health Clinics) that cover smaller areas, kelurahan (wards), within the 

31 sub-districts.  

 

While Pustu cover mostly areas with high density in urban local government 

settings, Pusat Kesehatan Desa — Poskesdes (Village Health Clinics) were 

established to provide a limited health service for the people in the rural areas. There 

are 248 Poskesdes in Jember, servicing 28 sub-districts with 226 villages and three 

sub-districts with 22 wards. The presence of Poskesdes is strategic for health service 

delivery in the regency. Although only offering limited health services, their 

presence is crucial for mitigating an escalation of health service demand as 

Poskesdes are the frontline of health service in villages. At a smaller level, there is a 

Pos Pelayanan Terpadu — Posyandu (Neighborhood Integrated Service). This is 

basically community based volunteer work that monitors the neighborhood health 

status and the well-being of infants and expectant mothers. In Jember there are 2,819 

Posyandu. Their role is as important as Poskesdes with similar functions.  

 

To service the health sector in remote areas, the local government uses a mobile 

health service known as Puskesmas Keliling, of which there are 49 units, a number 

exceeding the number of Puskesmas. In short, all of the public health facilities in 

Jember are working at different levels of jurisdiction, from the limited health service 

at the neighborhood level to the complete level of health service in hospitals. Figure 

5.0.9 explains the patient referral mechanism from the lowest level health unit in the 
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regency to the higher units, such as the Puskesmas or the RS Dr Soebandi - Jember 

general hospital. 

 

Figure 5.0.9 Patient Referral Mechanism and Jurisdiction for Health Service 

Delivery in Jember  
Constructed from fieldwork, 2014 

 

Jember Dinas Kesehatan provides four layers of health service hierarchy and 

jurisdiction. The lowest health service unit is the Posyandu. As shown in Figure 

5.0.8, the Posyandu provides a community health service, based on volunteer work 

that monitors infants’ and expectant mothers’ conditions at the neighborhood level. 

At village level, there is a Poskesdes which provides a limited health service 

function. If a patient requires further medical treatment a Poskesdes or Posyandu 

could refer them to the nearest Pustu or Puskesmas. In the case of emergency, 

Posyandu, Poskesdes, Pustu and Puskesmas could refer the patient directly to the 

emergency room of Jember hospitals.  

5.3.2 Education Sector Governance 

This section describes and explores the governance of the education sector in 

Jember. It focuses on aspects such as human resources, facilities and infrastructure, 

and the planning process for allocating resources. According to the Perbub (Bupati 

regulation) No. 44/2008 Dinas Pendidikan (Education Department) Jember Regency 
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SKPD is tasked to assist the Bupati to formulate, plan, coordinate, and implement 

policy and monitor the education sector. There are twelve TUPOKSI — Tugas pokok 

dan fungsi of Jember’s Department of Education. Amongst these twelve mandatory 

functions three important points underline the governance of allocating resources for 

the education sector. These are firstly, the formulation of a technical policy for 

planning, monitoring, controlling and evaluation the Jember education sector, 

secondly developing and increasing educational staff qualifications and competence. 

The third is monitoring, evaluating and reporting on programs and activities under 

Jember Regency Department of Education. Figure 5.0.9 illustrates the organizational 

chart of this department as outlined in Perbub No. 4/2008.  

 

  
Figure 5.0.10 Organizational Chart of the Regency of Jember Education Department 
Constructed from fieldwork and LAKIP - Education Department of Regency of Jember 2012 
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Of the 2,332,726 inhabitants of Jember, the Education Department provides an 

education across 3293.34 square kilometers to school-aged children (32% of the 

population). This makes education one of the prominent sectors in Jember because 

conducting and maintaining education service delivery requires adequate resources, 

as well as an infrastructure that serves as the backbone for improving education 

service delivery in Jember. The following section will describe the teaching 

personnel of the Jember Education Department.  

5.3.2.1 Human resources of the Education Department  

 

In 2012, there were 752,078 school-age children in Jember (Jember in Figures 2012).  

Table 5.0.3 presents the teacher numbers in Jember based on their educational 

attainment. 

Table 5.0.3  

Teacher Numbers in the Regency of Jember According To Educational Attainment 

Constructed from fieldwork and LAKIP - Education Department of Jember 2013 

 

Using data from this table and the published figures for student numbers it is 

possible to calculate teacher-student ratios. The teacher-student ratio for primary 

education
6
 (nine years mandatory basic education) in Jember this is approximately 

                                                           
6
 The ratio is constructed using a World Bank (2015) formula for teacher-student ratio in primary 

education (headcount basis)  

Teacher Numbers  

Educational attainment  
School 

Elementary School Middle School High School  VET 

Elementary School - - - - 

Middle School 35 - - - 

High School 1,158 16 1 3 

Diploma 1 32 18 2 1 

Diploma 2 1,289 20 - - 

Diploma 3 131 43 9 21 

Bachelor of Education 7,218 1,979 632 494 

Other Bachelor Degree 516 98 15 13 

Master  87 123 110 45 

Doctoral - 3 1 2 

Total 10,466 2,300 770 579 

Total Number of Teachers 14115 
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1:78. Traditionally there is more evidence to support a positive relationship between 

smaller teacher-student ratios (Hattie, 2009; OECD, 2009). Therefore, it is almost 

certain that the low ratio in Jember primary education indicates a limited budget 

allocation to support the education sector. This claim is consistent with OECD 

(2010) reports that low teacher-student ratios are almost certainly caused by a 

scarcity of resources available for improving them. The report also concludes that 

more use of resources to provide and improve infrastructure and professional 

development of teachers such as a large investment in teaching technology, or the 

widespread use of assistant teachers and other specialized personnel and support 

services, may limit the resources available for reducing such ratios (OECD, 2010).    

 

This low ratio in Jember contrasts to the increasing numbers of teachers produced 

during decentralization in Indonesia. Unpublished data from the Indonesian Minister 

of Education (Suharti, 2013) reveals that all local governments across Indonesia 

hired 190,700 Guru kontrak (contract teachers) in 2003, and another 79,200 in 2004. 

Suharti (2013) noted that in addition to the teachers on the local government payroll, 

schools and Komite Sekolah (school committees) are able to hire their own Guru 

honorer (honorary teachers). Decentralization creates opportunities for local 

government, especially school administrators, to reverse the lack of resources or 

personnel by hiring their own teachers or creating their own sources of funding with 

the Komite Sekolah for school development. However, for Jember it is probable that 

decentralization is failing to improve the teacher-student ratio for primary education 

due to the strong interference and preferences of the Kepala Dinas in the governance 

of allocating resources for schools. One Wakil kepala sekolah (school vice principal) 

in a middle school in Jember indicated this problem:  

We always need an additional teacher or any other facilities for 

improvement, but the way the Dinas Pendidikan allocates its 

resources and funding of DAK — Dana Alokasi Khusus (Special 

Purpose Fund) creates resentment from most of the middle and high 

school principals. Most of us are really worried about the legal 

consequences of managing the funding that comes from the Dinas 

Pendidikan. We all remember vividly the scandalous instruction 

from the head of Dinas to buy a laptop from a certain vendor that 

left us with many problems. (MRT, Interview January 2015). 

 

This comment reveals the governance of DAK funding for middle and high school 

education sector in Jember is not transparent and in turn creates resentment from 
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school administrators, as well as jeopardizing them with the uncertainty of legal 

consequences. Further, it may indicate the influence of patronage and networks in the 

allocation of funds.  One key informant who does not want to be quoted also 

emphasized the lack of transparency about the governance of allocating resources for 

school improvement at the local level (JF, interview April 2014). 

 

Still focusing on the issues of human resource management, the next section will 

describe some of facilities and infrastructure of the education sector in Jember. 

5.3.2.2 Facilities and Infrastructure of the Education Sector  

Education inherently serves both public and private interests. Therefore, it requires 

facilities and infrastructure in order to educate and empower the people with 

knowledge. Central to the quality of education at the local government level are the 

education facilities and infrastructure which can provide a supportive and stimulating 

environment for learning as well as contributing to greater community needs (Meade 

& Ross, 2006).  

Table 5.0.4  

 The Number of Public Schools Funded By the Regency of Jember  

No Level /Type of education Number of Public Schools 

1 Taman Kanak-Kanak - Kindergarten 7 

2 Sekolah Dasar - Elementary school 911 

3 Sekolah Dasar Luar Biasa - Elementary school for 
children with special needs 

1 

4 Madarasah Ibtidaiyah - Islamic elementary school 6 

5 Sekolah Menengah Pertama - Middle School 92 

6 Madarasah Tsanawiyah - Islamic middle school 9 

7 Sekolah Menengah Pertama Terbuka - Open middle 
school 

19 

8 Sekolah Menengah Umum - High School 18 

9 Madarasah Aliyah - Islamic high school 3 

8 Sekolah Menengah Kejuruan - VET high School 8 

Total 1074 

Source: Jember Education Department Profile 2012 

 

Table 5.0.4 shows marked differences between local government funded education 

resources. The number of government funded TKs (kindergartens), for example, is 

very low for the size of the population.  This is because this vital sector of education 

is dominated by the presence of private providers.  In general, kindergarten 

education is available in most areas in Jember, from the village to the sub-district. 

Elementary schools are situated throughout Jember: in villages, sub-districts and 
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urban areas, with most in the Perkotaan (urban) areas having adequate resources and 

facilities compared to those in the villages. A teacher from a remote area described 

the issue of school facilities as crucial since the power to allocate resources for 

improving school infrastructure is in the hands of the Dinas Pendidikan:  

Most of the school administrators will try to find a way for improving 

their schools by building a direct channel to the provincial or central 

government to get their funding. We never get any grants from the 

Kabupaten for improving our facilities, this year we even got a grant 

from the Secretary General of the Ministry of Education for building 

two classrooms. Previously we proposed this to the Dinas Pendidikan, 

but we never got any. The ones who get the grants are mostly the 

people who are close to the inner circle of power. (MRT, Interview 

April 2014). 

 

This comment indicates a serious lack of transparency and a reliance on networks in 

the governance of allocating resources for school improvement at the local level. 

Further comments from a key informant who did not want to be quoted reveal that 

the formal governance process of planning for allocating resources for the education 

sector is very weak and is merely only serves as procedural thing, since there is a 

lack of transparency in the disbursement of funding, which serves the interest of a 

certain power (EG, interview January 2015).As Hadiz (2010) put it, decentralization 

has created a local structure and elites that dominates local political sphere, 

illustrating Kaufmann and colleagues (2011) argument about the linkages between 

power, patronage and networks. Thus, the findings on the lack of transparency in the 

governance of the health sectors compliments Hadiz arguments that local predatory 

systems of power remain become resilient problem in the face of development in a 

DMG, especially in the education sector in Situbondo.   

 

Observation during fieldwork in 2013- 2015 confirmed there are 29 high schools in 

Jember with half of the high school population situated in urban areas. Their 

proximity to the center of local government and the dense population of Jember’s 

urban areas contributed to the fact that half of the high schools in Jember are situated 

within 30km of city limits. In comparison, most of Jember’s 120 middle schools are 

scattered across the regency, mainly in the sub-districts area.  
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It is apparent from Table 5.0.4 that there are quite a large proportion of elementary 

schools in Jember compared to middle and high schools. This implies the ultimate 

priority of the local government is delivering the basic mandatory 9 years education 

program, consisting of 6 years of elementary school plus 3 years of middle school. 

This means there is an imbalance in the number of middle schools (compared to the 

number of elementary schools) which potentially leads to a considerably deleterious 

effect for achieving the mandatory 9 years education program. This problem is 

indicated by the Wakil Bupati comments on the challenge for improving the quality 

of the education sector: 

Culture has become one of the premier challenges for improving the 

education sector here. Northern Jember is dominated by 

Maduranese culture which is very orthodox, southern Jember is 

more developed because of the influence of the Javanese culture 

(Interview February, 2014). 

 

This blaming of culture as one of the crucial factor that hinders the development of 

the education sector in Jember is overly simplifying the challenges for governing the 

education sector. However, one highly ranked bureaucrat in the Dinas Pendidikan 

emphasized the local culture is very supporting to the custom of early-age marriage 

and working for the family in farming. This triggers student discontinuation of  

education from elementary to secondary school  (BD, Interview August, 

2014).Traditionally it has been argued that culture in a subjective sense affects the 

extent and ways in which societies achieve progress in economic development and 

political democratization (Harrison & Huntington, 2000). For the challenge of 

improving the education sector’s governance in Jember, there was a strong sense that 

culture plays a considerable part in hampering its development. A high ranking 

bureaucrat in the Dinas Pendidikan added an interesting point on the challenge of 

governance of allocating resources for the health sector:  

We are facing two challenges. First is the geographic condition of 

Jember, the hill and canyon topography, the scattered population, 

the bad road conditions, this kind of challenge needs extra attention 

for delivering the education service to the people. The second 

challenge is the cultural factor. Most people tend to see that it is far 

more important to get a proper religious education rather than a 

formal education. As long as their kids know how to read and write, 

they will be happy with that and will send the kids to Pondok 

[informal religious boarding school] rather than to school (BD, 

Interview August, 2014). 
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Overall, it is almost certain these comments suggest culture could play a considerable 

role in hampering the advancement of the education sector in Jember. Framing the 

situation from a larger perspective, Suharti (2013) posited that among other factors 

that hinder student survival rates in Indonesia is the economic status  of poor 

families. In other words, poverty impedes educational attainment.  However, the case 

of Jember has indicated that the failure to improve the quality of education is 

attributable to several factors: the low ratio of teachers to students, the scattered 

geography, cultural conditions, and the lack transparency in the governance of 

allocating resources for the improvement of school infrastructure at the local 

government level. 

 

5.4 Local Fiscal Governance  

This section discusses Jember’s local fiscal governance for allocating resources for 

both the education and health sectors. This section will provide details of indicators 

in the analytical framework dimension of local fiscal governance such as expenditure 

and revenue assignment, as well as intergovernmental fiscal transfers.  The 

discussion will started by focusing on the position of the local government budget 

(APBD) on the health and education sectors in Jember, followed by a discussion on 

decision making and planning in local government for these sectors 

.  

5.4.1 Local Government Budget (APBD) for the Health and Education Sectors  

The arrival of Indonesian decentralization has radically changed Indonesian 

intergovernmental fiscal relations. Indonesia has been transformed from one of the 

most fiscally centralized countries in the world to one of the most decentralized 

(Alm, Aten, & Bahl, 2001). Since decentralization in 2000, fiscal decentralization 

has made little improvement to the APBD (local government budget).For example, 

from 2001 to the phase of decentralization when direct local election started in 2005, 

the pattern of APBD spending on the health and education sectors remained almost 

the same. The graph shows that there has been a marked gap between routine 

expenditure to the education and health sectors.  
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 Figure 5.11. The Regency of Jember Local Government Spending 2001-2014 
Constructed from the database of the Ministry of Finance (2014a)  

 

Figure 5.11 shows routine expenditure (mainly salaries) dominates the regency of 

Jember local government budget. After steady growth from 2009 to 2013 the budget 

for education has plateaued. Expenditure in the health sector, although rising slowly, 

falls well short of both routine and education expenditure since 2008.The data above 

is consistent to Lewis (2014) finding that most Indonesian local governments spent 

just under half of their local government budget on staff, and only one third on 

capital expenditures Heywood and Harahap (2009) also noted that there has been 

little improvement in health services at the district level in Indonesia, although the 

funding for the public health service has more than doubled between 2001 and 2006.  

Therefore, Lewis (2014) argues that Indonesian local governments mostly spend 

their budget on administration and personnel, with not enough for actual service 

delivery.  

 

In the case of Jember, some key informants who did not want to be quoted 

commented that the amount of money spent on staff travel and functions appeared to 

be excessive. They implied that the government of Jember spends immoderately on 

its own administration — money that could be spent on delivering public services for 

the people. In addition, one member of the Jember DPRD emphasized the budget 



124 
 

allocation for the health and an education sector is not effectively spent by the local 

government: 

We are aware there is a limit on our fiscal space for developing the 

health and education sectors, routine expenditure like salaries has 

consumed a great portion of the budget, but I think 100% of the 

Dinas spending is not effective, they are not spending the money 

wisely and the utilization of the budget is very poor and far from the 

grassroots needs, they are still pretty much focusing only on their 

own interests (MU, Interview, February 2014) 

 

These comments indicate that it is almost certain that low spending on the health and 

educations sectors in Jember is aggravated by the ineffectiveness and poor 

accountability of budget spending of Jember SKPD in general, especially by the 

Dinas Pendidikan and Dinas Kesehatan for the health and education sectors. In 

addition, the gap between the ratio of routine expenditure and that for the education 

and health sectors has been compounded by the problem that local government 

accountability is not yet developed, (yet) effective in delivering a fully decentralized 

for improving the effectiveness of spending for development in crucial areas, such as 

the health and education sectors 

 

Decentralization in Indonesia is underpinned by two laws, Law No. 32/2004 on local 

government and Law No. 33/2004 on the fiscal balance between the central and local 

governments (replacing Law No. 25/1999). Law No. 33/2004 allows local 

governments to generate PAD - Pendapatan asli daerah (locally sourced revenue), 

and to receive a greater share of wealth (compared to before decentralization) from 

the natural resources, for example 30% from gas; 15% from oil; and 80% revenue 

from forestry, mining and forestry.  

 

Ninety per cent of land and property taxes go to the local government and income 

taxes substantially go to the central government in Jakarta (80%). This law also lays 

out the governance of general funding of local government activities through the 

central government DAU (general purpose fund), and for funding to achieve specific 

development objectives in certain sectors through the DAK (special purpose fund) as 

well as the DBH (shared revenue fund). The following figure compares the PAD and 

the central government transfer through the DAU, DAK and DBH   

 



125 
 

 
Figure 5.12. The Regency of Jember Comparison of PAD to Central Government 

Transfers 
Constructed from the database of the Ministry of Finance (2014b) 

 

Figure 5.12 shows that there is a significant amount of funds transferred from the 

central government to Jember. The figure also indicates a further phase of 

decentralization, when the direct local election of Bupati was initiated in 2005. The 

figure indicates that although the ratio of PAD to the central government transfer is 

improving year-on-year, political devolution and administrative decentralization 

have no direct impact on the structure of local government spending in Jember. It is 

probable that the low ratio of PAD to the central government transfer indicates that 

Jember is not capable of improving its fiscal capacity. 

 

In addition, central government funding for the local government in the forms of 

DAU, DAK and DBH, it makes relatively easy for Jember to maintain its local fiscal 

policy in compliance with the central government regulation of fiscal 

decentralization. Therefore, with the predominance of central government transfers 

compared to Jember PAD, the central government still holds a greater interest in 

safeguarding the disbursement of their DAU, DAK and DHB funding concurrent to 

their policy objective.  In effect, although Jember exercises fiscal authority at the 
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local government level, it is important to note that the funding comes from the 

central government as regulated by the Law No 33/2004. This means Jember is 

bound by intergovernmental fiscal regulations set out in Law No. 33/2004. Central 

government funding for the local government in the forms of DAU, DAK and DBH 

make it relatively easy for Jember to maintain its local fiscal policy in compliance 

with the central government regulations for fiscal decentralization. As with any other 

local governments in Indonesia, Jember is relying heavily on the procedural stages of 

intergovernmental fiscal relations to fund its local government business, especially 

for strategic sectors such as health and education, which are still largely reliant on 

central government transfers.  

 

For the education sector, the Bantuan Operasional Sekolah—BOS (School 

Operational Assistance Scheme), contract teacher salaries and other block grants for 

school infrastructure renovations largely come from central government funding. 

Central government funding also plays a significant role in supporting local 

government health service delivery, such as medicine acquisition, health 

infrastructure renovation and the contract health workforce salaries. In addition, the 

funding from the central government (DAU and DAK) is accompanied by technical 

guidelines (Juknis), but in most cases these rigid technical guidelines come very late. 

 

One of high ranking bureaucrats in Jember revealed that the late arrival of central 

government Juknis generally leads to the deceleration of budget take up in local 

government spending:  

The late Juknis arrival from the central government cause us a slow 

absorption of central government funding and yet we are the one 

who have to suffer from the lack of synergy between the central and 

local government (EBS, Interview August 2014).  

 

It is certain that such slow budget absorption substantially provides a loophole for 

governance of the public sector, especially for important sector such us the health 

and education sectors. In the case of Jember, the reccuring late arrival of Juknis 

DAU and DAK from the central government is used by the local government of 

Jember as a reason for the issues with public sector governance in their localities. 

Further, this could contribute to a possible mismatch of the policy objectives set by 

the central government and their implementation at the local level.  
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From another perspective, a report by the Human Rights Watch on Indonesian 

forestry governance 
7
 revealed that a mismatch between the central government and 

local government authorities in forestry governance has led to mismanagement and 

corruption in the natural resources sector that is depriving government coffers of 

billions of dollars that could go to desperately needed, underfunded public services, 

including health care and education  

 

Therefore, if this policy mismatch in the context of forestry governance could cause 

a serious impact on public sector governance at the local level, it is almost certain the 

late arrival of the central government Juknis in Jember could take the same path and 

potentially cause serious impact to the governance of health and education sectors. In 

addition, observation and interviews during the fieldwork in 2013 - 2015 confirm 

there are no specifics steps taken by the local government of Jember to mitigate the 

recurring central government Juknis’s late arrival.   

5.4.2 Decision Making and Planning for the Health and Education Sectors 

As described in Chapter 4, local government decision making and planning for the 

health and education sectors is a long, multi-layered process starting every January 

and ending every December. The results will form the Daftar Pelaksanaan 

Anggaran — DPA-SKPD (a budget implementation list) of the APBD. As in any 

other regencies in Indonesia, the decision making governance for local government 

planning for the health and education sectors is largely constructed by three 

approaches to the planning process: participatory, technocratic and legislative 

(political).  

 

Democracy and decentralization are crucial main foundations to support genuine 

public participation, as well as some other technical necessities (Wang & Bryer, 

2013). As genuine public participation in Jember is a relatively new approach, the 

implementation of participatory planning such as the Musrenbang is somewhat 

vague. Even when democratic methods are adopted, in practice it is difficult for the 

local government to implement a Musrenbang. One of the heads of a village in 

                                                           
7
 The Dark Side of Green Growth :The Human Rights Impacts of Weak Governance in Indonesia’s 

Forestry Sector 2013). 
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Jember mentioned, for example, how Musrenbang does not have a direct impact on 

the health and education sectors at their village: 

Musrenbang gives the opportunity for the village stakeholders to 

channel the need to improve the quality of the village 

infrastructure such as roads and sanitation, although I'm quite 

disappointed with the reality as Musrenbang is not fully 

functioning. Most of the output of Musrenbang is far from what 

has been implemented at the local (village) level, but for me 

Musrenbang is a cheap escape from my constituents’ demands 

by saying to them, “I have already forwarded their aspirations 

to the Musrenbang forum”. In relation to the health and 

education sector, for me, it's such a joke if I want to channel 

them through the Musrenbang because the local government will 

laugh at me, as the health and education sector is the kabupaten 

[local government] domain (Interview AK, January 2014)  

 

This opinion indicates the failure of Musrenbang in performing its critical function at 

the local government level. In general, there is a glimpse of resentment from general 

citizens in most village areas because Musrenbang serves as nothing more than a 

ceremonial process. Although Musrenbang is a grass roots democratic planning 

forum, the strong power of local government as well as the political stakeholder 

interference derails the results of Musrenbang, largely detaching the output of 

Musrenbang from the peoples’ initial preferences. It is understandable in most areas 

of Jember that people are very apathetic towards the Musrenbang forum. This notion 

is also confirmed by one of the middle ranking bureaucrats in Jember who closely 

works with the Pemerintahan Desa (village government): 

It is important to understand that the implementation output of 

Musrenbang is highly attached to several factors. One important 

factor that is very important is the political pressure from the 

local government executive and local political actors such as the 

local legislature. It is becoming more and more obvious that 

Musrenbang at the local level only produces a planning output 

that focusing heavily only on infrastructure such as roads or 

irrigation (Interview AD, January 2015). 

 

One notable feature of political devolution is the Pilkada (direct election) and Pileg 

(legislative direct election) that largely makes the political position of the Bupati and 

members of the DPRD strong. It is becoming obvious that the interference and 

power plays of local political stakeholders largely contributes to detaching the output 

of Musrenbang from the peoples’ initial preferences. 
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A crucial element missing from the political devolution in Jember is the poorly 

functioning mechanism for people’s participation in the decision making process for 

local development. Several participatory planning forums from the Musrenbangdes 

(village forum for local government development - the lowest level participatory 

planning forum) to the Musrenbangda (local government forum for development - 

the highest level of participatory planning forum) have been transformed into 

‘ceremonial’ forum rather than strategic forums, especially for the development of 

the health and education sectors.  

 

In terms of administrative governance indicators, local government through its 

various departments and units also conducts a similar planning assembly forum —

the SKPD forum for composing the local government department programs for the 

following year. The program organizes the inputs from each department unit such as 

from school and health facilities administrators from each sub-district. This forum 

falls under the domain of technocratic planning and relies heavily on several stages 

of planning. 

 

As described in Chapter 4, the governance of allocating resources for the health and 

education sectors starts with a planning document that is composed by each unit 

under the UPTD (local government technical implementation unit) of each health or 

education service. Every unit under the UPTD prepares the document Rencana kerja 

anggaran — RKA (work budget plan) which consists of annual work plans for each 

unit with details of the budget they need. From here, the head of the unit compiles 

the RKA of each UPTD under his or her jurisdiction and produces the Rencana kerja 

anggaran UPTD (UPTD activity budget plan) which is sent to the Dinas Kesehatan 

or Dinas Pendidikan (Health and Education Department) for compilation and budget 

synchronization into a Rencana kerja anggaran-SKPD (SKPD activity budget plan) 

for each department and send them into the Bappeda for budget synchronization and 

compilation. 

 

This stage becomes crucial for the process of planning and allocating resources for 

the health and education sectors. Although most local government agencies deliver a 

legitimate planning document that reflects their needs, the Bappeda possesses the 

authority to dismantle and scrutinize the RKA-SKPD planning documents. 



130 
 

Furthermore, the Bappeda plays a strategic role in Jember for oversight of whether 

the planning documents are in accordance with the RPJMD of Jember. The Head of 

the Bappeda concluded that the Bappeda is using the RPJMD as a guidance tool for 

scrutinizing local government agencies’ RKA-SKPD planning documents, although 

the Bupati’s (executive’s) own consideration also largely contributes to the decisions 

for allocating resources for local government department sectoral development such 

as health or education (MTR, Interview March 2014). 

 

The RKA-SKPD planning document is examined for a final check in the regency 

Musrenbang forum. This forum invites the heads of local government SKPDs, i.e. of 

agencies such as the health and education departments, heads of sub-districts 

(Camat), and religious and community leaders. This forum will set some priorities 

for local planning and development. All of the aspirations from the regency 

musrenbang will be taken into a document of policy recommendations for 

consideration by the Bupati for stipulating the RKPD. 

 

Finally, the decision making process in Jember for planning and budgeting for the 

health and education sectors largely integrates bottom-up and top-down approaches. 

Although it embraces the principles of participatory and accountable planning 

mechanisms, in reality it seems clear that the political dominance of local political 

stakeholders such as the Bupati controls a greater portion of the process of planning 

and budgeting for the local government budget. Further discussion on the strong 

political position of the Bupati on the governance of allocating resources for the 

health and education sectors will be delivered in Chapter 7, a chapter that explores 

the effect of political devolution on local democratic governance, especially the 

relation of the Pilkada and Pileg to the governance of allocating resources for the 

health and education sectors in Jember.  

 

5.5 Conclusion  

This chapter has profiled the Regency of Jember as well as exploring the governance 

of allocating resources for its health and education sectors. The latter discussed how 

the decision making process of planning and budgeting in Jember.  
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Significant problems with the governance of the health sector in Jember relate to a 

relatively low ratio of medical workers to the population. This ratio reveals there are 

not enough doctors, specialists, nurses or indeed any other type of medical workers 

to cover the population adequately for delivering health services. This shortage could 

jeopardize the quality of health services in Jember.  

 

There are several crucial impediments for the development of the education sector’s 

governance in the Regency of Jember. First is the low teacher-student ratio, 

approximately 1:78 at primary school level which implies that local government in a 

DMG is constrained with limited resources to improve the education sector. Second, 

the limitation of resources also is compounded by a lack of transparency in the 

governance of the DAK for the education sector creating uncertainty in Jember. 

Third, the vast and scattered geographic conditions and the strong culture of early 

marriage and working for the family farm aggravate the challenge to improve 

education in Jember. 

 

Decentralization has provided the opportunity to reshape the governance and 

mechanisms of the Regency of Jember’s decision making processes for planning and 

allocating resources for the health and education sectors. However, although this 

reshaping is mandated by the central government, the community does not enjoy the 

benefits. For example, this change does not impact the structure of the APBD, 

especially the proportion of routine expenditure compared to the expenditure for the 

health and education sectors.  

 

The pattern of routine spending in Jember is dominated by routine expenditure, 

while health and education sector spending is only considered to be local 

government routine expenditure. This means Jember spends excessively on its own 

administration — money that could be spent on delivering public services for the 

people.  

 

Further, no specific steps have been taken by Jember’s local government to mitigate 

the recurring delay of the central government Juknis disbursement. The problem of 

the late Juknis arrival is a classic for the governance of public sector funding, 

especially for important sectors such as the health and education sectors. In addition, 
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it is almost certain this late arrival could cause serious problems for the governance 

of the health and education sectors in Jember. 

 

Although decentralization also requires participatory planning in governance, such as 

through the Musrenbang, the implementation of Musrenbang is vague in Jember. 

Even when democratic methods are adopted to capture the preferences of the people 

for the health and education sectors; in practice it is difficult for the Regency of 

Jember to implement Musrenbang at the local level. As mentioned earlier, there is 

resentment from general citizens in most of the village areas in Jember because the 

Musrenbang serves as nothing more than a ceremonial process. Although 

Musrenbang is purportedly a real grassroots democratic planning forum, the strong 

power of local government and political stakeholder interference and power plays 

derail the objectives of the Musrenbang, detaching the Musrenbang output from the 

decision making process at higher levels. Therefore, it was remarked that in “most 

areas of Jember people are very apathetic about the Musrenbang forum” (AK, 

Interview January 2015). This situation arises from long held habits that link power, 

patronage nad networks to corruption. 

 

A crucial element that is missing from political devolution in the Regency of Jember 

is the poor functioning mechanism for people participation in the decision making 

process for local development. Several participatory planning forums from 

Musrenbangdes to Musrenbangda have been changed into what look like 

‘ceremonial’ forums, not strategic ones that should carry more substantive weight for 

the greater good of local government, especially for health and education.  

 

In addition, although most local government agencies deliver a well-constructed and 

legitimate planning document that reflects their needs, the Bappeda possesses 

authority to take apart and scrutinize these RKA-SKPD planning documents. The 

Bappeda plays a strategic role in Jember for overseeing whether the planning 

documents are in accordance with the RPJMD. Finally, although the Jember decision 

making process embraces the principles of participatory and accountable planning, in 

reality it is clear that political dominance of local political stakeholders such as the 

Bupati dominates the process of planning and budgeting of the local government 

budget.   
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Further discussion on the strong political position of the Bupati in this process will 

be the focus of Chapter 7, which explores local democratic governance, especially 

the relationship of the Pilkada and Pileg to the governance of the health and 

education sectors in the Regency of Jember. The thesis will now turn its focus to 

Situbondo in Chapter 6.  
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Chapter 6 

Administrative and Local Fiscal Governance in Allocating 

Resources for the Health and Education Sector: 

Study 2 Regency of Situbondo 

6.1 Introduction 

Continuing the discussion from Chapter Five, this chapter focuses on the process of 

interactive data analysis (Miles et al., 2014) by concentrating on data reduction 

within the framework of LGPDB (see Chapters Two and Three) which consists of 

three dimensions: (1) administrative governance; (2) local fiscal governance and (3) 

political devolution. 

 

This chapter continues answering the research questions:  (1) What is the governance 

of allocating resources for the health and education sectors in a DMG in two 

regencies in East Java,( Indonesia) Jember and Situbondo? (2) What determines the 

local government governance performance for the health and education sectors in a 

DMG? 

 

There are three sections in this chapter. The first briefly portrays the settings of 

Situbondo Regency, including an outline of on its population, economy and local 

government structures. The second section discusses the administrative governance 

of allocating resources by describing the human resources and infrastructure of the 

health and education sectors in Situbondo. The third discusses local fiscal 

governance in Situbondo, particularly focusing on the local government budget, as 

well as planning and budgeting for allocating resources for the health and education 

sectors. 

 

This chapter will begin the data analysis by providing a descriptive assessment of the 

existing conditions of administrative and local fiscal governance in Situbondo, while 

the dimension of political devolution will be discussed in Chapter 7. The process of 

data analysis uses documents obtained during fieldwork and is supplemented by 

interview data from a range of key informants at various local government levels. 

This will include the description on the infrastructure and human resources of the 

health and education sectors in Situbondo. It also focuses on the decision-making 

process and the mechanisms of allocating resources for these sectors. This chapter 
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presents collated data (2001-2014) about the budget allocations for the health and 

education sectors, enabling an examination of trends over time in terms of the 

allocation of resources for these two sectors. In addition, the data gathered above is 

critically assessed and triangulated with the experience of local government 

bureaucrats and local political stakeholders surrounding democratic local governance 

in the context of a DMG, in particular for the governance of allocating resources for 

the health and education sectors 

 

6.2 Setting: The Regency of Situbondo  

This section provides a profile of the Regency of Situbondo, including its geographic 

location, population and demography, local government economy and local 

government structure. Situbondo is located in the north eastern part of Java, which is 

known for its white sand beaches (Pasir putih). The area of Situbondo is 163,850 

square kilometer squares. There are 17 sub-districts, 4 wards which are urban 

villages, 132 villages and 627 hamlets in Situbondo, (Figure 6.0.1), which has 14 

sub-districts with a coastline and 4 that are landlocked. In addition, there are 1,265 

citizens’ neighborhoods and 3,328 Rukun tetangga — RT (Harmonious 

Neighborhood Household Communities). Panji sub-district has the most villages 

with 12, while the sub-district with the least is Banyuputih with only 5. There are 4 

Kelurahan (wards or urban villages): Patokan and Dawuhan (located in the sub-

district of Situbondo), and Mimbaan and Ardirejo (located in the sub-district of 

Panji). 

 

6.2.1 Population and Demography 

The total population of Situbondo Regency in 2012 was 656,691 (Situbondo in 

Figures, 2012) with 319,653 males and 337,038 females. The gender ratio is 

100:105, which means that for each 100 males there were 105 females. Traditionally, 

it has been argued that many measures of health status show differences between the 

health of men and woman. For example of low health status is when , compared to 

men, women have higher death rates at all ages and have more serious illness 

conditions (Lane & Cibula, 2000).   

 

From 2009 to 2012 there was a relatively steady population growth of 2.11% in 
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Figure 6.0.1. Map of Situbondo Showing Sub-Districts 

 

Situbondo (Situbondo in Figures, 2012). In 2012, the population density was 401 

people per square kilometer, which is higher than Jember, although the area of 

Situbondo is smaller. The highest density population was in the sub-district of 

Besuki with 2,358 people per square kilometer. Winsborough (1972) believes that a.  

 

 

Figure 6.0.2: The Number of People Aged 15 and Above Who Work by Industry. 

Source: Situbondo in Figures (2013) 
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higher population density results in a higher demand for public services, especially 

in important sectors such as health and education 

 

Figure 6.0.2 shows that approximately 50% of the population in Situbondo works in 

the agricultural sector. This is understandable because Situbondo is an agrarian area 

with abundant land for plantations, fisheries and farming based industries. 

 

Other important employment sectors in Situbondo include construction (18%) and 

services (12%), while manufacturing and construction represent 10% and 4% 

employment. While, agriculture remains a sector that absorbs 50% of employment in 

the regency.  

 

 

Figure 6.0.3 The Economic Structure of Situbondo According to Gross Regional 

Domestic Product 2012. 

Source: Situbondo Annual Report 2012 

 

6.2.2 Local Government Economy  

Before the Indonesian economic crisis in early 1997, Situbondo Regency had stable 

economic growth of more than 5% annually (Situbondo in Figures, 2012). The crisis 
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disrupted the local economy, which suffered a decline of -5.03% in economic 

development.  

 

The economic structure of Situbondo according to regional GDP, as indicted in 

Figure 6.0.3 below, depends on several sectors such as the agriculture, processing 

industry and trade, hotels and restaurants sectors. On the other hand, as outlined in 

Figure 6.0.2 the agricultural provides 50% of employment in Situbondo.  

 

Although it only sits in third place for its contribution to GDP, some agricultural 

products like fishery and livestock are hot commodities in Situbondo. However, with 

the popularity of its white sand beaches (Pasir putih) as tourist destinations in the 

region, the dominance of the trade and hotels sector for Situbondo GDP reasonable, 

although it only absorbs a small workforce compared to agriculture (see figure 6.0.2 

on service sectors).While many sectors are pivotal to the development of the local 

economy, the fact that 50% of the workforce is employed in lowly paid agricultural 

jobs indicates the importance of affordable public service facilities such as clinics 

and schools.  

 

The agricultural sector in Situbondo absorbs informal workers with poor educations 

and low incomes. As a result, predominantly, this workforce is not covered by 

government health insurance providers such as Askes or BPJS Ketenagakerjaan. In 

addition, providing health and education facilities is important for the public, 

especially for covering the “prone” groups of citizen that is working in the 

agriculture sector, a sector that is dominated by informal workers who are politically 

weak and have limited access to private health and education services. 

 

6.2.3 Local Government Structures 

Situbondo was formally established by the Republic of Indonesia under Law No. 

12/1950, during the establishment of district regional governments in East Java 

Province. This law enacted Panarukan as a regency in East Java. Later, in 1972, the 

central government issued government regulation number 28/1972 (Kemendagri, 

2013) which declared that Panarukan would become a part of Situbondo Regency. 

There are 43 local government working agencies in the regency. These agencies 

ensure public service delivery and maintain day-to-day activities of its local 
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government. The health and education sectors are located under the agency known as 

Dinas — SKPD (local government department working unit). 

 

In 2012 there were 8796 civil servants working for the Situbondo local government 

agencies. Most of the civil servants were stationed throughout the regency localities, 

especially for the health and education sectors, which should provide full coverage 

for education and health services delivery in all Situbondo localities. 

 

As indicated in the previous chapter, a crucial factor that could impact the quality of 

public service delivery is the educational levels of the civil servants (Blundell et al., 

1999). Figure 6.0.4 provides a description of the number of civil servants based on 

their educational attainment. 

 

Figure 6.0.4 The Number of Civil Servants in the Regency of Situbondo By 

Educational Attainment  

Source: Situbondo in Figures 2013 

Educational qualifications of local government civic servants are important for 

maintaining a competent local government, because that local government is a 

provider of diverse services and infrastructure as well as playing a pivotal role in 

shaping local communities and has a strong leadership role in contributing to the 
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wellbeing of the nation’s citizens (Hastings, Ryan, Gibbs, & Lawrie, 2013). More 

than 36% of Situbondo’s civil servants’ hold an undergraduate degree. On the other 

hand 37.2% of civil servants in Situbondo hold a qualification lower than high 

school completion. A study by Zurn et al. (2004) reveals that for health service 

delivery, lowly qualified staff leads to several impacts such as lower quality and 

productivity of health services and increased wait times in health service delivery. 

 

6.3 Administrative Governance of Allocating Resources for the Health 

and Education Sectors  

The discussion in this section focuses on indicators in the analytical framework 

dimension of administrative governance such as human resources, infrastructure, 

planning and access to public service delivery, particularly in the health and 

education sectors. It starts with details for Situbondo’s health sector and this is 

followed by similar information for the education sector.  

6.3.1 Health Sector Governance 

According to Perbub (Bupati regulation) No. 58/2010, the Dinas Kesehatan (Health 

Department) in Situbondo has a local government working task unit (SKPD) to assist 

the Bupati to formulate, plan, coordinate, implement and monitor the health sector. 

The Tugas pokok dan fungsi — TUPOKSI (core function and role) of the Dinas 

Kesehatan is formulating the technical policy for planning, monitoring, controlling 

and evaluating the health sector. This including the maintenance of health sector 

public facilities (such as the Puskesmas and Pustu), public health service delivery 

and monitoring of the Unit pelaksana teknis dinas — UPTD (department unit of 

technical implementation) under the Dinas Kesehatan, as well as implementing the 

TUPOKSI according to Bupati policy. Figure 6.0.5 is an organizational chart of the 

Situbondo Health Department as outlined in Perbub (Bupati regulation) No. 

58/2010.  

 

As one of the crucial public service sectors, the Health Department covers health 

service delivery for 656,691 people across the regency. Health service delivery 

requires adequate resources, and an infrastructure to support improving citizen’s 

access to health services.  
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Figure 6.0.5 Dinas Kesehatan Organizational Chart 

Constructed from fieldwork and Situbondo 2012 Profile of Health Department  

 

6.3.1.1 Human resources of the Health Department 

In total, there are 1170 health workers employed by the regency of Situbondo for 

delivering health services in 17 sub-districts. Table 6.0.1 indicates there is a 

relatively low ratio of the number of general practitioners (GPs) and specialists.  

 

Responding to this issue the Bupati of Situbondo commented on the problem of the 

lack of general practitioners and specialists: 

The ratio of general practitioners to specialists in Situbondo is low. 

It’s been three years since we gave professional development 

scholarships to general practitioners to gain specialist 

qualifications. I need a specialist for covering the needs of two new 

grade D hospitals and to improve the status of the Abdurahim 

Hospital from C to B grade but in general the ratio for health 
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workers is still very low. (Bupati Situbondo, Interview February, 

2014). 

 

Table 6.0.1  

The Numbers of Human Resources in the Health Sector in Situbondo. 

Type of Health 
Worker 

Male Female Total Ratio to 
Population 
(100.000) 

General Practitioner 31 25 56 8.22 

Specialist 9 1 10 1.52 

Dentist 7 20 27 NA 

Midwife 0 373 373 55.89 

Nurse 213 308 521             NA 

Pharmacist 24 43 67 NA 

Nutritionist  6 24 30 NA 

Community Health 
Instructor 

14 30 44 NA 

Sanitation Worker 8 11 19              NA 

Medical Technician 12 9 21  NA 

Physiotheraphyst  1 1 2              NA 

Total   1170  

Constructed from fieldwork and Situbondo Regency Health Department Profile 2012 

 

Dal Poz et al. (2007) recommend a ratio of one physician per 1000 people. In 

relation to this standard, Situbondo faces a clear shortage for covering health service 

delivery. Another problem hampering the efforts to improve health service delivery 

in Situbondo is the labyrinthine bureaucratic process for disadvantaged people to 

access the Jaminan kesehatan masyarakat — Jamkesmas (community health 

insurance). A member of the DPRD indicated this in the course of an interview: 

It is hard to understand that the administrative is process is too long 

for the people to access any kind of community health insurance that 

is funded by government (local, provincial and central 

governments). Two years ago the Surat Keterangan Tidak Mampu — 

SKTM
8
 (affidavit for poor people to access health facilities for free) 

still had to be signed by the Bupati. You can imagine how long it 

took to get the letter. Nowadays the letter only has to be signed by 

the Sekda — Sekretaris Daerah (local government secretary, the 

highest ranked bureaucrat in local government). But I still think the 

process is too long and yet most poor people have to struggle with 

their hardship and this uneasy administrative process (HD, 

Interview August 2015). 

 

                                                           
8
 SKTM is an affidavit which states that a person is able to access the free health care provided by 

the central and local government (Jamkesmas and Jamkesda) 
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This comment adds a different perspective on governance problems with the health 

sector in Situbondo. Jamkesmas is widely known as the community health insurance 

funded by local, provincial and central governments, designated for covering health 

service delivery for the needy. Therefore for accessing this health insurance, is 

required to provide SKTM (for the needy people), although as highlighted by one of 

the members of DPRD, the administrative process for this access is long and multi-

layered, involving the highest level of the local government bureaucrats. This finding 

affirms Heywood and Choi’s (2010) notion that the low performance of the health 

system in a decentralized Indonesia is mostly due to structural problems that make 

the whole management of it difficult at the local level. From the Situbondo 

experience, we can learn that there has been a limited attempt to envision the health 

system in creative ways to stimulate innovation, improve equity, quality, and 

citizens’ access to enhance its general performance. 

 

In summary, the long and winding administrative process of health insurance could 

endanger the most vulnerable groups, namely poor people with low incomes who 

face obstacles in accessing health service facilities. Several interviews during the 

fieldwork failed to capture any attempt from the local government authorities to 

improve the governance of government funded health insurance for needy peoples. 

In short, the lack of a rigorous approach for addressing this problem and the low 

ratio of health workers to the population in Situbondo implies a problem in the 

governance of the health sector that potentially for jeopardizes the quality of health 

service delivery.  

6.3.1.2 Facilities and Infrastructure of Health sector service  

Crucial to the quality of the health service at the local government level is its 

facilities and infrastructure. Table 6.0.2 illustrates these in Situbondo. 

 

There is only one general C grade public hospital — RS Dr Abdoer Rahem, while 

two other hospitals, RS Asembagus and RS Besuki, were recently upgraded from 

Puskesmas to basic D grade hospitals. The current upgrade of the Puskesmas to basic 

hospital status relates to the current Bupati’s policy of a “Second City” which aims 

to improve local government service delivery by promoting the sub-districts of 

Asembagus and Besuki as two satellite cities. This was initiated in order to suppress 
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Table 6.0.2  

Health Facilities and Infrastructure in the Regency of Situbondo. 
Service Quantity Location Coverage Comments 

Rumah Sakit Umum RS 

Dr Abdur Rahem 
(General Hospital) – 

Grade C 

1 Situbondo CBD   Patient referral from 

all health facilities in 

the regency of 

Situbondo  

Emergency unit 

covers all areas of 

Situbondo 

Hospital with limited 

facilities and amenities 
with a minimum of 

100 patient beds  

Rumah Sakit (Hospital) 

– Grade D 

2   Kecamatan (sub-district) 
Asembagus 

 Kecamatan (sub-district)  
Besuki 

 

Patient referral from 

all health facilities 

surrounding the sub-

districts of 

Asembagus and 

Besuki  

Emergency unit 

covers surround the 

sub district of 

Asembagus and 

Besuki 

 

Limited  hospital 

facilities and amenities 
with a minimum of 50 

patient beds 

 
  

Pusat kesehatan 

Masyarakat —
Puskesmas (Community 

Health Clinics) 

17 All 17-sub-districts in Situbondo  Each sub-district in 

Situbondo and its 

surrounding area  

13 Puskesmas with 

beds for inpatient care 
  

Pusat Kesehatan 

Masyarakat Pembantu 
— Pustu (Supporting 

Community Health 

Clinics) 

59 17 sub-districts and 4 kelurahan 

(wards)  

High density urban 

areas 

Health unit support for 

Puskesmas in a sub- 
district with a high 

population  

Pusat Kesehatan Desa 
— Poskesdes (Village 

Health Clinics) 

136 132 villages and 627 hamlets in 

17 sub-districts with 4 wards 

Rural areas Limited health service 
for people in the rural 

areas 

Pos Pelayanan Terpadu 

— Posyandu 

(Neighborhood 
Integrated Service) 

918 2,819 neighborhood units all 

across the regency  

All neighborhood 

units all across the 

regency 

Community based 

volunteer work, 

function is limited to 
monitoring infants and 

expectant mothers  

Puskesmas Keliling 

(Mobile Community 
Health Clinics) 

30 Stationed in each sub-district in 

Jember 

Remote areas Mobile health units 

Source: Situbondo Regency Health Department Profile 2012 

 

the economic cost of attaining public services such as health and education (Bupati 

Situbondo, Interview February 2014). Please see Chapter Eight for an elaboration of 

the Second City Policy. 

  

For health sector services in remote areas, the Regency of Situbondo equipped the 

Dinas Kesehatan with 30 mobile health clinics (Puskesmas keliling). This relatively 

large number is quite interesting because it exceeds the number of fixed Puskesmas 

(17) in Situbondo. Thirteen of these fixed Puskesmas provide hospital functions. The 

remaining four have limited non-hospitalization capabilities.  
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These Puskesmas are not the only mode of health service delivery. There are 59 

Pusat kesehatan masyarakat pembantu — Pustu (supporting community health 

clinics) that cover smaller areas like kelurahan (wards) within the 17 sub-districts. 

Another centerpiece of health service delivery is the Pusat kesehatan desa — 

Poskesdes (village health clinics) aiming to cover a limited number of health services 

for rural areas. There are 136 Poskesdes in Situbondo spread across17 sub-districts 

with 136 villages and 627 hamlets. At the neighborhood level, there is a voluntary 

health service that is provided by the community, namely the Pos pelayanan terpadu 

— Posyandu (neighborhood integrated service). It is important to understand that the 

Posyandu is one of the collaborative health service programs initiated by the central 

government.  

 

In Situbondo there are 918 Posyandu, but the Health Department Situbondo Profile 

(2012) notes only 353 (38.45%) were active.The limited functioning of Posyandu in 

Situbondo could hamper the efforts of improving health service delivery at the local 

government level, especially the quality of maternal and infant health status. For 

example, up to the early phase of decentralization in 2007, Situbondo only managed 

to cover 22.3% immunization (Litbangkes, 2007); this coverage is far from the 

average rate of 63.9% in East Java Province overall. Although this coverage rate is 

indicative of the early phase of decentralization, the decreasing number of Posyandu 

and the continuing high rate of maternal mortality in Situbondo (Nov, 2015) 

highlights the existence of a latent problem in the governance of its health sector.  

 

For many years the challenge to decreasing maternal and infant mortalities in 

Indonesia has been quite daunting. A report on Indonesia’s millennium development 

goals (MDGs) indicates the pathway to no child or maternal deaths by 2030 is still 

full of obstacles (Lundine, Hadikusumah, & Sudrajat, 2013). Therefore, any 

constraint that hampers people’s access to health service facilities at the local 

government level could obstruct the Indonesian central and local governments from 

achieving these MDGs.  

 

The next section describes the patient referral mechanism in Situbondo, ranked from 

the lowest to the highest unit of health facilities. 
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Figure 6.0.6 Patient Referral Mechanism and Jurisdiction for Health Service 

Delivery in Situbondo 

Constructed from fieldwork, 2014 

  

The Indonesian Ministry of Health sets out minimum standards of health service 

delivery (SPM) in the DMG for local governments (Kota & Kabupaten) to 

implement. Every local government in Indonesia is required to meet this standard in 

providing health services. These standards add another layer to the health service 

hierarchy at the local government level.   

 

As with other local governments in Indonesia, Situbondo provides four levels of 

health service. The smallest and lowest level of health service unit is the Posyandu 

(see Figure 6.0.6). At village level, there is the Poskesdes which provides limited 

health services, such as first aid and midwives’ supervision for infants and expectant 

mothers. If a patient requires further medical treatment a Poskesdes or a Posyandu 

could refer them to the nearest Pustu or Puskesmas. In the case of an emergency, the 

Posyandu, Poskesdes, Pustu and Puskesmas could refer the patient directly to the 

emergency room at one of the local government B or C grade hospitals in Situbondo. 
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6.3.2 Education Sector Governance 

This section focuses on aspects of governance, such as human resources, facilities, 

infrastructure and the planning process for allocating resources in order to answer the 

research questions.  

 

The Perbub — Perturan Bupati (Bupati regulation) No. 46/2010 outlines TUPOKSI 

— Tugas pokok dan fungsi (core function and role) of the Dinas Pendidikan 

including assisting the Bupati to formulate, plan, coordinate and implement policy 

and monitor the education sector. There are nine TUPOKSI of the Dinas Pendidikan 

in Situbondo. Among these four important points underline the governance of 

allocating resources. They are the formulation of the policy for programs and 

development, program implementation, monitoring and evaluation, and performing  

 

Figure 6.0.7 Organizational Chart of the Regency of Situbondo Education 

Department 
 Constructed from fieldwork and Dinas Pendidikan Situbondo Profile, 2012 
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tasks mandated by the Bupati. Figure 6.10 describes the organizational chart of the 

Regency of Situbondo Education Department as mentioned in the Perbub (Bupati 

regulation) No. 46/2010.   

 

The Dinas Pendidikan of Situbondo provides education for 136,487 school aged 

children (Situbondo in Figures, 2012). The organizational structure of the Dinas 

Pendidikan (Figure 6.10) is the same as any other local government department in 

Indonesia. This is because the central government, through its Ministry of Internal 

Affairs, has established general rules on the structure of local government 

departments. Conducting and maintaining education service delivery requires 

adequate resources, as well as an infrastructure that supports improving education 

service delivery in Situbondo.  

 

6.3.2.1 Human Resources of the Education Department  

The large number of school aged children in Situbondo requires a significant amount 

of resources. Table 6.0.2 illustrates the number of teachers in Situbondo. 

Table 6.0.3 

Teacher numbers in the Regency of Situbondo according to school level 
 

Source: Situbondo in Figures (2013) 

 

The head of the teachers’ union in Situbondo argues there are insufficient teachers: 

From elementary school to high school we lack sufficient quantity 

and quality of teachers, the Tunjangan profesi guru — TPG 

(teaching profession allowance) does not impact much on the 

quality of the PNS (full time) teachers in Situbondo. One way to 

overcome this is by hiring Guru tidak tetap — GT (contract 

teachers) to cover the resource needs, although their salary is 

sadly very low compared to a parking assistant in Banyuwangi. 

(MH, Interview January 2015) 

 

This comment is consistent with the Bupati’s comments that the problem for the 

education and health sectors is identical — a lack of resources. The Bupati stated this 

Teacher Numbers  

 

Kindergarten Elementary 
School 

Middle 
School High School  

Vocational 
School 

 
26 

 
6743 

 
1331 

 
423 

 
355 

 
Total Number of Teachers 

 
8878 



149 
 

is compounded by the central government moratorium for the local government in 

Indonesia to stop recruiting Pegawai negeri sipil — PNS (government employees) 

(Interview January, 2014). Although this moratorium is unavoidable for all local 

governments in Indonesia, the fact that schools in Situbondo still employ lowly paid 

contract teachers implies a weak local government fiscal capacity for recruiting 

permanent continuing contract teachers (who are local government funded) for 

covering the education service in Situbondo. In addition, although Situbondo has 

launched the policy of Second City Policy to suppress the economic cost of attaining 

public services, such as health and education, the schools’ attempts to recruit contract 

teachers implies the failure of the local government to pin down the real problem on 

the governance of education sector in Situbondo, which is the lack of teachers. 

 

6.3.2.2 Facilities and Infrastructure of the Education Sector 

Crucial to the quality of the education sector at the local government level are its 

facilities and infrastructure. The following table enumerates Situbondo’s public 

schools by educational level. 

Table 6.0.4 

Public Schools in the Regency of Situbondo 

No Level /Type of Education Number of Public Schools 

1 Taman Kanak-Kanak - Kindergarten 3 

2 Sekolah Dasar- Elementary school 426 

3 Madarasah Ibtidaiyah - Islamic Elementary 
school 

3 

4 Sekolah Menengah Pertama - Middle school 49 

5 Madarasah Tsanawiyah - Islamic Middle school 2 

6 Sekolah Menengah Pertama Terbuka - Open 
middle School 

8 

7 Sekolah Menengah Umum - High School 8 

8 Madarasah Aliyah - Islamic High school 2 

9 Sekolah Menengah Kejuruan - VET High School 6 

Total 507 

 

Table 6.0.4 demonstrates the large number of elementary schools in Situbondo. 

From village to the sub-districts, middle schools are usually located in each of the 

sub-district centers. Most high school catchments cover 2 to 4 sub-districts. 

Commenting on school infrastructure, a principal from a high school located in an 

outer suburban area described a facilities gap between schools located in the city and 
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outer suburbs. He felt this resulted from a lack of attention on the part of the 

Education Department.  

Dinas [Pendidikan] is kind of a big fan of well-developed schools 

compared to a school that is still struggling. This is confusing 

because I don’t think that they need to be bothered with schools 

that are in a good condition. They must give more attention to 

schools that are still lagging behind. I’m so happy that the Bupati 

is trying to promote education through the Second City Policy. But 

if they want to improve the education sector then they should stop 

talking rhetoric and start working for transparency in allocating 

the budget for the education sector. As long as I’ve been here, 

there has been no such thing as a planning meeting for 

constructing a Rencana kinerja anggaran — RKA [budget 

performance plan]. Dinas only gives us a block grant every year 

without any working plan (AZ, Interview January 2014). 

 

This strongly phrased comment comes from a school principal who is employed by 

the Dinas Pendidikan. However, his opinion reflects discontent and desperation 

about the lack of governance in the education sector. Other teachers in Situbondo 

agreed with this principal but were too concerned about their job security to be 

interviewed. Field notes recognize the sense of mistrust and fear in comments made 

by several teachers. Therefore, the imbalance in school facilities, the absence of 

meetings for planning and the lack of Dinas Pendidikan transparency in allocating 

development funding for schools actually indicate a weak and poorly structured 

performance of this Dinas Pendidikan for developing more transparent and 

accountable governance of the education sector, which could be an indicator of 

corruption. 

 

6.4 Local Fiscal Governance  

This section focuses on Situbondo’s local fiscal governance in allocating resources 

for the education and health sectors.This section gravitates around indicator of the 

analytical framework dimension of local fiscal governance such as expenditure and 

revenue assignment, as well as intergovernmental fiscal transfers. The discussion 

will start by focusing on the position of the local government budget (APBD) of the 

health and education sectors in Situbondo, including a description of decision 

making and planning at the local government level for these sectors.  
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6.4.1 Local Government Budget (APBD) Allocation for the Health and Education 

Sectors  

Local government policy is apparent when expenditure is reviewed. Situbondo’s 

local government spending priorities are heavily consumed by routine expenditure 

(on salaries of bureaucrats and administrative staff). Indonesia’s fiscal 

decentralization Law No. 33/2004 has allowed local government to control its own 

fiscal policy, which was a radical change (Lewis, 2014). Although Situbondo is 

entitled to manage its fiscal space at the local government level, the budget posture 

neglects the importance of improving spending for the development of the health and 

education sectors. For example, from 2001 to the phase of decentralization with 

direct local elections (2005), the pattern of spending on these sectors remained 

largely the same.  

 

 

Figure 6.0.8 The Regency of Situbondo Local Government Spending 2001-2014 
Constructed from the database of the Ministry of Finance 2014 

 

Figure 6.11 demonstrates that routine expenditure exceeds the health and education 

budgets in Situbondo. This situation with routine expenditure has existed since 2001 

but has accelerated since 2006. Although decentralization has given fiscal power to 

the local government, accountability is not (yet) sufficient and thus responses to the 

needs of the greater population are limited.  
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For example, a former top ranked bureacrat in Situbondo revealed layers of the 

budgeting process and explained that Jaring aspirasi masyarakat — Jasmas 

(program for netting the aspirations of the people) is becoming a challenge in terms 

of effective spending for the health and education sectors. 

Jasmas is quite tricky. Its budget comes from the APBD but the 

members of the DPRD are entitled to use it through the SKPD. So 

the money is spent thorough the SKPD. At the end the budget is not 

effectively spent because it depends on the political preferences of 

the DPRD and [as a result] the SKPD loses a fraction of money that 

could be used for improving the development of public sectors. I am 

pretty aware that this planning process for allocating resources is a 

political process. I have often found one budget item changed 

overnight. It’s like there are invisible hands that could easily change 

the document overnight before it gets approved during the session of 

the APBD (SHAD, Interview February 2014) 

 

These comments recount the political dynamics of the local budgeting process, 

especially the planning process for allocating resources for public service delivery, 

such as in the health and education sectors. However, the comments candidly reveal 

the lack of accountability in the policy making process of the APBD. This lack of 

accountability in the governance of allocating resources for the health and education 

sectors, as well as the political process of Jasmas, have a high potential for 

exacerbating the local government budget for the health and education sectors. 

 

The arrival of decentralization reshaped the fiscal relationship between the central 

and local governments in Indonesia. The law of decentralization laid the ground 

rules for local government funding and activities. In essence, local governments 

source their own revenue via Pendapatan asli daerah — PAD or have access to three 

central government funds — DAU (general allocation fund), DAK (special purpose 

fund) and DBH (shared revenue fund).  Figure 6.12 compares Situbondo’s PAD 

(locally sourced revenue) with central government transfers. 

 

As Figure 6.12 illustrates Situbondo depends on central government transfer funds. 

This also implies a low fiscal capacity of the local government for exercising and 

improving local revenue administration. Lewis and Oosterman (2009) review on 

Indonesian local government expenditure concluded that by 2008, most local 

government spending had exceeded the total of its own income. This means that 
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local governments relied on central government transfer and had begun to draw on 

their own (finite) local resources.  

 

 

 Figure 6.0.9 The Regency of Situbondo Comparison of PAD And Central 

Government Transfers  

Constructed from the database of the Ministry of Finance 2014 

 

In the case of Situbondo, local government’s low administrative capacity in 

optimizing its local revenue (PAD) explains the minimal attempt by the local 

government to producing a breakthrough for improving the amount of their PAD. 

Although decentralization provides greater freedom for the local government to 

produce an innovative approach for improving their fiscal and governance capacity, 

this researcher’s fieldwork from 2013 to 2015 confirms the absence of Situbondo’s 

local government efforts to maximize their local government revenues.  

 

In addition, the central government possesses a high interest in keeping the 

disbursement of their DAU, DAK and DHB funding concurrent to their policy 

objectives. Law No. 33/2004 regulates the intergovernmental transfers for all local 

governments in Indonesia. The fact that Situbondo is still leaning heavily on central 

government transfers implies that the strings attached to this funding will require 

Situbondo to strictly observe the Petunjuk Teknis — Juknis (technical guidelines). 
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These technical guidelines for funding are prepared by the central government for 

each transfer in the form of DAK.  Both health and education sectors are still reliant 

on central government transfers. 

 

One problem of intergovernmental fiscal relations for the health and education 

sectors in Situbondo is the late arrival of funding disbursements for DAU and DAK. 

To complicate things, late transfers from the central government are exacerbated by 

the late arrival of Juknis from the central government. This event creates a gap for 

the bureaucracy in Situbondo, as well as providing a chance for the local bureaucrat 

to juggle the disbursement of funding to the health and education sectors according 

to the political preferences of local stakeholders. One member of the legislature, 

NWY (Interview July 2014), confirms the local government bureaucracy in 

Situbondo uses the late arrival of the Juknis as a disguise to legitimate their 

weakness in implementing their programs, especially in the health and education 

sectors. In addition, although fiscal decentralization automatically provides a space 

for the local government to exercise its fiscal authorities, the low capacity of 

Situbondo’s local government as well as the flux of influence from the local political 

stakeholders could potentially lead to serious problems for the governance of the 

health and education sectors in Situbondo.  

 

6.4.2 Decision Making and Planning for the Health and Education Sectors  

As discussed in Chapter 4, the decision-making process for planning and budgeting 

is quite long and proceeds through multiple stages from January to December. The 

output forms a Daftar pelaksanaan anggaran—DPA-SKPD (a budget 

implementation list) of the APBD. One notable change under decentralization is the 

decision-making process for planning at local government level. This means that the  

Pemilihan Legislatif — Pileg (local legislative election) is intended to produce a 

local legislature which is capable of understanding the local issues in the decision 

making process, especially in the health and education sectors. However, a key 

informant from the East Java Public Information Commission outlined the weak role 

of the legislature in the decision-making process on health and education sector 

issues in Situbondo: 

For Situbondo, I think the political will and commitment to [the] 

health and education sector[s] is not going to be far from what is 

happening in Jember. During the early days of decentralization, 
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there was practically nothing going on from the local government, 

as well as the legislature at local level in advancing the quality of 

education and health in Situbondo It is quite obvious the local 

decision-making process for health and education is very fragile 

and weak (Interview with MD, August 2014) 

 

The fragile structure of local political stakeholder preferences is evident by the 

declining quality of the health and education sectors in Situbondo. A study by Tedy 

Arviantono (2011) reveals that since 2007 the poverty rate in Situbondo is at 

60.18%, which is high compared to the East Java Province. Further, as a remote and 

relatively poorly resourced area, Situbondo is not attractive for a skilled health 

workforce like general practitioners, although it offers several interesting 

remuneration packages such as free housing and a scholarship for doctors’ education 

(Interview Bupati Situbondo February, 2014).  

 

The legislative decision-making process for planning and budgeting on the APBD in 

Situbondo starts with the Kebijakan umum anggaran — KUA (general budget policy) 

session between the local government and the local government parliament for 

stipulating the general budget policy document. As outlined in Chapter 4, the  

Decision making process for planning, allocating and governing resources for the 

health and education sectors in the legislation mechanism seems quite rigid and 

multilayered, yet this process is largely an arena for political bargaining between the 

Bupati and the DPRD.  

 

In Situbondo, the process of allocating resources for the health and education sectors 

is like a battleground between political parties dominating the seats in the DPRD, as 

well as the ones who endorse the Bupati’s policy. This is illustrated by a member of 

the DPRD who emphasized that political parties lean heavily on the vision and 

mission of the Bupati, in exchange for some middle ground: 

 

The vision and the mission of the Bupati in fostering development 

for this regency, I think, is more important than the vision and the 

mission of the political parties, at least the faction in the DPRD, 

as political parties could build an understanding by which the 

Bupati’s vision and mission will be carried by Musrenbang, while 

the vision and mission of the political parties could be 

implemented through Jasmas, because they have a different 

corridor of planning. (Interview FKH, August 2014) 
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The opinion above highlights the domination of the Bupati’s over the political 

parties represented in the DPRD. This because every DPRD member is entitled to 

the Jasmas program, a program that is designated for the political party constituents 

in each area of a DPRD member. The funding of Jasmas is attached to the local 

government budget, a domain in which the Bupati has the greatest power to allocate 

resources according to his or her political preferences. Jasmas is a colloquial 

acronym for Program jaring aspirasi masyarakat, which translates into “program for 

netting the aspirations of the society”. The Jasmas program is a much-criticized 

personal fund of every elected DPRD member to use for pork-barreling and vote 

buying (Aspinall & Sukmajati, 2016). Jasmas usually refers to small scale economic 

development, and health, education and infrastructure projects which the DPRD 

member delivers to constituent, fulfilling their Pileg (election) campaign promises. 

 

The existence of Jasmas has compounded the process of allocating resources for the 

health and education sectors, especially in the relations between political parties, 

through members of the DPRD, and the Bupati as the local government executive. 

Jasmas is a powerful tool of political bargaining owned by the Bupati because it is 

attached to the budget of the SKPD. On the other hand, the DPRD possess the full 

authority to validate the annual APBD (local government budget) proposed by the 

Bupati as the executive of local government. Finally, this interlocked position 

between the executive and the legislature on the Jasmas program adds complexity to 

the process of allocating resources for the health and education sectors in the APBD. 

It has become obvious that the bargaining between political parties and the Bupati on 

the Jasmas program will render the health and education sectors as less important 

compared to the constituents of the DPRD members. 

 

The political bargaining of Bupati and the DPRD creates another dimension of 

problems in the governance of allocating resources for the health and education 

sectors. One of the NGOs in Situbondo highlights the absence of synchronization 

between the Jasmas program and another planning program developed by the local 

government (Amir, 2014), which may contradict Government Regulation no. 

08/2008. 
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(It is) clear to see how the Jasmas program by the DPRD has 

never been synchronized with the program established by the 

local government planning forum such as the village Musrebang 

and then referred to the higher forum which is the Kabupaten 

Musrenbang, so I am not really surprised that the results of the 

local government Musrenbang could be crushed by 

musrenbangpon (a phone order) by a member of the DPRD (and 

funds used) for other program, because the executive  also 

requires the approval of the DPRD to validate its APBD (Amir, 

2014) 

 

This comment verifies that the interlocking political bargaining between the 

legislature and executive could endanger several local government programs. 

Moreover, it highlights serious problems on the lost connection between the 

planning documents that from the local government planning forum such as the 

village/ regency Musrenbang and the Jasmas program. This could trigger a 

misallocation of resources, as well as the mismatch of budget disbursement and 

implementation for the health and education sectors. 

 

In summary, among the factors limiting the effectiveness of Musrenbang forums to 

influence planning and allocating resources for the health and education sectors is 

the poor quality and limited transparency of information provided by local 

government and the lack of meaningful involvement of other stakeholders in budget 

preparation and implementation. These processes remain dominated by local 

political leaders and DPRD members, who keep a strong political interest in the 

governance of allocating resources. To add to the complexity, the political 

bargaining between the DPRD and the local government on the Jasmas program 

creates a chaotic dimension to the governance of allocating resources for the health 

and education sectors. 

 

6.5 Conclusion  

This chapter has profiled the Regency of Situbondo as well as exploring the 

governance of allocating resources for the health and education sectors in this 

regency, specifically within the framework of the LGPDB dimension of 

administrative and local fiscal governance. The decision making process for 

planning and budgeting in Situbondo has been explored in terms of how exercising 

and allocating power under a DMG works.  
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Some problems with the governance of the education sector in Situbondo relate to 

the lack of resources, especially full-time permanent teachers. In order to cover the 

lack of teachers, schools in Situbondo employ contract teachers. However, these 

contract teachers are underpaid due to the weak fiscal capacity of local government 

to provide and allocate contract teachers a decent salary. This indicates that local 

government is failing to pin down the problem of its weak fiscal capacity to provide 

an adequate number of teachers in Situbondo. Several other crucial problems are the 

geographical imbalance in school facilities, the absence of meetings for planning and 

the lack of Dinas Pendidikan transparency in allocating development funding for 

schools. These points all indicate a problem of transparency and accountability in the 

governance of the education sector in Situbondo. 

 

In the health sector, there are several crucial impediments to governance in 

Situbondo. First, the low ratio of health workers to the population of Situbondo 

means there is insufficient coverage of the health service in the whole territory. 

Second, there is a bureaucratic labyrinth for poor people to access Jaminan 

kesehatan masyarakat — Jamkesmas (community health insurance). Third, the 

serious declining numbers of Posyandu and services occurred during 

decentralization in Situbondo, which has led to increased infant and maternal 

mortality. 

 

Decentralization reshaped the governance and mechanisms of the Regency of 

Situbondo’s decision making processes for planning and allocating resources for the 

health and education sectors. Yet decentralization did not impact the position of 

Situbondo’s APBD. In addition, local government still focuses on the routine 

expenditure such as staff salaries and any other administrative expenditure as 

priorities. Although the Regency of Situbondo is entitled to manage its fiscal space 

at local government level, the local government has failed to develop a sustainable 

fiscal policy aiming to improve local government spending for the development of 

the health and education sectors. Furthermore, since the inception of direct local 

elections (2005), the pattern of spending on these sectors has remained the same. 

However, one dimension of the local government budget has changed rapidly after 

the arrival of decentralization: the political bargaining between the Bupati and the 
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political parties dominating the seats of the DPRD in the process of planning and 

budgeting of the APBD. However, it is important to understand that every member of 

the DPRD is entitled to Jasmas, a program designated for the political party's 

constituents at each location in the DPRD members’ constituency. 

 

The funding of Jasmas is attached to the local government budget, a domain in 

which the Bupati has the utmost power for allocating resources according to his or 

her political preferences.  Jasmas is a powerful political bargaining tool owned by 

the Bupati because it is attached to the SKPD budget. However, the DPRD possesses 

a strategic position for validating the annual APBD proposed by the Bupati. This 

condition creates interlocked positions for both parties and adds complexities 

between the executive and the legislature in the governance of allocating resources 

for the health and education sectors in the APBD.  

 

Finally, Jasmas triggered the problem of a lost connection between the planning 

documents resulting from the local government planning forums such as the various 

levels of Musrenbang. This lost connection has become a crucial problem that could 

trigger the misallocation of resources, as well as the mismatch of budget 

disbursements for the health and education sectors. Further discussion on the strong 

political position of the Bupati in the governance of allocating resources for the 

health and education sectors is discussed in Chapter 7, which explores local 

democratic governance, especially the mechanisms of citizen participation for the 

accountability and governance of the health and education sectors in the Regencies 

of Jember and Situbondo.   
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Chapter 7 
Political Devolution in Democratic Local Governance: Citizen 

Participation and Mechanisms of Accountability in the Governance of 

Allocating Resources for the Health and Education Sectors  
 

7.1 Introduction 

This chapter continues the process of interactive data analysis (Miles et al., 2014) 

and data reduction by focusing on the dimension of political devolution, particularly 

using the framework of LGBPD within democratic local governance (DLG) settings 

of two local governments in Indonesia, Jember and Situbondo. Further, this chapter 

continues answering the research questions: 1) What is the governance of allocating 

resources for the health and education sectors in a DMG in two regencies in East 

Java, (Indonesia) Jember and Situbondo? (2) What determines the local government 

governance performance for the health and education sectors in a DMG? 

 

Specifically, the chapter assesses political devolution by focusing on the mechanism 

for citizens’ participation in the governance of allocating resources for the health and 

education sectors in Jember and Situbondo. To do so, the mechanism framework of 

democratic local governance (DLG) as described by Blair (2000)
9
 is examined with 

reference to the two regencies.  This chapter critically asses the data and interviews 

obtained during fieldwork with a range of key informants such as members of 

political parties, civil society, media workers, local government bureaucrats and 

government officials at various local government levels. The process of data analysis 

includes a triangulation of the interviews above with data from a range of local 

government documents and Indonesian news outlets surrounding the governance of 

allocating resources for the health and education sectors, in the context of a DMG. 

 

 

 

                                                           
9 The approach of Blair’s (2000) democratic local governance is discussed in Section Chapter 2, 

subsection 2. 4 Democratic Local Governance (DLG) is a mechanism for citizens’ participation and 

accountability in a DMG. 
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7.2 Political Devolution and the Existing Conditions of Democratic Local 

Governance in Jember and Situbondo  

Political devolution means delivering power to the local government (Cheema & 

Rondinelli, 2007).  However, in a DMG political devolution is interconnected to the 

democratic local governance settings in each localities by the viability and the 

existence of citizens’ mechanisms for accountability (Blair, 2000). Chapter 2 

outlined seven mechanisms of participation for accountability. Figure 2.0.4 displays 

the linkage between these seven mechanisms. Civil society and political parties 

constitute the most active mechanisms. While the remaining mechanisms have their 

strengths, it is questionable whether one of them will carry the load (Blair, 2000) as 

an effective one. At the conclusion of his six country study on DLG  Blair (2000) 

argue, that most of the channels of citizen participation vary from one country to 

another and these could not be seen to exist independently. His work divides these 

seven mechanisms of accountability into two categories: pattern of accountability in 

DLG more important and less important (p. 31). Table 7.0.1 presents this in detail.  

 

Table 7.0.1  

Two Categories Pattern of Accountability in DLG 

More Important  Less Important  

Civil Society  Public Meeting  

Political Parties  

Election  

Media  

Opinion Survey  

Formal Procedure for Complaints 

Source: Blair (2000) 

 

As Blair (2000) prescribes, the table above divides mechanisms into “viable sources 

of accountability,” which appear effective in ensuring accountability, and “potential 

sources,” for accountability. However, Blair’s study also concludes there is no one 

best way to promote accountability in a DLG, although a varying combination of 

accountability mechanisms exists in his six-country comparative study.   

 

The discussion on the domain of political devolution and the existence of citizen 

participation for accountability in Jember and Situbondo in this chapter starts by 

focusing on the less important mechanisms: the public meeting, formal procedure for 

complaints and opinion survey, while the more important citizens’ mechanisms for 

accountability will be elaborated on in the next section.   
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Public Meeting, Formal Procedure of Complaints and Opinion Survey 

As highlighted prior in Chapter 1, up to 1998, the process of decentralization in 

Indonesia was, at best, well planned but poorly implemented, leading to a degree of 

frustration at the local level, with excessive central control  (Ferrazzi, 2000; 

McAndrews, 1986; Schiller, 1996). These excessive controls have created some 

weakness in the sphere of civil society in all localities in Indonesia, including Jember 

and Situbondo. The existence of public meetings
10

, formal procedures
11

 for 

complaints and opinion surveys
12

, are still in their infancy in Jember and Situbondo. 

For example, public meetings in relation to the governance of allocating resources 

and planning are usually initiated by the government through the Musrenbang
13

, a 

process that has emerged in the local government domain. A high-ranking bureaucrat 

in Jember confirmed the existence of public meetings as a means of channeling 

citizens’ complaints and opinions:  

Additionally, formal procedures for grievances about public 

service delivery inherently exist within every government 

department in Jember, especially in the health and education 

departments, but these have been substantially employed by all 

SKPD’s (BS, Interview February 2014)  

 

It should be noted that he was unable to comment on a formal complaints procedure 

or opinion surveys, although he made an important point on the availability of these 

mechanisms in each department of Jember local government. However, this leads to 

                                                           
10 Public meetings seem to provide ideal opportunities for people to gather to confront issues, 
and work toward finding solutions (McComas (2001). Public meeting or public hearings are 
considered to be a less important mechanism of accountability in Blair’s six country study. For 
the developing countries context, Blair’s work reflects its accuracy, shown by the lack of a local 
government regulatory framework for public meetings, an important aspect that is largely 
missing from most developing countries.  
 
11 Formal grievance procedures are a way for any member of the society to question the actions 
and processes of local government, ask for explanations, suggest better ways of doing things, 
and ask for local government decisions or actions to be reviewed (Gauri, 2013). However, 
Blair’s study affirms the lack of a local government regulatory framework on formal procedure 
for grievances, which is consistently missing from most developing countries.  
 
12 The utilization of surveys is a means for evaluating government performance (Adams, 2004). 
However, Blair’s (2000) research confirmed the lack of a local government regulatory 
framework for the application of such government surveys, largely absent from most 
developing countries.  
 
13 See Chapter 4, subsection 4.5.3 planning process of allocating resources for APBD to public 
sector and Chapter 5 subsection 5.4.2 and Chapter 6 subsection 6.4.2 on decision making in 
local government planning for the health and education. 
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the question of whether those mechanisms are significant in relation to the 

governance of the health and education sectors. Further, the existence of formal 

grievance procedures in local government is strategic because it provides a channel 

for any member of the society to question the actions and processes of local 

government, to ask for explanations, to suggest better ways of doing things, and to 

ask for local government decisions or actions to be reviewed. These issues may relate 

to dissatisfaction with a decision about local government policies, village 

development, Puskesmas services, or fees for elementary school admissions.  

 

However, in developing countries the existence of formal grievance procedures are 

weak, especially the complaints handling system in human development sectors such 

as health and education (Holla, Koziol, & Srinivasan, 2011). Although formal 

grievance procedures serve significant purposes for channeling citizens’ 

dissatisfaction about local government public service delivery, and fieldwork in 

Jember confirms that such procedures in the governance of the health and education 

sectors are available within each department, there is an indication that this 

mechanism would never be used by citizens. For example, there are no specific data 

records or measures of citizens’ complaints taken by the SKPDs for handling 

citizens’ grievances over public service delivery in the health and education sectors 

in Jember or Situbondo.   

 

The third mechanism for citizens’ participation in democratic local governance is the 

surveys at local government level. Some have been conducted by NGOs like 

Transparency Indonesia or Jawa Pos Institute of Pro Otonomy (JPIP) in Jember and 

Situbondo, but these are not directly related to the issues of governance in health and 

education. A Commissioner of the Public Information Committee of East Java 

Province concludes:  

Opinion surveys on the results or the performance of local 

government on specific sectors, like health and education, are 

really rare to find in most of the local governments in east Java, if 

there are any. Then the question is: who conducts them? Is it 

credible enough? And most of the local governments wouldn’t 

bother spending their money on an opinion survey on citizens’ 

feelings about the public service (MD, Interview July 2014). 
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Fieldwork in Jember and Situbondo found there is an absence of public opinion 

surveys conducted by the local governments, specifically for assessing citizens’ 

satisfaction over their service delivery, in the health and education sectors. There are 

no specific records by the SKPDS of the health and education departments for 

gauging citizens’ opinions and interests about public service delivery in the health 

and education sectors in Jember and Situbondo. Together with formal grievance 

procedures, the existence of surveys conducted by local government for assessing 

service provision and obtaining feedback from the citizens (Miller & Kobayashi, 

2000) is intangible in Jember and Situbondo.  

 

The next section begins the discussion on the dimension of political devolution in a 

DLG by focusing on four important citizens’ mechanisms for accountability: civil 

society, political parties, elections, and the media. All of the discussion will be 

focused on the governance of allocating resources for the health and education 

sectors in Jember, while Situbondo will be covered later in this chapter.  

 

7.2.1 Jember Civil Society in a DMG 

Antlöv (2003) noted that the birth of decentralization has reshaped the face of 

Indonesian civil society at the local government level. He categorized seven types of 

Indonesian civil society organizations post-Reformasi, each reflecting a different 

facet of society. Workers and farmers, including both agricultural workers and those 

employed in the industrial and service sectors, like hospitality workers have formed 

associations. Examples of this group in Jember are worker unions like Serikat 

Pekerja Sejahtera Indonesia — SPSI, Serikat Buruh Muslimin — Sarbumusi and 

Forum Komunikasi Pekerja Antar Kebun — FK-PAK (Plantation Worker 

Communication Forum). Professional associations such as Himpunan Pengusaha 

Muda Indonesia — HIPMI (Young Indonesian Entrepreneur Association) and 

Persatuan Guru Republik Indonesia— PGRI (Indonesian Teacher Association). 

Faith based organizations include Nahdlatul Ulama (NU) and Muhamadiyah.  

Citizen based social action groups, new interest based membership groups, and 

community based organizations and intermediary non-governmental organizations, 

such as SD INPRES, SKETSA and GEMPAR, also form the basis for debate in civil 

society. 
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Not all of the elements of civil society in Jember correspondingly relate to the issue 

of governance in the health and education sectors. For example, Nahdlatul Ulama 

tends to reserve their preference regarding any contemporary local political and 

societal issue through their political party affiliation, Partai Kebangkitan Bangsa  —  

PKB (National Awakening Party) (van Bruinessen, 2007). For the purpose of 

understanding the connection between civil society and the governance of the health 

and education sectors, the role of political parties and their relation to the process of 

allocating resources for health and education sectors will be covered in another 

section 7.2.3 and 7.2.7 of this chapter. 

 

The birth of decentralization as a result of the Reformasi movement in 1998 

transformed the NGO position into an important element of civil society in Indonesia 

(Karsidi, 2001). The fall of the Soeharto regime and the ensuing democratization 

process in Indonesia led to the emergence of a discourse on good governance, 

accountability and transparency of public institutions. NGOs that were active in 

monitoring the activities of state and other political institutions emerged and became 

known as “watchdog” organizations. Starting with the heavy involvement of NGOs 

in the 1999 election, nowadays, almost all aspects of Indonesian state institutions are 

observed by NGOs (Antlöv, Ibrahim, & van Tuijl, 2006). 

 

The number of NGOs has grown significantly since the 1998 Reformasi as part of a 

broader development in which Indonesian civil society itself is growing and 

developing. Antlöv, Ibrahim, and van Tuijl (2006) concluded that future challenges 

for NGOs in a democratic Indonesia include building relationships and engaging in 

successful interactions with the government and other sectors in the society.  

However, most NGOs at the local government level have little experience in 

positively engaging with the government or other stakeholders. This is due to the 

principles of independence and freedom within civic organizations which have 

developed rapidly at the expense of their organizational accountability. Such 

development has hampered the transformation of civic organisations into more 

influential social actors at the local level (Achwan & Ganie-Rochman, 2009). 
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The 2012 data from Jember’s Badan Kesatuan Bangsa — Bakesbang (register of 

NGOs) indicate there are 98 NGOs in the area. However, the veracity of their status 

is questioned by a local government official:  

Although there are quite significant numbers of NGOs in Jember, 

most of these are still questionable in their existence, most of 

them fail to renew their registration to the Regency of Jember. 

This makes it difficult in determining their subject or focus, 

although most NGOs in Jember are quite sensitive to all the 

issues that emerge from the health and education sectors (EBS, 

Interview January 2014)   
 

One of the watchdog functions of NGOs is oversight of public sector delivery, such 

as health and education. A particular example is the involvement of NGOs in literacy 

education. Data released by the Indonesian Bureau of Statistics (BPS) in 2012 named 

Jember as the regency with the highest illiteracy rate in Indonesia. There are 204,000 

illiterate people in Jember (Ami, 2013). This reveals an issue with governance of the 

education sector in Jember. Specifically, it illuminates tensions between the 

Department of Education and the local parliament. For example, when asked about 

illiteracy rates, a key informant from the Education Department disputes the notion 

of illiteracy as defined by the BPS:  

BPS data is not really accurate in describing Jember’s literacy 

rate. BPS fails to recognize whether a person can read and write. 

Instead, if the person doesn’t have an elementary school certificate, 

these people are considered illiterate. (BH, Interview January 

2014). 

 

In contrast AJ, a member of the DPRD (local parliament), was reported in the local 

press arguing that if illiteracy exists (under any definition) it can be ameliorated by 

an increased budget:  

If the problem with a high number of illiterates in Jember is 

associated with the lack of budget for the Education Department, 

then the DPRD will be happy to grant more budgets through the 

middle year budget revision. (Purba, 2012).  

 

Responding to this statement a key informant from the Education Department 

claimed it the Education Department did not have a large enough budget to support a 

massive literacy improvement program in Jember: 

  

The budget for a literacy program in the Regency of Jember is 

only 800 million rupiah for three months. This is clearly not 
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enough and it only covers 3000 people. For one year the budget 

should be up to 3.2 billion rupiah for improving the literacy of the 

people in the Regency of Jember. (Purba, 2012) 
 

The comments above underline the lingering problem of the literacy rate in Jember. 

As noted earlier, several studies on Indonesian decentralization (Arze del Granado et 

al. (2007); Friedman et al. (2006); Heywood and Harahap ;(2009a); Kruse et al. 

(2009); Kristiansen and Santoso (2006) conclude that decentralization plays a crucial 

part in the declining quality of public service delivery in local and regional 

government, especially in the health and education sectors. Further, the issue of high 

illiteracy in Jember alerts NGOs, most of whom are sensitive, to a problem 

especially when it comes to the issue of transparency and accountability surrounding 

health and education. One NGO informant explained: 

Transparency and public accountability of resource allocation in 

the Education Department is currently still inadequate. It’s hard 

for NGOs and the people at large to directly access the 

information on the allocation of the agency budget. This 

subsequently impacts the performance of the Education 

Department. One easy measurement is to look at the data by the 

BPS on the high illiteracy rate. (BL, Interview, January 2015) 
 

These comments highlight the problem of the lack of transparency and 

accountability in the resources governance of the education sector in Jember. For 

instance, in the decentralization era there were several notable corruption cases in the 

regency involving its Education Department.  In January 2013, three high ranking 

officials from the Education Department were caught conspiring to mark up the 

funds for the school building rehabilitation program (Winarno, 2013). Another case 

in 2009 involved the head of the Education Department, who instructed elementary 

and middle schools in the regency to buy specific laptops, from a specific store, 

ridiculously above the market price (Djunaidy, 2012). A recent instance of 

corruption involved extortion regarding a teacher’s promotion (Hadi, 2014). The 

increasing numbers of corruption cases, specifically around power, patronage and 

networks, in the education sectors of Jember is an alert that indicates decentralization 

has produced unfavorable outcomes in the governance of public sectors, especially 

education.  
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Issues with corruption in the Jember education sector imply a problem with 

transparency and accountability in the governance of that sector, especially in 

allocating resources for improving the sector. Corruption around the governance of 

education in Jember resonates with the argument of the NGO key informant. The 

argument entails a lack of public access to information on the governance of 

education in Jember. The same key NGO informant from Jember outlined how 

people in the area are counting on NGOs to resolve problems that relate to the 

governance of education:  

Many people come to us to complain about extortion of students 

to pay for a school building. The amount of money asked is quite 

a lot and many parents could not afford to pay that fee. 

Furthermore, if the student fails to pay then they will retain the 

student completion certificate. This is a very sad situation for the 

education sector (BL, Interview January 2015) 
 

The problem of corruption and extortion of both teachers and students underlines 

serious problems with the Jember Education Department. The activism of local 

NGOs in Jember has contributed to revealing problems of transparency and 

accountability around governance of the education sector. Suryadarma’s (2012) 

research concluded that corruption diminishes the effectiveness of education 

spending, recommending a greater need for stakeholders at the local level to conduct 

a rigorous effort to combat corruption in the area of education.   

 

However, NGO activism for scrutinizing the education sector in Jember raises 

negative sentiments from the Education Department. A key informant in the 

Education Department insisted that NGOs do not bring anything positive or 

constructive to the political situation in Jember: 

  

I know decentralization is bringing democratization at the local 

government level, but when we are overjoyed by the spirits of 

bureaucratic reformation it’s causing a problem with local 

stability. The people through NGOs could voice their aspirations 

freely or even force their aspirations. It is really good on the 

democratization side, but when it comes to local government 

stability, it’s not. The local NGOs are always bothering and 

fussing around the Education Department program. As a result, 

this makes these programs hard to achieve. Compared to the old 

order, democratization tends to make it harder to achieve positive 

changes because these NGOs are always agitating against 

government programs (BH, Interview February 2014) 
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This comment display resentment from the bureaucrat, even since democratization 

through the Reformasi movement and decentralization. The same resentment also 

came from a key informant in the Health Department who believes that there is too 

much interference from NGOs: 

I have so many guests every day. Most of the NGOs who come in my office 

are trying to nag about the programs of the Health Department. This annoys 

me. (BS, Interview January 2014) 
 

Although resentment is apparent with respect to the NGOs’ activism, the Health 

Department has NGO partners who work with them on several programs. These 

partners are usually picked by the Health Department or assigned by a donor 

organization that supports or works with the Health Department. The problems begin 

when the Health Department only works with a limited number of NGOs based on 

their focus and competencies in health sector issues. This requirement raises the 

suspicions of other NGOs who think the Health Department is not being open and 

accessible to all NGOs in the locality. NGO key informant commented: 

 The Health Departments are kind of strict when it comes to 

working with NGOs. They believe that any NGOs who work with 

them have to have competency in the subject of the public health 

sector. For me this requirement is trying to restrict the role of 

NGOs for monitoring the health sector. In other words, the 

Health Department is arrogant for not giving any room for the 

NGOs to participate in Health Department programs. (AG, 

Interview, January 2015) 

 

This need by the Health Department for approved NGOs to have a focus on health 

issues and the competence to deliver a particular program triggers suspicion among 

other (more generalist) NGOs in Jember who do not enjoy the same access to 

information or collaborative participation in Health Department programs. One NGO 

informant explained: 

If there are any NGOs in Jember collaborating for a program 

with local government departments, we can call that something 

extraordinary. It is important to understand that most of the 

NGOs who work with the regency are mainly treated as a tool of 

legitimacy. On the other hand, some of the NGOs are quite 

happy with the gratification of the regency department. The 

NGOs’ engagement is intended to be used for covering some 

nasty things. This is making the quality of governance in the 

Health Department very questionable. (BL, Interview January 

2014) 
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This opinion is confirmed by Antlöv et al. (2006). Their findings reveal the habits of 

Indonesian NGOs in a newly democratic Indonesia, one of which is that many 

Indonesian NGOs are focused on sectoral programs that fragment coordination 

between NGOs and the local government. Fieldwork in Jember confirms the lack of 

communication among NGOs and local government that tends to create a gap 

between NGOs. This gap provokes jealousy among them about working on 

collaborative programs with the Health Department.  

 

The governance of allocating resources for the health and education sectors is a 

complicated process that requires transparency and accountability, especially under a 

DMG (Seabright, 1996). NGOs staff’s opinions implicitly show how transparency 

and accountability are not adequate in Jember’s local government. Some NGOs in 

Jember agree that political devolution has contributed to increasing corruption, 

extortion and an increasing lack of public access to information which has resulted in 

major weakness in the operations of the Health and Education Departments.  

However, even if advocacy and ‘watchdog’ functions of the NGOs in Jember are 

working properly to effectively monitor the governance of allocating resources for 

the health and education sectors, the task of building a healthy relationship between 

the local NGOs and the Regency of Jember’s local government is not easy. There is 

a need for a genuine two-way dialogue between the local government and NGOs in 

order to develop trust and a common cause, especially in the prominent sectors of 

health and education. 

  

7.2.3 Jember Political Parties in a DMG 

After the fall of the Soeharto regime in 1998, a flurry of openness about the newly 

decentralized system emerged in Indonesia. Law No. 22/1999 produced new 

directions moving toward decentralization and, as a result of the Reformasi 

movement, truly democratic elections were introduced in Indonesia. The first 

election was scheduled a little more than a year after the fall of Soeharto. Euphoria 

following the collapse of Soeharto which reshaped the Indonesian political party 

structure, delivered a rapidly growing number of new political parties. At the peak of 

Indonesian political euphoria, 48 parties competed in the first post-Soeharto 

democratic election.  
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Indonesia is arguably one of the major democratic countries in the world. For 

example, referring to the Freedom House ratings of political rights and civil liberties, 

Ufen (2008b) described Indonesia as the most democratic country in Southeast Asia. 

Ufen is convinced that Indonesia’s democracy is an exception in the Southeast Asian 

region, an assumption based on the following facts. Firstly the Indonesian political 

environment is highly competitive, secondly the competition between parties is 

relatively regular and finally a few of the large parties are rooted in the society. D. 

King (2003) outlined the significant power of Politik aliran (milieu-specific political 

streams) in the Indonesian political party structure. Similarly, (Baswedan, 2004) 

concluded that Politik aliran is influential in the Indonesian political party structure. 

Ufen (2008b, p. 345) added that patterns of party competition in Indonesia have been 

manifested regularly and the voter–party linkage has been quite strong. Despite 

pronounced struggles between party factions and clearly visible tendencies towards 

de-alignment, parties are still established in the public mind as representatives of 

specific streams (aliran) or milieus.  

 

In Jember, the existence of political parties at the local level shows the same pattern 

proposed by Ufen (2008a). For instance, the results of the first 2004 Pileg 

(legislative election) in Jember confirmed the significance of Politik aliran in a 

decentralized mode of local government (See Figure 7.0.1).  
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Figure 7.0.1 The Results of the 2004 Pileg (Legislative Election) In Jember  
Source: KPUD Jember (2006) 

Figure 7.0.1 shows how some traditional parties like PDIP, Golkar and PPP in 

combination dominated the local political sphere. That is, the old political party 

structures (existing before decentralization) were still dominant. PKB topped the poll 

in Jember, securing 36.36% of the people’s vote and dominating the local parliament 

with sixteen DPRD members. Figure 7.0.2 illustrates the number of members of 

DPRD in Jember by their parties following the 2004 election. 
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Figure 7.0.2  Number of Seats of DPRD Members by Party in the Regency of 

Jember Based on the 2004 Pileg Results  

Source: Secretariat of the DPRD Regency of Jember (2010) 

 

PKB dominated the DPRD in Jember by achieving a sixteen seat majority, followed 

by PDI-P, with eight seats, Golkar and PPP gained six seats each, while PD gained 

only four and PAN and PKPB only three and one respectively. The dominance of the 

PKB is understandable because most of Jember’s population is Muslim, with strong 

affiliations to Nahdlatul Ulama. Baswedan (2004) believes that PKB is basically 

familiar to voters as the NU and the NU’s Ulama (Islamic scholars) retain a strong 

influence over the electorate in certain regions, especially in East Java province.  

 

The political party constellation in Jember under a decentralized local government 

resembles the political party structure at the national level, which is dominated by 

religion-based parties and nationalist parties (Tan, 2006). Moreover, the dynamics of 

party politics in Jember is marked by Politik aliran (streams) where the biggest 

political parties are still identified with specific milieus.  
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Decentralization advances the local political sphere. (Faguet, 2011); Smith (1985) 

argued that decentralization promotes education about the principles of democracy 

such as training in democratic political leadership, as well as providing local 

seedbeds for prospective political leaders by developing their skills in the policy 

making processes. In turn, this will create a talent pool that will enhance the quality 

of local and regional politics.  

 

The first local direct election (Pileg) in Jember, a consequence of decentralization, 

selected candidates from political parties for the DPRD.  Although the intention of 

the Pileg was to develop local party affiliated political leaders who understood local 

issues, the outcome has been disappointing, especially for the health and education 

sectors, as one informant explained: 

Most of the political parties in Jember are neglecting the two 

most important sectors, health and education. You can see how 

the number of illiterate people in the regency is reaching to six 

digits while schools in several areas are nearly collapsed and 

are in really bad condition. I'm aware that sometimes they are 

visiting their constituents and they understand this kind of 

problem. From my side, I don’t see any impact from the political 

party representation at the DPRD (MD, Interview August 2014) 
 

This comment epitomizes the failure of the political party representatives in the 

Jember DPRD to reflect the needs of their constituents, especially in the health and 

education sectors. In the term of the first democratic DPRD one of the media outlets 

in Jember reported the Bupati of Jember acknowledged that there were 31,038 

illiterate people in Jember: 

The main cause of the high number of illiterate people is the 

uneven quality of education in Jember. A sub-district with a high 

number of illiterates is Jelbuk with 2,878 illiterate people, 

followed by the sub-district of Silo with 2,823 illiterate people. 

The sub-district of Ledokombo is in third place, with 1,984 

illiterate people. I have asked the regency Education 

Department to cover them on the functional literacy program 

(Djunaidy, 2006) 
 

The high number of illiterate people in Jember is a serious matter and awareness of 

this needs to be raised in the legislature, with the electoral areas of Jelbuk, Silo and 

Ledokombo being represented (Djunaidy, 2006). In total there are 196,340 people 

living in the sub-districts of Jelbuk, Silo and Ledokombo, roughly 10% of Jember’s 

population. Politically speaking, these three districts are traditionally PKB and PDIP 
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areas. These two parties held 24 seats (more than half) in the DPRD. The absence of 

political parties’ initiatives in these areas indicates weak links between political 

parties and their constituents over this specific issue.  

 

Although decentralization has the potential for facilitating political devolution  

(Cheema & Rondinelli, 2007; Rondinelli, 1980; Rondinelli et al., 1989) the lack of 

action by members of the DPRD elected by the first Pileg in 2005 confirm how 

political devolution at the local government level fails to support Smith’s (1985) 

notion of the benefit of political devolution. This notion is that a decentralized 

government provides a localized training ground for local politicians to produce 

designated policy preferences that reflect the region interest, as well as the residents’ 

wisdom. The absence of policy making initiatives for improving health and 

education during the period 2005-2009 (first Pileg) ratified how most of the political 

parties in Jember fail to appropriately apply political devolution for developing a 

local political arena that resonates and delivers a designated outcome for their 

constituents. The failure of PDIP and PKB, two of the biggest political parties in 

Jember, to provide a localized initiative to alleviate the high illiteracy problems in 

their electorates signifies a party’s failure to respond to the need to improve the 

quality of governance in health and education sectors.  

 

The results of the second Pileg in 2009 provide an understanding of the recent role 

of political parties in Jember and their linkage to the allocation of resources in the 

health and education sectors. Figure 7.0.3 describes the results of the 2009 Pileg in 

Jember.  

 

The results of the second Pileg illustrate the shifting political landscape of Jember. 

Several traditional parties like PDIP, Golkar and PKB still dominated the local 
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Figure 7.0.3 The Results of the Second Pileg in the Regency of Jember 2009  
Source: KPUD Regency of Jember 2010 

 

political sphere. However, a party with a nationalist ideology, the Democrat Party 

(PD), gained a profile in the local political sphere. The domination of PD in Jember 

is due to the trickle-down effect of the popularity of President Susilo Bambang 

Yudhoyono (SBY), one of the founders of PD. On the other hand, internal conflict 

within the central structure of PKB in Jakarta (Ratnawati, 2008) created a positive 

outcome for PKNU, a party that practically has the same grassroots base as PKB. 

 

PD gained 18% of the people’s vote in Jember and dominated local parliament with 

the acquisition of nine seats in the DPRD, as illustrated in Figure 7.0.4.  
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Figure 7.0.4 The Number of DPRD Members by Party in the Regency of Jember 

Based on the 2009 Pileg Results  

Source: KPUD Regency of Jember 2010 

 

PD dominated the DPRD in Jember by achieving nine seats followed by PDIP with 

eight, the same result as in the first Pileg, in 2005. Interestingly, the strong influence 

of NU in Jember has given PKNU six seats in the DPRD. The rise of PKNU in the 

regency was enough to reduce the number of Golkar and PPP seats in parliament. 

Other parties, like PKS (five seats), Gerindra (three seats) and Hanura and PDP (one 

seat each), gained a minority number of seats.  

 

Although PKB’s domination in Jember declined compared to the first Pileg results in 

2005, the second Pileg results confirm how NU still retains a strong influence over 

the electorate in certain regions of East Java province. This strength of NU is also 
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indicated by the fact that PKNU gained six seats in the parliament in Jember, the 

same number of seats as PKB.   

 

Overall, the result of the second Pileg in Jember indicates how the political parties at 

the local level are highly influenced by the party structure at the central level. The 

PD party has dominated the DPRD with nine seats, as well as claiming the head of 

the local parliament, (Ketua DPRD). It is almost certain this domination of party 

structure at the central level over the party structure at the local level confirms 

problems with the system of party institutionalization at the local government level 

(Ufen, 2011).  

 

By definition, institutionalized party systems are highly developed and characterized 

by legitimacy, regular inter-party competition, and strong roots in society 

(Mainwaring & Scully, 1995). Institutionalized party systems can be found in the 

most advanced industrial democracies that practice democratic functions such as 

allowing voters to hold the government accountable. On the other hand, what 

happens in Jember is consistent to Mainwaring and Scully (1995) notion that  in 

relatively weak institutionalized party systems, parties are often fragile as 

organizations and their social roots are frail, leading to instability. This is supported 

by the fact that in Jember voters float from one party to another depending on the 

performance of the political parties at national level. 

 

The results of the second Pileg in 2014 enables further understanding of the recent 

role of political parties in Jember and their linkage to the allocation of resources in 

the health and education sectors. Figure 7.0.5 describes the results of the 2014 Pileg 

in Jember.  
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Figure 7.0.5 The Results of the Third Pileg in the Regency of Jember 2014 

Source: KPUD Regency of Jember 2015 

 

The results of the third Pileg (2014) demonstrate some further changes in the 

political landscape in Jember. Although several traditional parties like PKB, Golkar 

and PDIP still dominate, a party with nationalist ideology, Gerindra, is winning the 

Pilkada (local election) of 2014. 

 

Gerindra is known for its nationalistic party platform and the involvement of a 

former Lieutenant General of the Indonesian Armed Forces, Prabowo Subianto 

Djojohadikusumo, who ran for president in 2014 and is the former son-in-law of 

Soeharto.In the context of Situbondo, the rise of Gerindra can be attributed to local 
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endorsements from the Kyai [Islamic scholar -leader] and Pesantren [Islamic 

Boarding House] (Djunaidy, 2014). The results of the third Pileg in Jember provided 

an opportunity for new parties, like Nasdem and PKS to rise and grow in popularity. 

Nasdem was established in 2011 and managed to gain popularity at the local level by 

a massive advertising campaign on one of the national TV networks, owned by the 

founder of the party (Gumay, 2014). 

 

PKS is a party closely associated with the Ikhwanul Muslimin movement 

(Almahmudi, 2012). At the national level, PKS voters developed significant voter 

support, despite the emergence of new parties and the introduction of electoral 

thresholds (Mietzner & Aspinall, 2010). Consequently, the rising number of seats for 

PKS in the Jember legislature since the last Pileg in 2009 is not a surprise. Unlike 

other parties at the local level, the growing trend of PKS voters can be understood as 

the fruitful results of the party’s strong organizational capacity. This was confirmed 

by Tomsa (2010) study which concluded that most Indonesian parties, post-

Soeharto, are characterised by an old and unstructured approach of weak 

organization and a low cadre development system. PKS is one of the exceptions. 

Despite the existence of new political parties at the local level, a preference for 

prioritizing the health and education sectors has not been reflected well by the newly 

elected DPRD in Jember.  

 

A study on the institutionalisation of Indonesian political parties at the local 

government level by Buehler and Tan (2007) confirms problems of the 

institutionalization of political party systems in Indonesia, especially in the local 

government context. A key informant from a leading political party in Jember 

concluded this problem is adding some discrepancies to the governance of allocating 

resources for the health and education sectors: 

Some factions in the DPRD mostly focus their attention on how 

big the budgets (resources) are. Most of the political party 

factions at the DPRD will not bother [to find out] how the local 

government uses the budget, or how it protects the 

implementation process, especially in the health and education 

sectors, which is very complex. Although most parties in Jember 

acknowledge those two sectors are important, it is rare to see how 

they are monitoring resource allocation implementation process 

(MU, Interview February 2014). 
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The explanation above underlines several crucial problems around the governance of 

the health and education sectors in Jember. These are the lack of attention in the 

monitoring process of allocating resources, the latent problems of the high illiteracy 

rate (Solicha, 2014) and the high maternal mortality rate in comparison to other 

regencies in East Java (Juliatmoko, 2013). Furthermore, these problems signal the 

low capacity of political parties to respond to and address issues on the governance 

of the health and education sectors.  

The lack of adequate responses from the party structure at the local government level 

for crucial issues in the health and education sectors is an example of the existing 

gap between political parties and their representatives in parliament. One example of 

this gap is given through a statement made by a legislator in a newspaper that claims 

there is a severe problem in the regency’s health sector: 

The public health service in Jember is not maximal. We need 

more numbers of all personnel and paramedics. All efforts have 

been made to improve public health facilities such as Puskesmas. 

The recurring problem is usually the lack of funding, the budget 

has not been prepared optimally in the legislative process. 

(Wirawan, 2013). 
 

This member of the DPRD confirms problems with public health service governance 

in Jember. This honest opinion is quite rare and is usually never expressed by any 

political parties in the region. Surely the willingness to comment in this 

uncharacteristic style is evidence of frustration on the part of the legislator. The 

statement confirms political parties’ failure at the local government level to develop 

their capacity and to develop an underlying structure to respond to constituents’ 

interests at the local level.  

 

Cheema and Rondinelli’s (2007) ideas on decentralization having the potential for 

delivering political devolution are accurate, but political devolution could produce a 

weak party structure at the local government level. Weakly institutionalized parties 

make governance difficult in a number of ways. When parties tend to rise and fall 

rapidly, it becomes difficult to hold members of parliament accountable because of a 

lack of connection between a party and specific policies enacted.  
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This argument intensifies Ufen’s (2011) and Mainwaring and Scully’s (1995) notion 

of the importance of party institutionalization. However, it is important to note that 

the fieldwork in Jember suggests that parties at the local government level are often 

ill attuned to constituents' interests. As a result, a party represented in parliament 

fails to produce strong, well-grounded policies that reflect the local interest. In 

Jember this is reflected by the absence of a stimulus for developing an underlying 

structure to respond to the interests of citizens at the local level with respect to the 

governance of the health and education sectors. 

 

One notable draft of PERDA (local government regulation) initiated by DPRD, 

reflects a legislative preference in the education sector addressing the topic of female 

students’ virginity. This law, drafted at the end of January 2015, is intended to 

require female students to pass a virginity test before finishing their middle and high 

school education (Kusmandani, 2015). Release of this draft legislation quickly 

triggered debate in Jember and ridicule around the world. In response one member of 

the commission of the DPRD confirmed that the draft was only a dialogue between 

that commission D and the Department of Education in one of their hearing sessions. 

He added: 

Honestly, I emphasize there is no discussion of any draft related to 

the discourse of students’ virginity in the commission, or even in 

Parliament. (Winarno, 2015). 
 

The issue of female student virginity implies indifference on the part of members of 

the DPRD. Their focus on moral standards and failure to understand issues of 

literacy and educational standards is evidence of the problems surrounding the 

governance of the education sector in Jember. Responding to this issue, several 

eminent civil society and religious organizations in Jember, such as the Indonesian 

Ulama Council (MUI) voiced their concern and disapproval of this plan (Globe, 

2015). MN HR, one of the leaders of religious organization in Jember, rejected the 

idea of female student virginity tests: 

Virginity is a very sensitive issue. If a student does not pass the 

test, this could destroy the student’s life. The DPRD should have 

paid more attention to how the local government manages the 

public sector, not running some errands on some silly draft in the 

name of improving the quality of morals among students. (MN 

HR, Interview January 2015) 
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This gap between the interests of the DPRD and the people of Jember on the issue of 

a female student virginity test could be understood as a signpost for the failure of the 

local legislature to capture the concerns of the people. This obvious difference in 

interests affirms Sherlock’s (2010) arguments on how the Indonesian legislature 

lacks accountability in making policies that reflect voters’ preferences, especially 

their concern for better management of the education sector. This also shows the 

failure of political parties in Jember to institutionalize governance of health and 

education as a priority. 

  

7.2.4 Pilkada (Local Election) of Jember in a DMG 

Komisi pemilihan umum daerah — KPUD (local election commissions) organize 

elections, which means the organization and execution of Pilkada are decentralized 

from the central government to each local government in Indonesia. Media reports 

covering the early rounds of the first Pilkada for the Bupati (head of the regency) 

and Wakil bupati (deputy head) in 2005 suggest the turnout was not as high as 

2004’s contests in many areas, perhaps 70% and as low as 50% in some places. 

Protests (including the burning of a local election office) and allegations of vote 

buying and other malfeasance have accompanied the polls in various areas. There 

were further concerns that fraud would be widespread due to the lack of monitors 

and press attention for the Pilkada process (Tempo, 2005). 

 

Before 2005, the respective provincial and regency DPRDs had the authority to 

determine the Bupati, the governor and the mayor. However, Law No. 32/2004 

revoked this authority. Governors, Bupati’s and mayors were elected directly from 

that time onward. Candidates now have to be nominated by a party or a coalition of 

parties that has either gained 15% of the votes in past elections or has occupied 15% 

of the seats in the parliament. The first Pilkada in Jember took place in 2005. Prior to 

2005, Jember was headed by a Bupati appointed under Presidential Decree (Keppres) 

NO. 14/04/2000. Drs. H. Samsul Hadi Siswoyo (Bupati) and Drs. Bagong Sutrisnadi 

(Wakil Bupati) were allowed by the central government to serve their full term from 

1999 to 2005. 

 

Three pairs of candidates ran for the positions of Bupati and Wakil Bupati of Jember 

in the Pilkada of 2005. The candidates of SAMBA were endorsed by three political 
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parties — PPP, PD and PKPB while the candidates of DJAKA were endorsed by two 

prominent political parties with a traditionally strong vote in Jember — PKB and 

PDIP. The candidates of MAHA were endorsed by the status quo parties of Golkar, 

PBB and PKS. DJAKA won the first Pilkada in the Regency of Jember. The 

following table described the results of the first election. 

  

Table 7.0.2  

The Results of First Pilkada (Local Election) in the Regency of Jember, 2005 
Candidate Political Party Endorsement Poll Results (%) 

DJAKA 
(MZA Djalal & Kusen 

Andalas) 

● PKB 
● PDIP 

59 
(Winners) 

SAMBA 
(Samsul Hadi Siswoyo & 

Burhanudin Yusuf) 

● PPP 
● PD 
● PKPB 

28 

MAHA 
(Mahmud Sardujono & 

Hariyanto) 

● Golkar 
● PBB 
● PKS 

13 

Constructed from KPUD Report 2005 

 

Table 7.0.2 sets out the results of the first Pilkada when the people of Jember first 

directly elected the Bupati and Wakil Bupati. The political euphoria around its 

aftermath arose from significant expectations for better conditions for the people of 

Jember. DJAKA’s win was inevitable as they possessed long track records. MZA 

Djalal, the Bupati candidate, was a high-ranking bureaucrat in the East Java province 

before he moved back to his home town of Jember. As a bureaucrat, Djalal had 

extensive experience in the provincial government of East Java, which together with 

the advantage of being a Putra daerah (local-natives figure) boosted his popularity. 

At the same time, his running mate, Kusen Andalas, was also known for serving as 

one of the deputy heads of the local legislature from the PDIP party. In short, both 

Djalal and Kusen were candidates with experienced backgrounds, one as a 

bureaucrat and the other as a politician.  

 

DJAKA’s win in the first Pilkada in Jember echoes what happened all across 

Indonesia; the winning of bureaucrats paired with local politicians. Rinakit (2005) 

found that in these regional elections almost 87% were won by incumbents and local 

bureaucrats who were generally paired with businessmen. It was very difficult for 
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political newcomers, including active military service personnel, to win in the 

regional elections. This is because the combination of political resources possessed 

by the bureaucrats, businessmen and incumbents is quite powerful, especially for 

conducting and mobilizing political maneuvers against their opponents. 

 

The political framework of the local legislature likely contributed to the Djalal and 

Kusen partnership win in the first Pilkada in Jember. As already mentioned, they 

were endorsed by the two most significant parties at the local government level, 

PDIP and PKB, which hold the majority of seats in the local parliament. By 

dominating local parliament these two parties benefit because they have achieved the 

15% electoral threshold, enabling them to nominate a candidate for the Pilkada. 

Results of the Pilkada show how crucial endorsements of these two parties are in 

order to win. For example, the sub-districts of Jelbuk, Silo and Ledokombo, known 

traditionally as PKB and PDIP electorates, contributed to DJAKA’s win. However, 

the illiteracy rate in these sub-districts is significantly high even in comparison to 

other districts of Jember (Djunaidy, 2006). 

 

The PKB and PDIP political endorsements were a pragmatic move rather than an 

ideologically motivated one that could benefit the electoral jurisdictions of the PKB 

and PDIP. The continuing high illiteracy rate in these areas confirms that DJAKA’s 

win means nothing for their electoral jurisdictions especially for improving the 

quality of education. This confirms Buehler and Tan’s (2007) contention that the 

relationship between political candidates and parties in the local Indonesian political 

scene often collapses immediately after election day.  

 

Although the first Pilkada of 2005 in Jember delivered democracy to the people, 

there was a strong sense that DJAKA’s win did not produce any different approaches 

in the governance of education sector. For example, there was no specific 

breakthrough on the part of SKPDs. Responding to this matter, a key informant, a 

member of the local legislature who served during the first period of Pilkada 

commented:  
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Formally most parties that endorse Bupati to run for Pilkada 

should hold power to influence Bupati policies, and it’s true that 

political parties have good relations with the Bupati, but does it 

make him listen to the party about a specific policy recommend-

dation? Well I think that’s not the case. The Bupati is the man 

with the power of the local government budget, not to mention 

that the local legislature is very factional. So he is in a strong 

position indeed. (JF, Interview August 2014). 

 

These comments suggest that the collapsing connection between parties and 

candidates demonstrates the artificial and pragmatic link between them before the 

election. This would seem to suggest the local government was not maximizing the 

momentum of the Pilkada for leveraging improvement of the governance of health 

and educations in a DMG.  

 

Examining the results of Pilkada 2010 develops a greater understanding of the role 

of Pilkada in Jember and its linkage to the allocation of resources in the health and 

education sectors. This second Pilkada was conducted on the 7
th

 of July 2010 and the 

incumbents, MZA Djalal and Kusen Andalas, were returned. Rinakit (2005) 

proposed that a Pilkada is largely a safe ground for the incumbents to maintain their 

power over the local government. He argues that the incumbent possesses the power 

to mobilize and misuse their bureaucratic machine to serve their purposes in the 

Pilkada process.  Table 7.90.3 describes the results of Pilkada 2010 in Jember.  

 

Jember’s Pilkada 2010 process was not marred by any civil conflict. However, the 

incumbents’ win still triggered some protests by other candidates’ teams. Anasrul 

Chaniago, a campaign team representing the Bagong Sutrisnadi and HM Mahmud 

candidates protested about several violations made by the incumbents in the Pilkada 

process (Rhyma, 2010). 

 

During the second Pilkada, DJAKA was endorsed by a coalition of parties consisting 

of six political parties that traditionally hold significant power in the local political 

sphere, including PDIP, GOLKAR, PPP and PKNU. In short, DJAKA were still 

supported by the same political grassroots that participated in Pilkada 2005, such as 

PDIP and PKB, the longstanding political party of GOLKAR, and the PPP, a 

traditional party that existed before the birth of decentralization.   
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Table 7.0.3  

The Results of Pilkada 2010, Regency of Jember 
Candidate Endorsement Poll Results % 

M Sholeh & Dedy Iskandar Independent Candidate  4, 21 

Bagong Sutrisnadi & HM 

Mahmud 

Party Endorsement  

 PBR 

 PPRN 

 PKPI 

 PNBKI 

 PKPB 

 PRN 

 PSI 

 PPNUI 

 PDK 

 PDS 

 PKP 

 PBB 

 PDP 

 PKS 

 PB 

 PP 

 

21,55 

H Guntur & Abdullah Syamsul 

Arifin 

Party Endorsement  

 PD 

 PKB 

 PBN 

 PPD 

 

15,88 

MZA Djalal & Kusen Andalas Party Endorsement  

 PDIP 

 PKNU 

 Golkar 

 PPP 

 Hanura 

 PAN 

 

58, 37 

(Winners) 

Data Constructed from KPUD Report 2010 

 

A notable change in the 2010Pilkada in Jember was the emergence of an 

independent candidate who ran without endorsements from any political party. This 

act broke the parties’ monopoly on local candidate endorsements. The Mahkamah 

Konstitusi — MK (constitutional court) ruled in 2007 that running for the head of the 

local government position should be open to all eligible citizens, not just candidates 

supported by political parties. This ruling was followed by the introduction of Law 

No. 12/2008, giving legal support for the verdict of the MK for an independent 

candidate to run in the Pilkada. 

 

The incumbents’ win in the second Pilkada triggered alarm for the development of 

decentralization, especially political devolution. Several theorists such as Smith 

(1985), Schragger (2010) and (Faguet, 2011) have posited that decentralization 
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provides opportunities to learn several principles of democracy at the local 

government level. They argue that political devolution gives the local stakeholders a 

local training ground that in turn enhances local governance, as well as creating a 

talent pool that should enhance the quality of local and regional politicians. 

However, what happened in Jember contradicted these ideas. This is because 

although MZA Djalal and Kusen Andalas are closely associated as “natives” of 

Jember, MZA Djalal is a former bureaucrat who did not originate from the local 

political seedbeds of the area. On the other hand, Kusen Andalas is the head of PDIP 

of Jember, a position that entitled him to make strategic decisions for the PDIP. One 

of the important decisions that he is responsible for is his nomination of the 

candidates for Pilkada.  

 

After their winning of the Pilkada 2010, the Ministry of Internal Affairs issued a 

letter of non-activation for their positions as Bupati and Wakil Bupati on November 

9
th

, 2010 because of a case of corruption to which they were related. In 2004, MZA 

Djalal was named as a suspect in an asphalt machine purchase corruption case while 

he was a bureaucrat for the provincial government in East Java. Additionally, Kusen 

Andalas was named as a suspect in the DPRD operational fund corruption case in 

2004 when he was serving as the vice head of DPRD. These cases demonstrate that 

the local political constellation in Jember is far from producing a fully functional 

devolution that is required to promote a healthy process of political recruitment at 

the local level. For example, political parties in Jember are reasonably blinded by the 

power vested by the incumbent, failing to recognize the importance of endorsing a 

local candidate that responds to the people’s hopes and aspirations for better 

improvement in the governance of the health and education sectors. Instead, the 

trend of endorsing a candidate who has been accused of corruption seems to be 

emerging in several parts of Indonesia (Laluhu, 2013) and Jember is not an 

exception. 

 

Ufen (2011) stated that the Indonesian Pilkada process contributes to fragmentation 

between political parties and candidates at the local level. In the case of Jember, 

decentralization has delivered profound administrative and political devolution, 

resulting in pressures from the political parties to delegate power to local and 

regional levels and to non-party actors. These non-party members include 
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bureaucrats and even some politicians with weak ties to parties. Further, Ufen (2011) 

also concluded that decentralization has produced a conflicting role for political 

parties at the local level, leading finally to a strange form of stratarchy
14

.  

 

The winning incumbents in Jember affirm Ufen’s (2011) notion of the unhealthy and 

fragmented relationship between parties and candidates. A DPRD Jember member 

outlined the power relationship between the party structure at the local level, 

candidates and the party structure at the central level: 

I have to admit that most of the political parties in Jember are 

failing to develop political recruitment at the local level, 

especially for the purpose of Pilkada. Most parties still have a 

pragmatic orientation for picking the candidates for Pilkada. 

The reality is that our party’s central structure is still holding us 

down for some crucial decisions with Pilkada. We don’t have 

full authority. There is a mechanism of recommendation from 

the central party structure. I think in every political party at 

local level they have a similar mechanism. (MU, Interview 

March 2014) 
 

In short, the key informant’s points confirm the weak links between the candidates 

and the political parties which endorse them at the local level, which are 

compounded by political parties’ centralized decision-making at the national level. 

In relation to the governance of allocating resources for the health and education 

sectors in Jember, these weak links at the local level contribute to the failure to make 

the health and education sectors a priority. A member of the DPRD concluded that 

the failures of the political parties to institutionalize education issues as a priority are 

mostly caused by the lack of will on the part of the executive: 

DPRD has made several inductions to make the education 

sector a priority by issuing a Perda on education, and then we 

wait for a Perbub from the Bupati to accelerate the 

implementation of this Perda. However, the Bupati’s thinking is 

different; he has never issued a Perbub for supporting this 

Perda. So, the priority for allocating resources is attached to the 

Bupati and sometimes he makes a bargain for a certain policy 

that needs to be approved by the DPRD. Last year we wanted to 

add a certain amount of funds to be allocated for providing 

healthcare for the poor, but on the other hand the Bupati was 

really keen to improve the beauty of the city center park with 

                                                           
14

 Stratarchy is a party organizational structure that has both centralized and decentralized internal 
decision making processes, while giving the local candidates a much stronger position (Ufen, 2011).   
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some new decorative lights. Finally, we had to approve his for 

decorative lights as long as he agreed to allocate healthcare 

funds for the poor. I'm confused by this process, because most of 

the parties that endorsed the Bupati during the last election 

don’t have any power to influence Bupati in this matter. They 

are just very afraid of the Bupati I guess (MU, Interview, 

February 2014). 
 

The point above underlines the difficulties political parties have experienced with 

governance of the health and education sectors. This is because after the Pilkada, the 

Bupati possesses unprecedented political and administrative power for mobilizing 

the bureaucracy as well as allocating resources to serve his political interests. On the 

other hand, DPRD and the political party at the local level are uncoordinated due to 

their diverse political interests and unable to influence the Bupati.  

 

It has been claimed that decentralization promotes and facilitates democratic 

governance at a local level that in turn provides more meaningful opportunities for 

participation in the local political process (Balaguer-Coll et al., 2010; Devas & 

Grant, 2003; Faguet, 2011; Smith, 1985). However, several factors have derailed the 

benefits of decentralization and this has inhibited the improvement of policies and 

services, especially in the important health and education sectors in Jember.  

 

7.2.5 Media of Jember in a DMG 

The Indonesian media today has evolved considerably from the early reform years. 

Both the national and local media play an important role in influencing public policy. 

The birth of decentralization has put the local media in the position of performing 

watchdog functions for democracy as they seek to oversee local government 

accountability and transparency. This section explores the idea of free and active 

media in Indonesia reporting on the local government. It assesses the role of the local 

media in Situbondo and Jember in order to analyze the governance of allocating 

resources for the health and education sectors. Discussion on Jember is the 

immediate focus, while Situbondo is covered later in this chapter. 

 

The media has played an important role in sustaining and ensuring freedom of 

speech. Consequently, the free press and other media are a key feature of democratic 

governance. A. Heywood (2007) summarizes the functions of the media in 
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promoting democracy as: fostering public debate and political engagement, acting as 

a public watchdog to check the abuse of power, redistributing power and political 

influence, and providing a mechanism through which democracy can operate. He 

contends that the media impacts the process of governance by changing the behavior 

of governments and the nature of the policy making process. As the fourth estate of a 

democracy, it is argued, the media in any form will provoke public debates leading 

to greater public participation in the policy making process (Shea, 1998). Table 7.0.4 

illustrates the number of media forms in Jember. 

 

Table 7.0.4   

The Type and the Number of Media in Jember 
Type of Media forms in the Regency of Jember 

Newspaper Radio TV 

 Radar Jember/ Jawa 

Pos (National) 

 Memorandum 

(National)  

 Kompas (National) 

 Surya (National) 

 Bangsa (National) 

 Bhirawa (National) 

 Duta Masyarakat 

(National) 

 Sindo (National) 

 Koran Tempo 

(National) 

 

 Prosalina 

 Radio Republik 

Indonesia 

 Soka 

 Mutiara 

 Kiss 

 Akbar 

 JTV 

 Jember 1 TV 

 Metro (National) 

 TV One (National) 

 RCTI (National) 

 SCTV (National) 

 Trans TV 

(National) 

 Indosiar (National) 

 ANTV (National) 

Constructed from fieldwork January 2015  

 

In general, there are three types of media in Jember — newspaper, TV and radio. 

There is not a designated website published by the national online media that only 

focuses on Jember, although there are several national online news media outlets, 

like Antaranews.com, kompas.com, Liputan 6.com or Detik.com that has a reporter 

based in Jember.However, there are some local media stations, like Radio Prosalina 

(prosalinaradio.com) and Soka Radio (sokaradio.com), that have a good online web 

portal, especially their news section.  

 

Since free and active media is fundamental to the democratic process and 

governance in local government, this research explores the actions of the media in 

the area under study. In this analysis, the data is interrogated in order to identify the 
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watchdog functions of the media, especially in the governance of allocating 

resources for the health and education sectors. In general, there are two types of 

media ownership in Jember: the local media and the provincial /national media. The 

local media, owned and operated by residents of Jember, are mostly local radio 

stations, with the exception of Radio Republik Indonesia. While Radar Jember 

(newspaper) and JTV (TV) are branches of Jawa Pos, they perform independent 

editorial tasks, as well as having a special section that focuses on Jember. Most of 

the regional and national media have their reporters in the jurisdiction of Jember, 

actively engaged in covering issues in area, but do not have a branch office in the 

regency.  

 

Penabulu Alliance (2014) published results of a study on people’s access to budget 

information on the local government’s website. From the 505 local governments in 

Indonesia, the Regency of Jember ranks 329. This ranking is relatively low 

compared to the surrounding neighbors of Bondowoso (196) and the Regency of 

Lumajang (200). The research also concluded that the Jember local government 

website is poorly updated and provides its citizens with little data on the local 

government budget, thus the people of Jember have limited access to information on 

the local government budget. This also means that the people have a restricted 

understanding of the budgetary process and the governance of allocating resources in 

any sector, including health and education.  

 

This limited access to information about the local government’s budget applies to the 

media as well. A national media news journalist based in Jember has faced this 

difficulty, especially when reporting on the health and education sectors:  

Health and education are two sectors in the regency which are 

the main indicator of the local government’s development, but it’s 

quite hard to get the data on those two sectors, especially on the 

amount of the local government budget on health and education. 

For me, the health sector is more transparent than the education 

sector. I know that the Health Department has a really good 

public relations person, but I don’t know why the Education 

Department is so closed compared to the Health Department. 

(ZS, Interview January 2015). 
 

Although the media does not enjoy the privilege of accessing data on the local 

government budget, especially for the health and education sectors, media scrutiny 
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on government mismanagement of the education sector in Jember cannot be avoided. 

One critical report was from the leading national news media, Kompas (based in 

Jakarta). Through their online website on April 30
th

, 2012, they covered the high 

illiteracy rate in the Regency of Jember (Syamsul, 2012) This report was followed by 

others on the high illiteracy rates in Jember, such as those from Tribunews (Iskandar, 

2012) and Radio Prosalina (Hafit, 2014). 

 

In this regard, a leading local radio news anchor referred to the local government’s 

lack of willingness to make the education sector more transparent: 

The local government is really lacking for sharing the process of 

governance in every school in Jember. There is no socialization 

of school planning documents for the parents and the school 

committee usually only acts as a rubber stamp for the school 

purposes. If there are any good practices of school governance, 

it’s usually highly dependent on the leadership of the head of the 

school. (AUT, Interview January 2015). 
 

Although decentralization is meant to embody and deliver the spirit of 

democratization at the local sphere, the local government does not respect the role of 

media as the fourth pillar of democracy. Media scrutiny in the age of 

democratization is unavoidable for the local government (Curran, 2000). A high-

ranking bureaucrat in Jember explained the importance of keeping good relationships 

with the press as well as filtering the type of media that they interact with:  

For me, I just have so many guests in one day, and it's impossible 

for me to cover all the guests, I have to be selective in dealing 

with the media as well as with NGOs, because I'm leading a 

strategic department in this area. There are some distinct types of 

media, the legitimate and the ‘grey’ ones. Sometimes it’s hard to 

define which one is which, but the thing is I don’t want to get 

bothered by some bodrek (hack) reporter who is only after 

gratification from my department. (BS, Interview February 2014) 
 

The reasoning behind the precautionary principle endorsed by the local government 

bureaucrat above may be understandable because not all of the reporters or the media 

in Jember are legitimate. There is a term in Indonesia widely used for the existence 

of fake journalists, Wartawan bodrek, which refers to self-proclaimed journalists 

who use fake press cards and force people to pay money for being interviewed for a 

story that will never be published (Jurriëns, 2009). Fieldwork in Jember reveals 

several networks, such as the global news, Sorot and Kabar Jember have potentially 
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led to the existence of Wartawan bodrek in the area. These networks do not have a 

good reputation for their interaction with the local government officials, as well as 

routinely focusing on a specific issue that may possibly lead to some gratification for 

the Wartawan bodrek. 

 

The existence of Wartawan bodrek is among factors that contribute to the 

“precautionary behavior” of regency bureaucrats, especially affecting the release of 

information regarding their governance and the local government budget. It is 

important to understand the difficulty the bureaucrats have in defining a legitimate 

journalist. A senior national media journalist in Jember has some really interesting 

insight on this matter. She identifies several types of journalists and media outlets in 

Jember: 

Most of the journalists and the media in Jember have different 

interests. Some of the journalists are very critical of the policies 

of the local government. Some of them are really compromised by 

the local government. But I guess it all depends on their press 

association background or the issue. In terms of the issue of the 

health and education sectors, most of the journalists are really 

concerned about this matter, but when it comes to the case of 

corruption in several departments of the Regency of Jember, you 

can still see some of them playing their cards. (ZS, Interview 

January 2015) 
 

Interestingly, a press association background plays a greater influence at the local 

government level. During the Soeharto regime, the press was under heavy scrutiny, 

while Persatuan Wartawan Indonesia— PWI (Indonesian Journalists’ Association) 

was the only journalists’ organisations and largely co-opted by the Indonesian 

government (Romano, 2013). Growing journalistic resentment on the use of the PWI 

by the government led to the formation of Aliansi Jurnalis Indonesia — AJI 

(Indonesian Journalists’ Alliance), an association that largely embraces the principles 

of media freedom (Romano, 2013). 

 

Some of the information from the key informant explains how the values of media 

freedom embedded in journalists reflect the values of their professional association. 

However, it is not appropriate to propose a definite role for each journalist in a 

DMG, especially in Jember. A senior national media journalist in Jember reflects on 

the relationship between journalists and some of the bureaucrats:  
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During last year’s annual meeting, those PWI journalists that 

have some really good connections with the bureaucrats in 

Jember received some money from some of them. Well, I guess 

this is adding some more understanding that this kind of 

journalists’ interaction with the bureaucrats is jeopardizing the 

integrity of their media. There is no guarantee whether they are 

going to be independent from the interests of the bureaucrats, 

especially for securing some issues on, say, corruption. (AUT, 

Interview January 2015) 
 

Although, this unhealthy interaction between bureaucrats and journalists in Jember is 

possibly unavoidable, there are still some reputable journalists and media outlets that 

are independent and embrace the values of a free press. In relation to this matter, a 

leading news anchor on the local radio in Jember proposed the notion that media 

owners also contribute to the unhealthy interaction between journalists and 

bureaucrats: 

It is important to understand that the media is also an industry, 

even on a small scale. Sometimes journalists have to surrender to 

this condition. I mean, to blame the journalist on their unhealthy 

interaction with the local government official is not that simple. 

Sometimes the journalist has to face and deal with the interests of 

the media owner as well, especially for the local media. This 

depends on the condition of the local economy, and we have to be 

aware that one of the scarce economic resources at the local level 

is the local government, unlike the journalist from the national 

media. The journalists of the local media have to accept that their 

existence is somehow attached to local government spending. 

(EG, Interview January 2015) 

 

This analysis adds to understanding the interaction between the media and the 

general situation in the Regency of Jember. Most of the local media in Jember is 

financially dependent on local economic financial resources. In this regard the 

institution with the strongest purchasing power at the local level is the local 

government. This means local government spending is beneficial in the local 

economy. This creates an imbalanced market for the media industry at the local level 

and could contribute to the unhealthy relationship between networks of journalists, 

media owners and the bureaucrats. For example, the media industry needs the local 

government’s spending to move the local economy, and in turn, the local bureaucrats 

need the media for channeling their interests, especially for preventing publicity 

about mismanagement of the public sectors from reaching public attention. This 

affirms Voltmer (2010) notion: 
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Media in many new democracies often seem to lack the qualities that 

would qualify them for playing a key role in promoting 

accountability and inclusive politics, they are frequently criticized 

for remaining too close to political power holders to be able to act 

as effective watchdogs. (p. 1) 
 

Therefore, understanding the role of the media in the governance of allocating 

resources for the health and education sectors in Jember is quite a complex matter. 

The explanations above have emphasized the lack of public access to the local 

government budget where the governance of programs is triggering an unhealthy 

relationship between journalists, media owners and some bureaucrats. This 

unhealthy relationship contributes to the lack of accountability and transparency for 

the local governance of public sectors, especially in the process of resource 

allocation for the two most important: health and education. 

 

The Indonesian government has already passed a national law (Law No. 14/2008) on 

the openness of public information, but its implementation in Jember is taking a long 

time. There is a need for Jember to improve its capacity to disseminate public 

information that relates to the process of governance, as well as their political 

willingness to assure access for all its citizens to the right information on the local 

government budget. This section has explored the democratic local governance 

mechanism in Jember. The next the section turns to exploring the same issues in 

Situbondo. 

 

7.2.6 Situbondo Civil Society in a DMG  

Fieldwork in Situbondo confirms the existence of an active civil society including 

individuals, formal and non-formal organizations and networks, both religious and 

secular, in the public and political sphere outside local government institutions. 

Responding to Antlöv’s (2003) seven forms of Indonesian civil society, this analysis 

explores four main types existing in Situbondo: religious-based mass organizations 

like Nahdlatul Ulama (NU) and Muhamadiyah, worker unions such as Himpunan 

Kerukunan Tani Indonesia — HKTI (Association of Indonesian Farmers) and 

professional associations like Persatuan Guru Republik Indonesia — PGRI 

(Indonesian Teachers Association), and non-governmental associations like Gerakan 

Masyarakat Anti Korupsi — GEMA MAKI (Community Anti-Corruption 

Movement), GARANSI and GEMPUR. 
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Another important element of civil society in Situbondo is the Pesantren (Islamic 

boarding schools). Studies on Pesantren and Kyai (traditional Moslem leaders) show 

that Pesantren and Kyai have a strategic and central role in Javanese society 

(Dhofier, 1999). The rise of Pesantren in the public sphere ultimately helps build 

civil society and promotes the democratic process (Sirry, 2010). There are four 

notable Pesantren in Situbondo that contribute to civil society. They are Pondok 

Pesantren Salafiyah Syafiiyah Sukorejo Sumberejo Banyuputih, Pondok Pesantren 

Salafiyah Syafi'iyah As'adiyah Belikeran, Pondok Pesantren Miftahul Ulum Sodung 

Banyuputih Situbondo and Pondok Pesantren Wali Songo Mimbaan Panji 

Situbondo. They play an integral role in developing the capacity of civil society, by 

providing religious as well as formal education in Situbondo. However, Pesantren 

Syafiiyah Sukorejo and Pesantren Wali Songo also play an important role in the local 

political sphere (Arifin, 2015). 

 

Those elements of civil society above contribute to the social and political scene of 

Situbondo. However, not all are correspondingly related to the governance of 

allocating resource for the health and education sectors. For example, most of the 

Pesantren and Nahdlatul Ulama in Situbondo tend to reserve their political 

preferences through their political party affiliations with Partai Kebangkitan Bangsa  

— PKB (National Awakening Party) (van Bruinessen, 2007), Partai Persatuan 

Pembangunan — PPP (Unity Development Party), Partai Kebangkitan Nahdlatul 

Ulama—PKNU (Nahdlatul Ulama Awakening Party) or Gerindra for certain 

Pesantren in Situbondo (Wicaksono, 2013). To understand the connection between 

civil society and the governance of the health and education sectors, the role of 

political parties and their relation to the process of allocating resources for the health 

and education sectors will be covered in another section of this chapter. 

 

Workers’ unions and professional associations are important elements of civil 

society in Situbondo. One of the strategic professional associations that are closely 

attached to the education sector is PGRI (Teacher Union). For the teachers in 

Situbondo, PGRI plays an important role in the application process of the Tunjangan 

Profesi Guru — TPG (Teaching Profession Allowance). This is a process of teacher 

certification by the local government under the central government supervision as 
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mandated by the Law No. 14/2005. One of the top leaders of PGRI in Situbondo 

explained the importance of PGRI in the process of attaining the TPG. 

The PGRI clearly plays an important role in the process of TPG, 

by coincidence all of the process goes to my desk here at the 

Education Department. This mean, that as a representative of 

PGRI I have the ability to advance as well as monitor the process 

of TPG. Although sometimes I know there are several teachers 

that try to outsmart this process, they will not get away with that. 

(MH, Interview January 2015) 

 

The situation above describes the strategic role that the PGRI plays in the teacher 

certification process. One important fact that emerged here is the interaction between 

PGRI and the Education Department, in the Regency of Situbondo. PGRI is the only 

teacher association in Situbondo. Historically most PGRI heads in Situbondo hold a 

strategic position in the Education Department as high-ranking bureaucrats, 

according to a key informant (DNA, Interview January 2015). This was also 

confirmed by a number of other informants interviewed for this study. However, due 

to fears of being identified with the resulting impact on their job security, they asked 

not to be cited.  

 

PGRI, as a teacher association claims to embrace democratic principles in their 

routine activities, such as practicing direct election by their members for the head of 

the union. However, the fieldwork revealed that after decentralization, most PGRI 

heads received a promotion to one of the highest ranks of the Education Department. 

The evidence of participants implies an interest from the local government of 

Situbondo for controlling as well as monitoring the teacher association. 

 

In relation to the governance of allocating resources for health and education sectors, 

PGRI does not display a strategic role in fostering further development of the 

education sector, although there are limited records on its activities in Situbondo in 

this regard. It would appear its role is confined to several functions that relate to 

improving the quality of teachers only. PGRI’s inferior position to the Education 

Department of Situbondo contributes to its limitation in becoming a strategic vital 

organization that could benefit the development of Situbondo’s education sector.  
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In addition, another professional association, Ikatan Dokter Indonesia — IDI 

(Indonesian Doctors’ Association) is also not playing a role in fostering the 

development of the health sector in Situbondo. For example, there are no specific 

data records and measures of IDI activities in Situbondo that particularly serve the 

public interest in terms of health service delivery.   

 

Furthermore, there is a vacuum of data on media outlets’ publications that record the 

activities of professional associations like PGRI or IDI for supporting the 

advancement of public service delivery in the health and education sectors in 

Situbondo. Their existence does not progress better governance of health and 

education. It is evident that most of the professional associations in Situbondo do not 

have a bargaining position with the local government, especially for the governance 

of allocating resources.  

 

In contrast, NGOs in Situbondo more actively scrutinize the governance of the 

public sector. There are 63 active NGOs registered in Situbondo in the Badan 

Kesatuan Bangsa — Bakesbang of Situbondo (the register of NGOs). The existence 

of NGOs is notable in Situbondo, especially for several issues like corruption. An 

NGO activist argues about the profile of NGO in Situbondo. 

We have a considerable number of NGOs in Situbondo, but most 

of them [are] widely dispersed with such a diverse focus of 

attention. But I think that the main focus of NGOs in this regency 

is the governance of the public sector. Although it’s very common 

to see some NGO actions scrutinizing the health and education 

sector, one of the more notable actions was the rally at the 

Education Department office back in 2009. This rally was mainly 

triggered by the corruption of the Education Department 

bureaucrats with the DAK fund (HDISIT, Interview February 

2014)   
 

This comment highlights that education and health are sensitive issues in Situbondo. 

The general activities of NGOs focus on the governance of the public sector in 

Situbondo, especially corruption surrounding the governance of several strategic 

sectors, like health, education and infrastructure. One of the NGO activists in 

Situbondo claimed the local government is far from transparent in the process of 

allocating resources: 

Regarding the transparency and accountability of the local 

government process of resource allocation, well, I think this is a 
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classic problem. Most of the time, several NGOs or even the press 

always gives some attention to public sector management, 

especially for [the] health and education sectors. We even 

manage to advocate [for] the people about public services, mostly 

for the health service. But for the local government budget as well 

as its process of allocation we don’t have any capability of 

influencing the process of policy making. (SH, Interview January 

2015)   
 

The informant emphasized that most NGOs are aware that they do not have any role 

in influencing the process of policy making, in particular for the health and education 

sectors. One of the most notable cases that highlights the problem of transparency 

and accountability in Situbondo is the case of corruption by Bupati Ismunarso in 

relation to the APBD (local government budget) 2008. This case confirmed the 

strong activism of civil society in Situbondo. In 2008, several NGOs and the Kyai of 

the Pesantren Salafiah Sarifiah, KH.Fawaid AS, made bold moves by reporting the 

corruption case to the Komisi Pemberantasan Korupsi — KPK (Corruption 

Eradication Commission) in Jakarta (Kompas, 2008). 

 

Situbondo public sector corruption signals a problem with transparency and 

accountability in the governance of the public sector, especially when it comes to 

allocating resources for improving the quality of health and education. This case 

suggests a lack of public access to information on public sector governance, 

especially for allocating resources, in particular in the education and health sectors. 

 

Activism on the part of local NGOs and civil society in Situbondo around issues of 

corruption in the public-sector unpacks the problem surrounding transparency and 

accountability. The phenomenon of corruption in the education sector also happens 

on a larger scale in Indonesia, as highlighted by Suryadarma (2012). His research 

concludes there has been low interest from local government stakeholders to combat 

corruption in the education sector. Without good governance in the sector, any effort 

to pour more public funds into the education system is unlikely to bring about 

improvement (Suryadarma, 2012).    

 

Evidence of more civil society activism in Situbondo is the existence of Forum 

Situbondo untuk Transparansi Anggaran — FOSTRA (Situbondo Forum for Budget 

Transparency). FOSTRA consists of mass organizations under the umbrella of 
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Muhammadiyah and NU and is a communal forum for Islamic based civil society 

organizations that encourages an increase in transparency and community 

involvement in the development process, especially focusing on local government 

budget transparency. It is also important to understand that FOSTRA was initiated, 

developed and funded by FITRA (a leading national NGO that focuses on 

government budget transparency) in Situbondo on the 29
th

 November 2009 (Fin, 

2009). In adding more power to FOSTRA’s activism, this forum appointed as its 

leader Juhairiyah Fawaid Asad, wife of one of the leading charismatic Kyai in 

Situbondo, Kyai Fawaid Asad. 

 

The initiation of FOSTRA by FITRA in Situbondo was intended to develop a strong 

and capable movement of civic activism for ensuring transparent local government 

budget governance. However, two facts hinder its local effectiveness. Firstly, it was 

initiated by a development project from a national NGO (FITRA). Secondly, 

FOSTRA’s attachment to the elite power of a Kyai in Situbondo is detrimental to its 

independence as a movement of civic activism. Founded in 2009, FOSTRA has only 

existed in Situbondo for a short period. The first research site visit in February 2014 

confirmed there is neither any active engagement nor activities conducted by 

FOSTRA for ensuring the transparency of local government budget. 

 

The activism of NGOs and any other form of civil society in Situbondo could be 

understood as a way to safeguard the abuses of the public sector committed by the 

local government. However, the existence of civil society in the form of NGO is 

fallacious and flawed. This is because most NGOs or other civil society agencies in 

Situbondo still lean to elite powers which hold power in local politics, this then 

determines the shape of NGOs’ activism in Situbondo. One of the key informants 

from an NGO that focuses on corruption of the public sector revealed the elite power 

influences surrounding the NGO activism in Situbondo: 

Corruption in the public sector has always been a focus of our 

attention. It is up to us to design our activities in my NGO, while 

at the same time we also advocate for needy people to get fair 

treatment in public services. I don’t think other NGOs or 

Pesantren are also doing this, because corruption investigation 

and public service advocacy for the needy is consumes quite large 

funding, but we are lucky enough to have funding that supports 

us. (HT, Interview January 2015) 
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This comment illustrates the importance of funding in supporting NGO activism and 

NGO program implementation, raising another question on what donor funding 

means to achieve by financing the activism of NGOs in Situbondo. Some key 

informants were reluctant to name several donors who financed their activities. 

However, the comment above admits this NGO is backed financially and politically 

by certain power. This anonymous and untransparent financial support for several 

NGOs’ activism in Situbondo pinpoint that there is a strong elite behind them that 

drives a certain interest or agenda. In short, elite power exists behind the activism of 

NGOs, especially those actively engaging with strategic issues like corruption. 

Responding to this point, a key informant in the local media in Situbondo confirmed 

this:  

There are several local elites that are funding the NGO and civil 

society activism in the regency, especially for a corruption case 

by the local government. I also found out that one person has 

backed the funding for 5 NGOs that closely relates to the case of 

corruption by the local government executive as well as the 

bureaucrats. For me, although the attempt to reduce corruption 

is a good thing, it's leaving me to question what this is guy up to. 

Is he aiming for some political concession during the Pilkada 

process? (SH, Interview January 2015) 
 

These remarks display problems due to NGOs pseudo role in the issues surrounding 

corruption, especially the attachment to the NGO founder who could blow up a 

corruption case as a political bargaining point for the next Pilkada. This affirms 

Allens’s (2014) and Mietzner’s (2014) argument that decentralization produces local 

elites that fully control the local elections in the midst of the rampant corruption and 

“rent-seeking” at the local government level. Expanding Meitzner’s argument, the 

evidence shows that NGOs play an important role after political devolution through 

decentralization has leveraged their role at the local government level, especially for 

creating a proxy war between the competing local political stakeholders. The 

Situbondo fieldwork confirmed that it is easy for the local political stakeholders to 

co-opt NGOs under a DMG. 

 

Seabright (1996) asserts that under a DMG the governance of allocating resources 

for the health and education sectors has become a complicated process that requires 

transparency and accountability. Many of the NGOs in Situbondo function with 
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ambivalence in scrutinizing the governance of the public sector. Their co-option by 

the local political stakeholder, as well as the corruption case involving local 

government officials implicitly illustrate the lack of transparency and accountability 

in the governance of the public sector. 

  

In summary, the advent of decentralization has contributed to the development of 

local political elites. It is inevitable for an NGO or any other functioning element of 

civil society to avoid the co-option of local elites, especially for improving their 

political bargaining for the Pilkada, and advancing their power in general at a local 

level. In short, NGOs or other functioning elements of civil society in Situbondo are 

an easy shortcut for local elites to improve their power with the purpose of future 

“rent-seeking” in Situbondo. 

 

7.2.7 Situbondo Political Parties in a DMG  

Although there has been vast development in the Indonesian political scene, recent 

political studies have challenged the constancy of Politik aliran (mass politics based  

 

 

Figure 7.0.6 The Results of the Pileg (Legislative Election) in the Regency of 

Situbondo 2004  
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Source: KPUD Situbondo, 2005 

on socio-cultural and religious groupings) (Evans, 2003). However, Politik aliran 

still appears strong at the local government level (Pratikno, 2009). In Situbondo, the 

existence of political parties at local levels since the introduction of decentralization 

shows the same pattern as that proposed by Ufen (2008), in other words still marked 

by Politik aliran. In addition, the results of the first 2004 Pemilihan Legislatif — 

Pileg (legislative election) in Situbondo affirmed the significance of Politik aliran in 

a decentralized mode of local government. 

 

Figure 7.0.6 shows the results of the first Pileg in Situbondo displaying the status 

quo of traditional parties like PPP, Golkar and PDIP which in combination 

dominated the local political sphere. However, PKB gained the highest number of 

votes in this Pileg, with 47% of the vote and twenty-one seats. The following figure 

illustrates the number of members of DPRD in Situbondo following the 2004 Pileg. 

 

 

Figure 7.0.7  Number of Seats of DPRD Members of Situbondo Based on the 2004 

Pileg Results 

Source: KPUD Situbondo, 2004 

As Figure 7.0.7 illustrates, PKB dominated the DPRD which is understandable 

because most of the Situbondo population follow the Muslim faith with strong 

affiliations to Nahdlatul Ulama which has strong links to PKB and other religion-
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based political parties. Voters are familiar with NU and its Ulama (religious 

scholars) retain a strong influence over the electorate in certain regions (Baswedan, 

2004), especially in East Java.  

 

The first Pileg (2004) in Situbondo demonstrates the dynamics of political parties in 

Indonesia at local government level in that they are still marked by the strong 

appearance of Politik aliran (literally 'streams' or, in other words, socio-cultural and 

religious affiliations). It also depicts the domination of three traditional - old political 

party structures in Indonesia. The political parties in Situbondo under a new 

decentralized local government resemble the dominant political party structures at 

national level, a mix of religion-based and nationalist parties (Tan, 2006). 

 

Decentralization, it is argued, facilitates training in democratic political leadership 

and provides local seedbeds for prospective political leaders by developing their 

skills in the policy making processes (Bardhan, 2002; Faguet, 2011; Falleti, 2010; 

Smith, 1985), creating a future a talent pool that will enhance the quality of local and 

regional politics (Smith,1985).  

  

Data collected for this study indicates that although Pileg aims to develop local 

political leaders who understand and respond to local issues, this is not the case. For 

example, despite the election of local people to the legislature, the capacity of local 

political stakeholders to respond to the issues of health and education is insubstantial 

in Situbondo. 

 

The Commissioner of the Public Information Committee of East Java outlined the 

insignificant role of political parties in Situbondo on the issues of health and 

education: 

For Situbondo, I think the political will and commitment to [the] 

health and education sectors is not going to be far from what 

[was] happening in the Regency of Jember. Under the early days 

of decentralization, practically nothing was going on from the 

local government, as well as the political parties at the local level 

in advancing the quality of education and health in the Regency of 

Situbondo. The political commitment from the legislature is just 

not there yet. (MD, Interview August 2014)  
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This comment describes the low political commitment of the Situbondo local 

legislature (DPRD), especially during the early years of decentralization. One of the 

indicators for the low commitment to the health and education sectors is Situbondo’s 

low ranking on the Human Development Index (HDI) during the early years of 

decentralization. A study by Tedy Arviantono (2011) reveals that since 2007 the 

poverty rate in Situbondo is up to 60.18% higher compared to the standard of East 

Java province. In addition, the HDI ranks Situbondo at 35 of the 38 districts /cities in 

East Java province. For the education sector, the Angka Partisipasi Kasar — APK 

(gross enrolment ratio or GER) for SMP (middle schools) in 2007 had risen to 

93.37%, which does not meet the national standard of 95% while the APK for SMU 

(high schools) in 2007 amounted to 46.84%, a decrease of 0.65% compared to 2006. 

 

The low HDI score combined with the gross enrollment ratio for middle and high 

schools in Situbondo during the early years of decentralization is not impressive. 

However, during the period, there were no designated local government policies for 

improving the quality of health and education through innovation. On the other hand, 

the local political parties also did not show any interest in initiating a Perda to 

advance public service quality. A former member of DPRD Situbondo for the period 

2005-2009 conceded a point on the role of DPRD (during his period) in the process 

of allocating resources for the health and education sectors in Situbondo: 

Early days of decentralization [were] a difficult time in Situbondo 

Regency. We lacked the capacity to administer our regency, but 

we at the parliament always [were] doing what we could [to] 

deliver the best public service in health and education. I know we 

had some problems with the high numbers of infant and maternal 

mortalities, as well as some low enrollment rates for elementary 

and middle school back in the early[days] of decentralization, but 

you have underlined this severe condition in health and 

education. [The] problem [is] also caused by the ignorance of the 

local government, as well as the corrupt behavior of the Bupati 

while political parties also did not play [a] crucial role for 

protecting the interests of their voters in terms of health and 

education. (SBSIT, Interview January 2015)  

 

This comment from the former DPRD member described the lack of capacity of 

local government stakeholders, as well as the non-existant role for political parties in 

representing the greater needs of Situbondo citizens for improvement in the health 
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and education sectors. Another notable point is the allegation of corrupt behaviour 

by the Bupati in Situbondo during the early years of decentralization. Zain (2009) 

maintains that the Bupati’s misappropriation of 45 million Rupiah from the Kas 

daerah (local government treasury fund) significantly impacted on Situbondo’s local 

government budget and jeopardized the quality of health and education sectors. 

 

In summary, corruption, high poverty rates, poor ranking on the HDI and the low 

performance of middle and high school GERs are examples of poor governance of 

the health and education sectors in the early years of decentralization in Situbondo. 

To explore whether the role of political parties in Situbondo has improved over time 

in relation to the governance of allocating resources for the health and education 

sectors, this chapter will elaborate more on the results of the second Pileg in 2009. 

  

 

Figure 7.0.8 The results of the Pileg (legislative election) in the Regency of 

Situbondo, 2009 
 Source: KPUD Situbondo, 2014 
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The results of the second Pileg in Situbondo showed a changing local political 

landscape. Several traditional parties like PPP, Golkar, PKB and PDIP-P still 

dominated the scene. However, the arrival of Partai Kebangkitan Nahdlatul Ulama 

— PKNU (Awakening Nahdlatul Ulama Party) as a new political party in Situbondo 

was notable because of their achievement in their first Pileg.  With a traditional 

Islamic ideology and the endorsement of several Kyai and Pesantren, PKNU gained 

a significant position in Pileg 2009. Internal conflict within the central structure of 

PKB in Jakarta delivered a positive outcome for PKNU, a party that had practically 

the same religious base as PKB. Further, they attracted a significant number of PKB 

voters. PKNU secured 22 % the vote in Situbondo and gained 10 seats in the DPRD 

.  

 

Figure 7.0.9 Number of Seats of DPRD Members in the Regency Of Situbondo 

Based on the 2009 Pileg Results  

Source: KPUD Situbondo, 2009 

 

With eleven seats, PPP dominated Situbondo’s DPRD (Figure 7.0.7), followed by 

PKNU with ten. This achievement illustrates the strong influence of NU in 

0

2

4

6

8

10

12

6 6 

4 

10 

5 

1 

11 

2 



209 
 

Situbondo. Interestingly, PDIP held the same number of seats (six) that they had 

gained in Pileg 2004.  

 

The rise of PKNU in Situbondo significantly reduced PKB seats in the parliament, to 

only four, a minor number for a large party that traditionally dominates the local 

political scene. The second Pileg marked the fall of PKB’s domination in Situbondo. 

Notably, the results of the second Pileg in Situbondo indicate how the political 

parties at local level were still influenced by the central party structure. For example, 

conflict within PKB at the central government level led to the rise of PKNU which 

consequently impacted the political party at the local level (Kamarudin, 2013). This 

PKB setback confirms political parties in the regency have not achieved what 

Mainwaring and Scully (1995) call political party institutionalization at the local 

government level. They define this as a political party at a local level characterized 

by strong roots in society, legitimacy, and a highly developed organization with 

regularized inter-party competition. In Situbondo, it is hard to see any tangible proof 

of the advancement of political party organization by the local party structure, and 

there is a recurring absence of inter-party competition. In terms of the governance of 

allocating resources for the health and education sectors, most political parties and 

their representatives at DPRD Situbondo are idle, especially about institutionalizing 

the party for capturing local issues surrounding the critical improvement of health 

and education.   

 

The absence of strong systems of party institutionalization at a local level creates 

weak party organizations leading to instability and the erosion of their roots. In turn, 

this encourages voters to drift from one party to another, which can often be found in 

developing countries (Mainwaring & Scully, 1995). The absence of strong systems 

of party institutionalization in Situbondo could jeopardize the quality of the public 

sector, especially for two prominent ones like health and education. A member of 

one of the political parties in Situbondo highlighted this problem: 

We always try our best in our party to address the improvement of 

health and education in Situbondo. Although we have a limited 

number [of] seats in the parliament, it does not mean we don’t 

develop a network with other parties for addressing the 

improvement of [the] health and education sectors. But it is 

important to understand that we have parties at our back, as well 

as the executive, they have a party behind their back, so it highly 
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depends whether the party system [is] working or not for ensuring 

the best policy for health and education. Well, we tried to improve 

the quality of the education sector by proposing [a] Perda on 

education, but there is no willingness from the executive to execute 

this with Perbub although the one who initiates this Perda is from 

the same party backing the executive.(NWY, Interview February 

2014) 
 

The lack of systemic political party institutionalism in Situbondo suggested in this 

comment could hamper the advancement of the public service sector, in particular 

for health and education sectors. As a result it is vital to argue, that although 

decentralization has delivered political devolution in Situbondo Regency, the 

political parties’ infrastructure at a local level fails to secure an optimum output for 

public sector governance, due to weak political party institutionalisation. To explore 

whether the role of political parties has improved over time in Situbondo with 

respect to the governance of allocating resources for the health and education 

sectors, this chapter will elaborate more on the results of the third Pileg in 2014. 

 

Figure 7.10 depicts further changes in the political landscape of Situbondo. Although 

several traditional parties, like PKB, Golkar and PDIP still dominate the local 

political sphere, however, the failure of PKNU to exceed the 3% national electoral 

threshold largely reshaped the political sphere in Situbondo. On the other hand, as 

one of the oldest political parties, existing since the New Order era under Soeharto, 

the PPP in Situbondo parliament is stable with twelve and eleven seats in Pilegs of 

2004 and 2009 respectively. In the Pileg of 2014 PPP claimed an eleventh seat in the 

DPRD.  

 

The results of the third Pileg in Situbondo are a success story for a new political 

party Nasdem. This party, established in 2011, managed to increase its popularity at 

a local level by employing a massive advertisement campaign on one of the national 

TV networks, owned by the founder of the party (Gumay, 2014). On the other hand, 

there is growing popularity of PKS in Indonesia, this is related to their ideological 

background which is closely related to the movement of Ikhwanul Muslimin 
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Figure 7.10 The Results of the Third Pileg of Situbondo 2014 

Source: KPUD Situbondo, 2014 

 

(Almahmudi, 2012). However, in Situbondo the ideology embraced by PKS is not 

popular. For the first and second Pilegs PKS did not win any seats. Unlike other 

parties at the local level, the growing trend of the PKS voters in the local government 

level could understand as their fruitful results for their strong organizational 

capacity, at national level PKS voters also developed significantly, despite the 
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emergence of new parties and the introduction of electoral thresholds (Mietzner & 

Aspinall, 2010). 

 

Although it is still premature to confirm any generalization, the preference for 

putting the health and education sectors as a priority is not reflected by the newly 

elected DPRD of Situbondo. However, there has been growing attention from 

members of civil society regarding the new DPRD members’ lack of attention to the 

health and education sectors. One notable source of resentment is from Pergerakan 

Mahasiswa Islam Indonesia — PMII (Indonesian Muslim Student Movement). In 

August 2014 they visited the DPRD Situbondo office to voice their concerns to the 

newly elected DPRD members regarding  the new election law and the low quality 

of health and education delivery, as well as the growing poverty in Situbondo 

(2014). 

 

48% of Situbondo DPRD members were re-elected for the term 2014-2019. This 

means half the DPRD are seasoned and experienced politicians aware of the several 

problems surrounding the governance of allocating resources for the health and 

education sectors. One of these re-elected members described the battles in the 

process of allocating resources for the health and education sector: 

Although political parties through factions in DPRD could make 

a coalition to propose a law that designates an improvement for 

health and education, this still depends on political bargaining 

between the executive and legislature. In this case PPP and PKB 

are the players in Situbondo, and usually we can’t propose any 

Perkada (policy) because we have to follow the dominant power 

in the house. Even my party (Partai Demokrat) and PDIP have to 

build a coalition for improving our political bargaining, that’s 

why we lost the fight for advancing the quality for health and the 

general public sector (HD, Interview August 2014) 
 

These comments highlight that the process of allocating resources for the health and 

education sectors is a battle ground between political parties who dominated the 

seats of DPRD, as well as the one which supports the Bupati’s policy. One of the 

newly elected members of DPRD also highlighted that political parties rely heavily 

on the vision and mission of the Bupati, in exchange for a political bargain. 

 The vision and the mission of the Bupati in fostering development 

for this regency I think is more important than the vision and the 

mission of the political parties, at least the faction in the DPRD 
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as political parties could build an understanding of which 

Bupati’s vision and mission will be carried by Musrenbang, while 

the vision and mission of the political parties could be 

implemented thorough Jasmas, because they have a different 

corridor of planning (FKH, Interview August 2014)  
 

The argument above highlights the Bupati’s political domination over political party 

representation in the DPRD. This is because every member of DPRD is entitled to 

the Jasmas program that is designated for the political party constituents. The 

funding of this program is attached to the local government budget, a domain over 

which the Bupati has the ultimate power to allocate resources according to his 

political preferences. As indicated in Chapter 6,  Jasmas is a much-criticized 

personal fund of every elected DPRD member to use for pork-barreling as she or he 

sees fit.  

 

The existence of Jasmas adds complexity to the process of allocating resources for 

the health and education sectors, especially in the relationships between political 

parties, through the DPRD member and the Bupati as the executive of local 

government. Jasmas is owned by the Bupati because it is attached to the SKPD 

budget (local government working unit). On the other hand, DPRD has the full 

authority to validate the annual APBD (local government budget) proposed by the 

Bupati. As I have outlined in Chapter 6 (section 6.4.2), the interlocking position 

between the executives and the legislatives on Jasmas program, adds complexity to 

the process of allocating resources for health and education sector in the APBD Thus 

the political bargaining between political parties and the Bupati around the Jasmas 

program potentially neglects the health and education sectors as less important than 

“pork barreling”. 

 

This is also evidence of the failure of political parties in Situbondo to institutionalize 

the governance of health and education as a priority for improvement. The political 

parties’ low capacity for capturing people’s preferences confirms their inability to 

develop an underlying structure for responding to the interests of constituents at the 

local level. In short, the weak capability of political party institutionalization in 

Situbondo has led such parties to neglect their social roots, especially in terms of the 

issues surrounding governance for the health and education guy.  
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Decentralization had the potential for delivering political devolution (Cheema & 

Rondinelli, 2007; Rondinelli, 1980; Rondinelli et al., 1989). However, Situbondo’s 

experience has shown that political devolution could produce a weak party structure 

at the local government level, especially for responding to crucial issues such as 

health and education. Moreover, weakly institutionalized parties make governance 

difficult in a number of ways. When parties tend to rise and fall so rapidly, it 

becomes difficult to hold members of parliament accountable because of a lack of 

connection between a party and the specific policies enacted. This underlines 

Mainwaring and Scully’s (1995) notion of the importance of party institutionalism. 

However, it is important to note that the fieldwork in Situbondo suggests that parties 

at the local government level often resonate poorly with constituents' interests. As a 

result, legislators as party representatives in the parliament fail to produce strong, 

well-grounded policies that reflect the political party’s social roots. In short, 

decentralization has failed to produce a stimulus for the political party to develop an 

underlying structure to respond to its constituents’ interests at the local level. 

 

7.2.8 Pilkada (Local election) of Situbondo in a DMG  

The first Pilkada in Situbondo took place in 2005. Prior to 2005, Situbondo was 

headed by a Bupati appointed under Presidential Decree (Keppres) number 

14/04/2000. Drs. Moh Diaaman (Bupati) and Drs. Suroto (Wakil Bupati) were 

allowed by the central government to serve their full term: 1999 to 2005. Three pairs 

of candidates ran for the position of Bupati and Wakil Bupati for the first Pilkada of 

2005. The candidates Ismunarso and Sunarso were endorsed by a prominent political 

party with a strong traditional vote in the regency of Situbondo, PPP. Candidates 

Sudirjo and Amam Suradji were endorsed by two political parties, PDIP and Golkar. 

Candidates Akik Zaman and Edi Kusnadi were endorsed by PKB, a political party 

that has a similar ideological background to PPP. Ismunarso and Suroso won the first 

Pilkada for Bupati and Wakil Bupati of Situbondo. Table 7.0.4 describes this 

election’s results. 

 

The winning of Ismunarso and Suroso in the Pilkada is not surprising due to several 

factors. Ismunarso, the Bupati candidate was a general practitioner with a senior high 

rank in the Regency of Situbondo. As a local bureaucrat and head of the RSUD 

Abdur Rahem (Situbondo public hospital), Ismunarso had a long and manifestly 
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Table 7.0.5 

 The Results of First Pilkada 2005 Regency of Situbondo 

Candidate Political Party 

Endorsement 

Poll Results % 

Sudirjo and Amam 

Suradji 
 Golkar 

 PDIP 

20% 

Ismunarso and Suroso  PPP 

 

41% 

Akik Zaman and Edi 

Kusnadi 
 PKB 

 

39% 

Data Constructed from KPUD Situbondo, 2005 

 

strong experience in Situbondo. His capability as an experienced bureaucrat and an 

advantage as a Putra daerah (local native-figure) boosted his popularity. His running 

mate, Suroso was also an experienced bureaucrat from the neighboring regency of 

Bondowoso, previously Suroso was also a high ranking bureaucrat in the 

Bondowoso regency. In addition, Ismunarso’s background lay in public health 

management and Suroso’s experience in the education sector sounded promising for 

an improvement in the governance of both sectors in Situbondo.  

 

The winning of Ismunarso and Suroso in the first Pilkada of Situbondo confirmed 

Rinakit (2005) concept of the power of bureaucrats running for the Pilkada who 

concluded that almost 87% of the total of the first Pilkadas throughout Indonesia so 

far were won by the incumbents and local bureaucrats who were, generally, paired 

with businessmen which made it difficult for political newcomers to win. The 

political constellation of the local legislature also likely contributes to the win of 

Ismunarso and Suroso in the first Pilkada of Situbondo as these candidates were 

endorsed by the political party that traditionally holds a strategic position in the 

regency of Situbondo, PPP. At the local parliament (DPRD) PPP also claims the 

considerable number of twelve seats in the local parliament.   

 

This win was detrimental to PKB. The Pileg of 2004 had made PKB the one political 

party that dominated the DPRD of Situbondo with 21 seats. They had built 

promising political capital to ensure their candidates Akik Zaman and Edi Kusnadi 

would win the Pilkada, but were unsuccessful. Research by Lingkaran Survei 

Indonesia (2007) concluded the failure of political parties to win the legislative local 

elections in Indonesia was due to their failure to maintain their base of voters. 
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According to this survey Lingkaran Survei Indonesia (2007)56.9% of political 

parties that won the Pileg failed to provide a win for their candidate in the Pilkada. 

Although it’s safe to say the failure of PKB to maintain their base of voters 

contributed to their lost in the Pilkada, It is also important to highlight that 

Ismunarso and Suroso were also endorsed by Kyai Fawaid As’ad, a respectable 

traditional religious power in the Regency of Situbondo (Wicaksono, 2013).  

 

It has been mentioned that the first Pilkada did not produce any instant effect of an 

improvement in the governance of health and education in Situbondo with one 

indicator being the low political commitment of the new elected Bupati and Wakil 

Bupati in initiating local policy innovation for the development of the health and 

education sectors.  

 

Another indicator for the low political commitment to health and education sector is 

the alarming condition of the human development index (HDI) in Situbondo during 

the early days of decentralization. Tedy Arviantono (2011) study revealed that since 

2007, the poverty rate in Situbondo is up to 60.18%, higher compared to the standard 

of East Java, which is also compounded by the low HDI, as well as the middle and 

high school gross enrollment ratio which does not meet the national standard of 95% 

in 2007.  

 

However, it is important to highlight that during the early period of decentralization, 

there was no designated innovative policy from the Bupati (Executive) for improving 

the quality of health and education. On the other hand, the local political party also 

did not show any interest in initiating a Perda to advance public service quality. An 

ex-member of commission A (health, education &infrastructure) DPRD Situbondo 

for the period of 2005-2009 concluded a point on the role of DPRD (during his 

period) in the process of allocating resources for health and education sectors in the 

regency of Situbondo, stating: 

 I know we have some problem with the high number of infant and 

maternal mortality, as well as some low enrollment rate for of 

elementary and middle school back in the early of decentralization, 

but you have underlined this severe condition on health and 

education problem also caused by the ignorance of the local 

government, as well as the corrupt behavior of the Bupati’s, while 

Political Parties also do not play crucial role for guarding the 
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interest of its voters on health and education (SBSIT,Interview, 

January 2015)  
 

This comment from the former DPRD member emphasizes the alleged corrupt 

behavior of the Bupati of Situbondo during the early days of decentralization. 

Although it is not to objective to blame the Bupati’s  corruption as the one of single 

factor decreasing the quality of health and education sectors, it is adamant to say The 

purloining of 45 million from the Kas daerah ( local government treasury) by  

Bupati Ismunarso  (Zain, 2009) significantly impacted the Situbondo local 

government budget. This is well reflected in the declining quality of the health and 

education sectors in Situbondo during early decentralization, as pointed out by Tedy 

Arviantono (2011). 

 

During the Pilkada Ismunarso and Suroso were nominated by PPP and endorsed by 

Kyai Fawaid As’ad, a respectable religious figure (Wicaksono, 2013). However, the 

identified corruption of Bupati Ismunarso from 2005 to 2007 proved the 

ineffectiveness of the political parties to control the behaviour of their candidates. In 

addition,  Kyai  Fawaid As’ad as Bupati Ismunarso’s endorser, made a bold move by 

reporting the corruption case to the Komisi Pemberantasan Korupsi —  KPK 

(Corruption Eradication Commission) (Kompas, 2008). This implies neither PPP nor 

Kyai Fawaid had any strategic role after their candidate won the Pilkada. In short, 

the truncated attachment of political parties and local elite members such as Kyai to 

the Bupati post the Pilkada indicates the problem of political parties’ low level of 

institutionalism concerning local issues.  

 

The absence of political mechanisms for responding to local issues confirms Buehler 

and Tan (2007) study on the collapsing connection between the parties and 

candidates after the election. However, what happened in Situbondo suggests that the 

collapsing connection between political parties and candidates demonstrates the 

artificial and pragmatic connection between them. This would seem to suggest a 

condition where the local party was not maximizing the momentum of the Pilkada 

for leveraging an improvement that could contribute to the development of the health 

and education sectors in a DMG. Examining the results of Pilkada 2010 can develop 

a greater understanding of the role of Pilkada in Situbondo and its linkage to the 

allocation of resources in health and education sectors.  
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The second Pilkada in Situbondo was conducted on July 2010 and won by Dadang 

Wigiarto and Rahmad as the new Bupati and Wakil Bupati of Situbondo. The 

following table describes the results of Pilkada 2010 in Situbondo.  

 

Table 7.0.6 

 The Results of Pilkada 2010 Regency of Situbondo 

Candidate Endorsement Poll Results % 

Herman & Junaidi Independent Candidates  6.28 % 

Hadariyanto & 

Basunondo 

Party Endorsement  

 PDIP 

 PKPB 

 PPRN 

 Gerindra 

 PPD 

 PDP 

11.18% 

Dadang Wigiarto & 

Rahmad  
 PKNU 

 Golkar 

 

43. 54 % (winner) 

Wahyu Teguh Wiyono & 

Syamlawi  
 PKB 

 Partai Demokrat 

 

6. 28% 

Sofwan Hadi &Sukarso   PPP 32.97% 

Data Constructed from KPUD Report 2010 

 

Unlike the first Situbondo Pilkada, the second one was an intense competition with 

five pairs of candidates. Dadang Wigiarto and Rahmad were endorsed by Golkar and 

PKNU, Hadariyanto and Basunondo gained a number of endorsements from several 

coalition parties including Gerindra and PDIP while Wahyu Teguh Wiyono and 

Syamlawi were endorsed by PKB and PD. In turn, Sofwan Hadi and Sukarso were 

endorsed by PPP, a strong party with traditional voters in Situbondo. A notable 

change in the 2010 Pilkada was the emergence of an independent candidate pair to 

run in the Pilkada without any endorsement from any political parties’
15

 following 

Law No. 12/2008. Herman and Junaidi took their chance but failed to win. 

Interestingly, they secured 6.28% of the voters’ ballot, the same percentage as the 

candidates Wahyu Teguh Wiyono and Syamlawi, a team endorsed by PKB and PD.  

 

                                                           
15

 The constitutional court (Mahkamah Konstitusi-MK) ruled in 2007 that candidacy for the head of 
the local government should be open to all eligible citizens, not just candidates supported by 
political parties. 
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The win of Dadang and Rahmad is significant because they managed to land a 

political endorsement from Kyais Sufyan and Cholil As’ad, respectable religious 

leaders with strong affiliations to PKNU (Wicaksono, 2013), a party with practically 

the same base of the mass religious organization as PKB, namely Nahdlatul Ulama 

(Hamayotsu, 2012). It is almost certain that Dadang and Rahmad were still supported 

by the same political grassroots under PKNU and PKB, although we could not 

underestimate Golkar which has existed since before decentralization. 

 

PKNU is a relatively new party compared to other parties like PKB or even PPP, 

however, the second Pileg in Situbondo placed PKNU in a strategic position of 

Situbondo’s political landscape. In the Pileg of 2010, PKNU secured 22 % of the 

vote, and succeded in acquiring 10 seats in DPRD. The Islamic ideological 

background and the endorsement of several Kyai and Pesantren contributed to 

PKNU’s significant win. However, as a party that had traditionally dominated 

Situbondo’s political landscape, PPP failed to secure its control in this election. In 

other words, despite their majority in the local parliament, they failed to produce a 

win for their candidates in the Pilkada. 

 

As noted earlier, during the Pilkada, Dadang and Rahmad were endorsed by Kyai 

Sufyan and Kyai Cholis As’ad, respected religious figures in Situbondo, with strong 

affiliations to PKNU (Wicaksono, 2013). Their win in the second Pilkada indicates 

the significant role of Kyai in the local political sphere, especially for producing new 

political leadership in the local government. There are both positive and negative 

aspects to this.  

 

The positive side is based on the view of Smith (1985) on the benefits of 

decentralization who believes it facilitates training in democratic political leadership 

and provides fertile local ground for prospective political leaders, developing their 

skills in policy making. In turn, Smith argues, this will create a talent pool improving 

the quality of local and regional politics. According to this logic, the Dadang and 

Rahmad win in Situbondo confirms that decentralization provides a new opportunity 

for the rise for young politicians.   
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On the other hand, the strong position of the Kyai as a political kingmaker in 

Situbondo, depicts the weakness of the local political infrastructure which is still 

attached to the old structures of power, such as (in Situbondo) a Kyai. This could 

hinder further development of political infrastructure such as political parties and 

parliament at the local level, as well as confirming that candidates do not have any 

real significant power, other than to lean heavily on the endorsement and support of 

the Kyai. A study by Wicaksono (2013) confirms the Kyai’s power in the process of 

promotion and demotion of bureaucrats in Situbondo. In addition, I have to agree 

with Buehler’s (2010) proposition that local Indonesian politics since 1999 has 

remained elitist in nature. However, it is important to acknowledge that 

decentralization escalates the power of political elites such as the Kyai at the local 

level. 

 

The increasingly powerful role of members of local elites such as Kyai shows that 

the local political landscape in Situbondo is far from producing a fully functional 

political devolution that leads to the healthy process of political recruitment. In 

addition Kyai have a dominant power over the political parties as well as the 

candidates in the process of Pilkada. As outlined in the literature review (Chapter 2), 

decentralization delivers a profound administrative and political devolution at the 

local level, which results in pressures from the political parties to delegate power to 

local and regional levels and to non-party actors such as Kyai or other local elites, 

bureaucrats or even some politicians with weak ties to parties. Reflecting on this, 

Ufen (2011) concluded that Pilkada has contributed to fragmentation between 

political parties and candidates at the local government level.  

 

The second Pilkada did not produce any instant effect for the improvement of health 

and education sectors in Situbondo. However, there was one notable policy by the 

local government under the newly elected Bupati Dadang that fostered local 

development. In short, two years after Pilkada, Bupati Dadang issued Perda No. 

22/2012 on the development of a Second City in the regency of Situbondo which 

was intended to develop two sub-districts: Besuki and Asembagus. The law outlined 

several principles for the development of these sub-districts. The first was the 

development of public service centers in order to encourage and support regional 

economic growth, basic public services, industrial development, and agriculture. 
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Second was the promotion of sub districts Asembagus and Besuki as public service 

centers for health and education in addition to the city of Situbondo. Third was the 

improvement of health and education facilities in the sub districts of Asembagus and 

Besuki. 

 

The main objectives of the Second City Policy were to improve the economic 

development of Situbondo by promoting sub-districts Asembagus and Besuki as new 

centers for local government service, especially the health and education sectors. In 

addition, this plan would include improved education infrastructure and health 

facilities such as hospitals, as well as other public facilities in Asembagus and 

Besuki. Bupati Dadang emphasized the reasoning behind this policy: 

 The gap in the quality of public service, especially for the health 

and education sector is still high in this regency, I need to reduce 

the gap by providing a new hub other than the city of Situbondo. 

This new hub will be located in two sub-districts that act as a 

buffer for providing the people easy access to medical treatment 

and the best education. If people get sick they do not have to go to 

the hospital in the city of Situbondo, because we are improving 

the Puskesmas [community health clinics]) in Asembagus and 

Besuki to become a basic type of hospital. In fact, we are also 

improving the quality of high schools in those sub districts so the 

parents do not have to send their kids to school in the best school 

in the city of Situbondo (Bupati Situbondo, Interview February 

2014) 
 

The optimistic camp scholars of decentralization (Cohen & Peterson, 1999; Litvack 

et al., 1998; Rondinelli et al., 1989; Schulze & Suharnoko, 2014; Shair-Rosenfield et 

al., 2014; Siedentopf, 1987) have associated it with delivering development at the 

local level in developing countries. Furthermore, Litvack et al. (1998) concluded that 

local development is one of the common rationales around the world for transfer of 

political, administrative and fiscal control to the lower levels of government. 

According to this logic, decentralization promises greater concern for the locality 

and greater local responsibility in designing, formulating and implementing 

development programs. 

 

The policy of the Second City displays local initiatives and policy innovation from 

the new local government under Bupati Dadang, in particular for addressing and 

improving the governance of the health and education sectors in Situbondo. This 
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policy confirms that decentralization has delivered the opportunity for the local 

government to promote and produce a policy that reflecting their needs. The policy 

depicts greater local government responsibility in designing, formulating and 

implementing development programs that reflect the people’s needs for 

improvement in the health and education sectors in Situbondo. 

 

The local government of Situbondo is aiming this policy as a program to improve 

health and education in the regency. However, this is triggering a new problem in the 

process of allocating resources for these sectors. Bupati Dadang argued that in 

allocating such resources, sometimes there is an existing gap in logic between the 

executive and the legislature: 

 The assumption of the legislature is not quite accurate when they 

highlight the composition of the education and health sector 

budgets. We always try to make these budgets the maximum, but 

the legislature still proposes a program that doesn’t have any 

relation to improvement in the health and education sectors. 

Their Jasmas program is not even touching the domain of priority 

sectors such as health and education. This is what we call a 

hindrance in the process of allocating resources for these sectors 

(Bupati Situbondo, Interview February 2014) 
 

He concluded that usually the legislature will use their approval of APBD as a tool 

for political bargaining to include their Jasmas program as the part of the local 

government program: 

 It is a dilemma for us in the matter of allocating resources for the 

health and education sectors. The legislature always encourages 

us to maximize funding for health and education sectors, but on 

the other hand, they also want us to accommodate their Jasmas 

program, although it's not even close to the program for health 

and education. Although we always try to make it fair and 

rationalized, they always play the card of their APBD approval 

(Bupati Situbondo, Interview February 2014) 
 

The argument above reflects the political bargaining between the Bupati and the 

legislature around the process of allocating resources for the health and education 

sectors. It is important to underline that the funding of the Jasmas program is 

attached to the local government budget, a domain where the Bupati has the utmost 

power to allocate resources according to political preferences.   
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The reality in the process for allocating resources for health and education sectors in 

Situbondo is attached to political bargains between the Bupati (executive) and the 

DPRD (legislature). The local government budget or APBD is important for the 

Bupati. On the other hand, DPRD play the card of APBD approval in order to attach 

several programs of Jasmas in the APBD. This process will inaccurately reflect local 

development priorities, including the development of health and education sectors. 

Moreover, the local government budget of APBD in Situbondo is not composed 

according to the logic of the citizens’ needs for a better quality of health and 

education, but due to the political interests of the Bupati and DPRD. This rather 

depicts the inconvenient truth regarding the process of allocating resources in 

Situbondo.   

 

The silver lining is decentralization delivering a greater local responsibility in 

designing, formulating and implementing development programs (Litvack et al., 

1998), in particular for Situbondo, by the initiation of Second City programs by the 

Bupati. However, the political bargain between the executive and legislature 

confirms that the local political process may be dysfunctional for delivering well-

grounded policy making for local development. This was also confirmed by Schulze 

and Suharnoko (2014); (Sjahrir et al., 2014) notion that decentralization with full 

devolution offering more probability of power capture by local elites rather than 

significant local development delivered by a well-grounded local decision-making 

processes. 

 

In the case of Situbondo, the local political elite’s capture of the process of allocating 

resources in APBD is inevitable. However, room for local innovation and initiation 

of a local development program will always be open and available as an option for 

the local elite in the executive as well as the legislature. One newly elected member 

of DPRD for 2014-2019 highlighted that political parties in Situbondo lean heavily 

on the vision and mission of the Bupati in the process of local governance: 

The vision and the mission of Bupati in fostering development for 

this regency I think are more important than the vision and the 

mission of the political parties. (FKH, Interview January 2015) 

 

In short, this argument shows that local elites’ capture will stop growing at the local 

government level if the executive realizes its strategic position, rather than being 
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tangled in the process of political bargaining with them, which eventually leads to a 

minimum output in the process of allocating resources for the health and education 

sectors. 

  

7.2.9 Media of Situbondo in a DMG 

Under Suharto’s New Order regime, the media in Indonesia was tightly controlled. 

Stories abound of journalists being intimidated, jailed or even killed for 

contradicting officials. A climate of censorship and corruption flourished. During 

this era, there was no real freedom of the press in Indonesia as detailed by Sen and 

Hill (2006). Their notable work depicts coverage of the Situbondo riots of 1996 as 

one of the examples of the central government’s tight control. Reporting of these 

riots over the burning down of a church demonstrated how the central government 

used media control to serve their purposes. 

 

The advent of democratization that followed the collapse of the Soeharto regime has 

seen the flourishing of a free and active media in Indonesia. A report on the 

Indonesian media (Kakiailatu, 2007) found there are more than 800 newspapers in 

circulation throughout Indonesia - nearly four times the number that existed under 

Soeharto. While estimates vary, growth in other forms of media has been equally 

impressive. 

 

The Indonesian media today, at both the national and local levels, has evolved 

considerably from those early reform years, and now plays an important role in 

influencing public policy. The birth of decentralization moved the local media to 

perform a watchdog function for democracy; it sought to oversee local government 

accountability and transparency. A. Heywood (2007) contends that the media has an 

impact on democratic governance, especially the alteration of governments’ behavior 

and of the nature of policy making processes. For analyzing the role of the media in 

the governance of allocating resources for the health and education sectors, this 

study will explore the actions of the media. The analysis interrogates the data in 

order to identify the watchdog functions of the media, especially in the governance 

of allocating resources for the health and education sectors.  

Starting the analyses, the discussion will describe the types and the number of media 

in Situbondo in the following table. 
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Table 7.0.7 

Types and Number of Media in Situbondo 

Type of  Media in the Regency of Situbondo 

Newspaper Radio TV 

Radar Situbondo/ Jawa 

Pos(National) 

Memorandum (National)  

Kompas (National) 

Surya(National) 

Bangsa(National) 

Bhirawa(National) 

Duta Masyarakat (National) 

Sindo (National) 

Koran Tempo (National) 

 

Garasi FM 

Bhasa FM 

Café FM 

Ghost FM 

Rengganis (Local 

Government) 

Radio Republik Indonesia 

(National) 

Situbondo TV  

SMNTV  

Metro (National) 

TV One (National) 

RCTI (National) 

SCTV (National) 

Trans TV (National) 

Indosiar (National) 

ANTV (National) 

Sources: Constructed from fieldwork January 2015. 

  

Freedom House`s annual report 2014 ranked Indonesia 98 out of 197 countries for 

press freedom. This means freedom of press exists in Indonesia, not least at the local 

government level. In general, there are three types of media that exist in Situbondo; 

newspaper, radio and television.  

 

In terms of the existence of online news media in Situbondo, it is important to 

underlines that several national online news media like Memotimur.com, Surya 

co.id, Tribunews.com and Detik.com have reporters based in Situbondo, however 

there is no designated special website published by the national online media that 

only focuses on Situbondo. In addition, there is only a limited reliable number of 

online media based in Situbondo that regularly maintain and update their news on 

their website. Only one local radio Bhasa FM (http://www.bhasafm.co.id/) has a 

reputation for maintaining their online web, especially their news section.  

 

In terms of media ownership, there are two types of media ownership that operate in 

Situbondo; the local media and regional /national media. The local media, usually 

radio stations, is predominantly owned and operated by locals, with the exception of 

Rengganis Radio which is owned by the local government and Radio Republik 

Indonesia, a national government radio. While Radar Situbondo it is a branch of 

Jawa Pos, a national press media. However, as a part of Jawa Pos, Radar Situbondo 

performs independent editorial tasks, as well as having a special section that focuses 

on Situbondo. On the other hand, while most of the regional/national media have 
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reporters in the jurisdiction of Situbondo, most of them do not have a branch office 

in Situbondo. Some national media like Kompas, Tempo and Sindo do not have an 

office in Situbondo but their reporters in surrounding jurisdictions such as Jember 

and Banyuwangi are actively engaging in covering developments in Situbondo. 

 

A study of citizen access to local government budgets on the 505 local government 

websites in Indonesia (Alliance, 2014) places Situbondo 99
th

, which is higher 

compared to neighbors such as Jember (329) and Bondowoso (196), but lower than 

Banyuwangi which sits in 27
th

 position. Although the study depicts Situbondo in a 

moderate position, it indicates there is a serious problem with Situbondo’s local 

government capacity to maintain their local government websites. Research by 

Penabulu Alliance indicates the limitations of Situbondo’s citizens in accessing, as 

well as understanding, the content of the local government budget.  

 

A similar limitation is revealed in the ability of the media and citizens to access 

archival records of local government budgets. A local media news anchor that was 

served as a member of local legislative based in Situbondo stated: 

For us, it's easy to advocate some cases that are closely attached 

to the health and education sectors. We have the power to blow 

up cases like extortion in the Department of Education or the lack 

of access of poor people in getting health service. But in the 

matter of properly allocating resources for the health and 

education sectors, it is relatively hard for us to get reliable data 

from the local government of Situbondo, and if we can get the 

data we also lack the competence to conduct an in-depth analysis 

on the local government budget, especially its specific impact for 

the health and education sectors (SBSIT, Interview January 

2015). 
 

This comment affirms that the media in Situbondo are limited in accessing and 

analyzing data on the local government budget, as well as being incapable of 

analyzing in depth how the local government is allocating its resources, especially 

for health and education sectors. As a result the citizens of Situbondo are not aware 

of how the budget for the health and education sectors is acquitted. 

 

However, media scrutiny on government mismanagement of the education sector in 

Situbondo cannot be avoided. One article from the national news media, Harian 

Bangsa in September (2014) reported on the corruption in text book procurement in 
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the Education Department of Situbondo. The article reveals mark-ups of price and 

volume for middle and high school text books by Education Department officials in 

2013. In fact, media scrutiny in Situbondo was one of the factors that led to the arrest 

of Situbondo’s Education Department head Drs Fathor Rakhman in 2010. In short, 

media scrutiny in Situbondo has played a strategic role in fostering transparent and 

accountable governance of the health and education sectors.  

 

Although the media presence in the local sphere has succeeded in showing up 

numerous cases of corruption in the health and education sectors in Situbondo, it is 

important to underline that, as with any industry at local government level, the media 

have to compete with each other, while at the same time embracing the values of the 

free press. One key informant in the local media of Situbondo highlighted this issue:  

I think most of the media in Situbondo are pro the local 

government. I can really understand that because here, locally, 

we have to compete for scarce economic resources for 

maintaining our sustainability in the industry. While in reality the 

big spender in the local Situbondo economy is the local 

government, not the private sector. So it’s obvious that we have to 

keep good relations with the local government as well as 

maintaining the principle of the freedom of the press. (SBSIT, 

Interview January 2015) 
 

In Situbondo, decentralization changed the landscape of the media industry. The 

limited economic resources and the growing number of media staff at the local 

government level heightened competition. However, this competition has made the 

local government position quite dominant in terms of their relationship to the media. 

One of the news reporters described this relationship, alluding to some sensitive 

issues such as corruption in the health and education sectors: 

Most of the media are competing [with] each other in the process 

of news coverage. Most of us are really egocentric in blowing up 

some sensitive case like the corruption in the Education 

Department. When the coverage of corruption is up in the media, 

then usually the process of compromise with the news reporter or 

the media will start as well. (SH, Interview, January 2015) 
 

This remark highlights the competition between media staff in news coverage. For 

the media and their reporters this means creating a greater sphere of influence at 

local government level. Media coverage of corruption and the mismanagement of the 

public sector by local government bureaucrats usually forces bureaucrats to develop 
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personal relationships with news reporters. The same key informant in the media 

also emphasized this: 

Most of the bureaucrats attempt to use their good personal relations 

with the news reporter for channeling their interests, as well as 

discouraging any potential issue on the mismanagement of public 

sector spreading to the public at large. (SH, Interview, January 

2005). 

  

In short, the relationship between the media and several local government bureau-

crats is affected by the economic self-interest of the news reporter and the media and 

the political self-interest of the bureaucrats. For example, the media is also an 

effective tool for local government bureaucrats in channeling their personal interests, 

as well as preventing the news reporter and the media from exposing cases of 

corruption in the public sector, for instance in the governance of the health and 

education sectors.   

 

There appears to be an ongoing unhealthy relation between journalists and 

bureaucrats in Situbondo. One key informant in the local media of Situbondo 

highlighted this issue: 

The affair of the media with the local government is pretty vivid, 

big newspapers like YTR having an advertorial page on local 

the government agenda, as well as the local TV SXSY which is 

putting a lot of local government commercials in their daily 

broadcast. Although its pure business between them, it is hard to 

avoid the fact that most of the media closely attached to local 

government are quite silent when it comes to several sensitive 

cases like corruption in the local government sphere. Indeed, 

not all, but some journalists also play as the brokers of some 

projects of the local government. (SBSIT, Interview January 

2015). 
 

This observation adds to an understanding of the interaction between the media and 

the local government, especially in Situbondo. Most of the local media in Situbondo 

are financially dependent on the local economy and the institution with the strongest 

purchasing power at the local level is the local government. This means local 

government spending in Situbondo is strategic. This creates an imbalanced market 

for the media industry at the local level and could contribute to an unhealthy 

relationship between journalists and bureaucrats. For example, the media industry 

needs the local government’s spending to move the local economy, and in turn, the 

local bureaucrats need the media for channeling and protecting their interests, 
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especially for hiding issues surrounding the mismanagement of public sectors from 

the greater public’s attention. 

 

The relationship between the media, journalists and local government in Situbondo 

confirms Besley and Prat’s (2006) proposal of media capture. Their study on 

interaction between the media and government reveals that media outlets face two 

possible sources of profit — commercial profits and profits from collusion with 

government. In the case of Situbondo, the media capture by the local government or 

bureaucrats exists in an institutionalized audience-driven format such as an 

advertorial column, commercial, or direct bribe to the media or journalist. However, 

it appears that under decentralization collusion between the local government and 

journalists has expanded due to the new role of the journalist as the deal broker for 

local government projects. 

 

In summary, understanding the role of the media in the governance of allocating 

resources in Situbondo, especially for the health and education sector, is complex. 

The comments above have emphasized the lack of public access to the local 

government budget, to its governance, or to knowledge of programs triggering a 

collusive relationship between some journalists and bureaucrats in Situbondo. This 

corrupt relationship contributes to the lack of accountability and transparency of 

local government’s governance, especially in the process of resource allocation for 

its most important sectors: health and education.  

 

7.3 Conclusion 

This chapter has focused on assessing the dimension of political devolution, 

particularly with the framework of LGBPD within the Democratic Local Governance 

(DLG) settings of two local governments in Indonesia, Jember and Situbondo. 

Specifically the chapter assesses citizen participation mechanisms for accountability 

in the governance of allocating resources in Jember and Situbondo. 

 

Indonesian decentralization has changed the structure of local government, as well as 

the political constellation in the local sphere. Radical change, as a result of 

decentralization, has also remodeled the landscape of citizen participation in 

fostering democratization. The intention of these changes was to improve the public 
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service delivery in local government settings, especially for the health and education 

sectors. In a DMG, Jember and Situbondo provide a different experience of how 

citizen participation operates, particularly in fostering an effective improvement in 

the governance of the health and education sectors. 

 

Findings of this research confirm only four mechanisms that are capable of 

embodying tangible and reliable channels of citizen participation in the governance 

of allocating resources for the health and education sectors. They are political 

parties, civil society, the Pilkada (local government election) and the media. This is 

consistent with Blair’s (2000) six country study on DLG which divides seven 

mechanisms of accountability into two categories of accountability in DLG: more 

important and less important. In the cases of Jember and Situbondo, political 

devolution empowers the civil society, political parties, elections and the local media 

as the mechanisms of citizen participation influencing in some way the 

accountability of allocating resources for the health and education sectors. On the 

other hand, the existence of public meetings, formal procedures of complaints and 

public opinion are still in their infancy in Jember and Situbondo, especially for 

advocating the interests of the populace in the process of allocating resources.  

 

As a pressure group, civil society both in Jember and Situbondo has acted as a 

catalyst for democratization. Most of the civil society groups campaign on issues 

ranging from bureaucratic reform and anti-corruption programs to several health and 

education programs. It is important to emphasize that the activism of civil society in 

Jember and Situbondo is a crucial element for people's engagement with the local 

government, especially for bridging the democratic transition from the centralized 

government into a decentralized and fully functioning local government. Without 

them, the smooth transition to decentralization would never have materialized. In 

addition, religious mass based organizations such as Pesantren, NU and 

Muhamadiyah also contribute to the process of decentralization. In Situbondo, 

particularly, they endorsed and supported local people to stand for election. 

Although they were not the main driving force in the process of allocating resources, 

they have also assisted people in the post-centralized era to develop democratization 

in the grassroots.  
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However, these societal influences on local government in a DMG have been 

plagued by the personal interests of the old elite political structure. For the NGOs, 

the effects have been mixed. Decentralization has delivered unintended side effects 

for NGO activism at the local level. As decentralization delivers democratization 

NGOs have enjoyed greater freedom. However, these trigger the emergence of 

problems that surround the pseudo role of some NGOs. These are highlighted by the 

issues surrounding corruption in the governance of public sector, especially the 

attachment of NGO founder interests in the Pilkada process.  

 

On the other hand, media scrutiny of the governance of the health and education 

sectors is unavoidable. Decentralization has transformed as well as localized the 

competition between the media in the local government sphere. The growing number 

of local media players and the scarcity of economic resources at local government 

level contribute to unhealthy relationships between some journalists and bureaucrats. 

The media industry at the local level needs local government spending, while local 

government bureaucrats need the media for channeling their interests, as well as 

discouraging greater public attention to governance  mismanagement in the public 

sector. Despite this, the media has provided a better societal control of government 

in a democratic setting than in the Soeharto era. However in a DMG, media capture 

by the elite has emerged, especially in Situbondo and Jember. 

 

As one of the mechanisms of citizen participation, political parties should play an 

important role in a democratic decentralized local government. The basic recurring 

problem of the health and education sectors in both of the regencies signals the low 

capacity of political parties to respond to the preferences of people for better quality 

health and education services. Although decentralization provides local political 

seedbeds with full opportunity for local politicians to foster development for the 

health and education sectors, at local government level political parties are failing to 

address this opportunity due to the double sided coin of a lack of local political party 

institutionalisation and the strong authority of central political party structures.    

 

In the governance of allocating resources for the health and education sectors, this 

research confirms political parties in both localities are failing to develop neither 

their capacity nor an underlying structure to respond to the interests of constituents at 
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the local level. In short, the weak capability of political party institutions in 

Situbondo and Jember has led political parties to neglect their electorate interest and 

their grassroots. Moreover, in a DMG political devolution could only produce a 

weak party structure at local government level, especially when responding to crucial 

issues, such as the health and education sectors. Weakly institutionalized parties 

make governance problematic in a number of ways.  

 

When parties tend to rise and fall as rapidly as they have in Jember and Situbondo, it 

becomes difficult to hold members of parliament accountable because of a lack of 

connection between a party and specific policies enacted. Furthermore, it is 

important to note that parties at local government level often fail to tune into 

constituents' interests. As a result, legislators in the parliament fail to produce strong, 

well-grounded policies that reflect the political party’s grassroots interests. In the 

governance of health and education, decentralization fails to produce a stimulus for 

the political party to develop an underlying local structure to respond to the interest 

of constituents at the local level. 

 

The last mechanism of citizen participation at the local government level is the 

Pilkada (local election). Decentralization has delivered a profound administrative 

and political devolution at local level. This results in pressures from the political 

parties to delegate power to local and regional levels and to non-party actors such as 

Kyai, bureaucrats, or even some politicians with weak ties to parties. On the other 

hand, the strong position of the Kyai as a political kingmaker at the local level (in 

Situbondo), especially in the process of political endorsement for the candidate to 

run in the Pilkada, is evidence of the weakness of the local political infrastructure, as 

well as confirming that decentralization is working in providing political seedbeds 

for local political stakeholders. However, it is still failing to produce a local political 

infrastructure that is detached from the old power structure, such as the Kyai in the 

case of Situbondo. In contrast, in Jember, Kyai do not enjoy the great privileges of 

political kingmakers as in Situbondo.  

 

The powerful position of local traditional elites could hinder further development of 

political infrastructure, as well as proving that candidates do not have any real 

significant power, other than to lean heavily on the endorsement and the support of 
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Kyai, for example. In effect, Indonesian local politics since 1999 has remained elitist 

in nature, although it is important to acknowledge that decentralization has 

contributed to the escalating power of local political elites at levels such as the Kyai.  

In addition, the Pilkada has contributed to fragmentation between political parties 

and candidates at local government level. The collapsing connection between 

political parties and their candidates after the election reveals the artificial and 

pragmatic connection between them. This pragmatism connection of political parties 

and the candidate in the Pilkada of Jember and Situbondo produces a non-favorable 

outcome to leverage Pilkada as one of the political momentums that is contribute to 

the development of the health and education sectors.  

 

On the other hand, decentralization delivers a greater local responsibility and fosters 

local government innovation on local development programs. However, the political 

bargaining between the executive and legislature confirms the possibility that the 

political process at the local level may be dysfunctional. In the case of Situbondo, the 

local capture by local political elites in the governance of allocating resources in 

APBD is inevitable. However, it is safe to say that the local elite capture could only 

hamper the process of allocating resources in the APBD. On the other hand, room for 

local innovation and initiation of a local development program will remain open and 

available as an option for the local elites in the executive as well as the legislature.  

The assessment on mechanisms of citizen participation in a DMG, especially in the 

process of allocating resources for the health and education sector in Jember and 

Situbondo, generally depicts how the channels of participation are working and 

making an impact.  

 

Continuing the interactive data analysis process, the next chapter will commence 

with a discussion and comparation on the level of local government governance 

performance of the health and education sectors, in both Jember and Situbondo, in 

terms of governance. This is achieved by showing how data from the previous 

chapters (4, 5, 6 and 7) mapped against the indicators of each of the dimensions of 

the LGDPB:  political devolution, administrative governance and local fiscal 

governance (Boex & Yilmaz, 2010; Laberge et al., 2010) and assessed on a bipolar 

scale (see Chapter 3) to determine the governance performance of allocating 

resources in the health and education sectors. 
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Chapter 8 

Local Government Decentralization Performance Barometer: 

Health and Education Sectors’ Performance 

8.1 Introduction 

Extending the discussion from previous chapters, this chapter continues the process 

of interactive data analysis (Miles et al., 2014) by displaying the data presented in 

Chapters 4, 5, 6 and 7. All of this data is mapped against the Local government 

decentralization performance barometer (LGDPB) and assessed on a bipolar scale 

(see Chapter 3) to determine the governance performance of allocating resources in 

the health and education sectors. The indicators of local government performance 

that emerge as a result of this scaling process will be discussed, focusing on three 

dimensions of decentralized government: political devolution, administrative 

governance and local government fiscal governance (Boex & Yilmaz, 2010; Laberge 

et al., 2010). Table 8.0.1 gives a complete description of the barometer dimensions 

and indicators. 

 

Table 8.0.1 LGDPB Dimensions and Indicators 

Local Government Decentralization Performance Barometer (LGDPB) 

Dimension Indicator 

Local Political Devolution  Local political power structure 

Structure and quality of local electoral systems 

Nature of political party systems 

Local political participation and accountability 

Administrative Governance Regulatory power and planning of local infrastructure 

Local human resource administration 

Efficient and equitable local service delivery 

Local Government Fiscal Governance  Expenditure assignment 

Revenue assignment and local revenue administration 

Intergovernmental fiscal transfers 

 

This barometer enables the researcher to illustrate the level of performance of the 

governance of the health and education sectors, in each of the regencies. This is 

achieved by showing how data from the previous chapters relate to the indicators of 

each of the dimensions of the barometer. This chapter is divided into three sections: 
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1) Jember health and education sector governance performance; 2) Situbondo health 

and education sector governance performance; and 3) a comparison between Jember 

and Situbondo in terms of governance as measured on the LGDPB.  

 

An assessment of performance using the LGDPB will be outlined in the sequence 

shown in Table 8.0.1. As explained in Chapter 3 (Section 3.8), a bipolar scale is used 

to enumerate the answers of the key informants regarding performance, for 

comparative purposes. This scale is in a format in which the respondent registered 

his or her position along a continuum of value between two opposite end points 

(Kennedy, 2008; McCroskey & Richmond, 1989). 

Table 8.0.2 provides the score value scale of the LGDPB performance.  

 

Table 8.0.2  

Value Scale for Local Government Decentralization Performance Barometer 
Value  Governance Performance  

+ 1 Perfect 

+ 0.75 Very Good 

+ 0.5 Good 

+ 0.25 Fairly Good 

  0 Neutral 

-0.25 Fairly Poor 

-0.5 Poor 

-0.75 Very Poor 

 -1 Non-Existent 

Source: (Laberge et al., 2010) 

 

This LGDPB value scale ranges from: -1 (non-existent) to +1 (perfect). The simple 

scaling process for this barometer was achieved by using Microsoft Excel. The data 

analysis at this stage proceeded by registering each answer from the key informants, 

followed by generating an average score from these key informants’ answers. 

Appendix VIII shows a compilation of key informant bipolar scale scores. For this 

score, as well as answers to semi-structured interviews questions, local and central 

government documents, and local references, such as local media and civil society 

opinions were drawn from. Finally all of the scores were processed using Microsoft 

Excel to produce a decentralization governance performance barometer for the health 

and education sectors. The following section describes in more detail the indicators 

of the LGPDB for Jember’s case. 
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8.2 Jember Health and Education Sectors’ Governance Performance in a 

DMG 

It will be shown that the evidence and key informants’ comments and score 

(appendix VII, p 344-348) from Jember indicated that the performance of 

governance in allocating resources for the health and education sectors was stagnant. 

This implies that local political devolution is not successful. 

 

8.2.1 Local Political Devolution  

Several theorists agree with the positive relationship between decentralization and 

the spread of democratic principles of local government. Among these are Smith 

(1985), Burki et al. (1999), Blair (2000),(Grindle, 2009), Ahmad and Brosio (2009), 

and one should not forget to mention international donors like World Bank (2000) 

that have been supporting and endorsing decentralization. 

 

Local political devolution is central in a DMG.  However, evidence indicates that 

this is either not happening in Jember or has been occurring at a minimal level. 

Several key informants noted that the structure of political parties in Jember was still 

determined by centralized party authority. There has been an absence of local 

political structures that resonated with the demands of local people, in fact this had 

failed on several occasions. Some reasons for this emerge from an exploration of the 

indicators of political devolution.  To enable later comparison, each of these 

indicators is scored with a bipolar scale. The following section will discuss the score 

of each indicator using this scale. 

 

Local political power structure 

In the case of Jember, the local political structure has been too inadequate to play a 

driving force for delivering greater improvement for the health and education sector 

thorough its local democratic political seedbeds. The weakness of local political 

structures of the executive, legislative and political parties in Jember for delivering a 

well-grounded policy for improving health and education is evidenced by the lack of 

political initiatives within the local political structure for capturing the interests and 

needs of the citizens for better service delivery in health and education. 
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Under a DMG, the local structure of political parties could be expected to grow and 

take on local autonomy. As discussed in Chapter 7 the local parties’ structures failed 

to develop local structures that could influence the policy making process in 

allocating resources, whereas they should be able to influence the local government 

to respond to local needs. On the basis of generally negative comments and scores 

from the key informants on the indicator of political power structures, Jember scored 

-0.10, placing it in the neutral range of performance for local political structure. 

However, it is important to note that this score of -0.10 is falling towards the range 

of negative performances. 

  

Structure and Quality of Local Political Systems 

The structure and the quality of local political systems in Jember are marked by the 

absence of strong local political leadership at the local level, especially local political 

leadership that pays great attention to the improvement of health and education 

sectors. The discussion on the low quality of political party systems is apparent in 

Chapter 7 .The key informants generally provided dissenting comments on the local 

political structure. However, there has been a growing viewpoint among these key 

informants that the capacity of this local political structure to foster a strong local 

political leadership that endorsed and prioritized the health and education sectors is 

gradually building 

 

Based on the evidentiary score and slightly positive key informants’ scores and 

comments on the indicator of the structure and quality of local political systems, this 

resulted in a scaled score of 0.10, placing it in the neutral range of performances.  

 

In addition, it is important to note that the score leans toward the lowest end of the 

neutral range. In other words, this score represents a low performance on the 

robustness of the participation, accountability and the quality of locally elected 

representatives in Jember to foster further development of the health and education 

sectors. 

 

The Nature of Local Political Party Systems  

Political devolution delivers a democratic local electoral system by a direct local 

election (Pilkada). However, most of the key informants have signaled that Pilkada 
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is far from what was expected, especially for producing a local political party 

leadership that responds and answers to their grassroots, rather than behaving too 

obediently to the political party structure at the central government level. Indonesia’s 

decentralization has created a gap between the centralized political party structure 

and that party at the local government level, with the central party structure 

dominating.  

 

This domination is crucial in hampering local political party structures from 

developing or initiating a local political seedbed that contributes to the development 

of local government, especially in the health and education sectors. As discussed in 

Chapter 7 , a weak institutionalized local level party structure makes governance 

difficult in a number of ways. First, when parties tend to rise and fall so rapidly, it 

becomes difficult to hold members of the legislature accountable because of a lack of 

connection between that party and the specific policies enacted. Cheema and 

Rondinelli’s (2007) notion endorses the view that decentralization has the potential 

for delivering political devolution at the local level. However, the Jember case has 

shown that political devolution has only produced a weak local party structure, 

especially for responding to crucial local issues such as health and education.  

 

On the basis of the evidentiary score and generally negative scores and comments 

from the key informants’ comments on the indicator of nature of political party 

systems, a scaled score of -0.05, placing it within the neutral range of performance. 

Importantly, this score is falls into the negative range of performance for local 

political party systems in advancing the improvement of the governance of allocating 

resources for the health and education sectors in Jember.  

 

Local Political Participation and Accountability 

The crucial element that is missing from political devolution in Jember is the poor 

functioning for people’s participation in the decision making process for local 

development. Discussion on this point appears in Chapter 5, which explores several 

participatory planning forums such as Musrenbangdes (village forum for local 

government development), the lowest level of participatory planning forum, and 

Musrenbangda (local government forum for development), the highest level of 

participatory planning forum has been transformed into more of a ‘ceremonial’ 
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forum rather than a strategic forum that should carry more substantive weight for the 

greater good of local government, especially for health and education sector in 

Jember. 

 

On the basis of the evidentiary score and key informants’ slightly positive comments 

and scores on the indicator of local political participation and accountability, a scaled 

score of 0.10 was achieved, placing it in the neutral range of positive performance. 

This score represents a fairly low performance on the robustness, agility and 

accountability of the participation mechanism of Musrenbang in Jember in fostering 

further development of the health and education sectors’ governance. 

 

Figure 8.0.1 depicts the performance of these four indicators of local political 

devolution in Jember. 

 

 

Figure 8.0.1 Local Political Devolution of Decentralized Governance in Allocating 

Resources for the Health and Education Sectors in Jember 

 

Figure 8.0.1 displays the performance of decentralized governance in empowering 

local political devolution for allocating resources in the health and education sectors. 

The performance of each indicator for political devolution contributing in fostering 
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the development of health and education sector governance in Jember is varied. The 

local political structure and the nature of political party system performance in 

Jember are performing at Fairly Poor with the score of -0.10 points and -0.05 points 

respectively. On the contrary, the performance of the structure and quality of local 

electoral systems and the local political participation and accountability showed 

slightly positive results by falling in the range of Fairly Good performance.  

 

In Jember, decentralization has failed to produce stimulus for the political party to 

develop an underlying structure to respond to the interests of constituents at the local 

level. In turn, it is difficult for the voters to discipline the political parties, as well as 

their candidate who wins the Pilkada. In summary, it is important to note that 

political party structures at local government level are often ill-attuned to the 

constituents' interests. In turn, legislators as party representatives in the parliament 

could fail to produce strong, well-grounded policies reflecting the political parties’ 

social roots and interests. In other words, political devolution is only luring citizens 

of Jember with the illusion of better governance of the health and education sectors, 

while political devolution has failed to produce a strong local political infrastructure 

that permits directly-measurable citizen control over the crucial process of allocating 

resources for the development of the health and education sectors in Jember. 

8.2.2 Administrative Governance 

Administrative decentralization delegates several tasks and responsibilities of the 

central government to the local government. As a local government that enjoys 

autonomy, Jember has implemented the obligatory functions as mandated by the 

Law No. 32/2000 for delivering the health and education services in its jurisdiction. 

The role of administrative decentralization is posited by Treisman (2002) who 

explores three reasons for expecting that decentralization will improve the quality of 

government. First, he posits, it makes local officials more accountable. Second, it 

improves public officials' knowledge of local conditions and third, it facilitates a 

better matching of policies to local needs and interest. However, in the case of 

Jember, Triesman’s conclusions are not supported by the evidence. Competent and 

capable administrative governance is one of the main pillars supporting a DMG.  

However, evidence indicates that such governance has been occurring at a minimal 

level in Jember. Several key informants underlined the low capacity of 
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administrative governance in the health and education sectors in Jember, stating that 

this is contributed to by the fragmented process of planning and the lack of policy 

innovation by Jember bureaucrats for improving the quality of health and education. 

Some reasons for this emerge from an exploration of the indicators of administrative 

governance. Scoring of these indicators using the bipolar scale is discussed in the 

following section. 

 

Regulatory Planning for Local Infrastructure 

Decentralization has provided the opportunity to reshape the governance and 

mechanisms of the Regency of Jember’s decision making processes for planning and 

allocating resources for the health and education sectors. A crucially important 

element that is missing from its political devolution is the poorly functioning 

mechanism for people’s participation in decision making for local development. As 

discussed in Chapter 5, several participatory planning forums from Musrenbangdes 

(at the village level) to Musrenbangda (at the local government level) have been 

transformed into ‘ceremonial’ rather than strategic forums. Without any further 

mechanisms for controlling the Musrenbang output document, it is more than likely 

that local government officials will tend to fully subscribe to the political preferences 

of the Bupati, rather than implementing a planning document that is fully embedded 

with the interests of the citizens and emerging from bottom-up planning. A further 

problem highlighted in Chapter 5 and Chapter 7 is that administrative governance is 

corrupted by the preferences of the political stakeholders at local level, thus 

neglecting the preferences of its citizens and even the local government regulations 

on planning for the public sector.  

 

On the basis of the evidentiary score and slightly positive comments and scores from 

the key informants on the indicator of regulatory planning of the local infrastructure, 

a scale score of 0.10 was arrived at. This is toward the lowest end of the neutral 

range. In other words, this score represents a low performance for regulatory power, 

as well as planning governance in Jember in fostering further development of the 

health and education sectors. 
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Local Human Resources 

The arrival of decentralization in Jember was not subsequently accompanied by 

improvement in the health and education infrastructures. For example, a 

deterioration of the education facilities is evident by the high levels of illiteracy in 

Jember during the implementation of decentralization (Chapter 7, p168, 175). In 

addition, as outlined in Chapter 5, the teacher:student ratio is still inadequate. This 

implies that local government in a DMG is constrained with limited resources to 

improve education. For the health sector infrastructure, as highlighted in Chapter 5 

one of the crucial problems is the low ratio of medical workers compared to the 

population. There are not enough doctors, specialists, nurses or any other type of 

medical worker to cover the population for delivering health service. 

 

On the basis of the evidentiary score and slightly positive comments and scores from 

the key informants on the indicator of local political participation and accountability, 

a scaled scored of 0.25 resulted, placing it in the range of Fairly Good on the 

performance of local human resources in Jember.  It is important to note that this 

score falls toward the upper end of the range and is approaching good, which 

indicates that Jember, while progressing reasonably in managing their human 

resources in the health and education sectors, has room for improvement.   

 

In other words, this score represents a fairly low performance on the condition of 

human resources in Jember in terms of fostering further development of the health 

and education sectors. 

 

Efficient and Equitable Local Service Delivery 

Implementing administrative governance in a DMG could lead to a greater incentive 

for efficiency in public service delivery (Azfar et al., 2004; Inman & Rubinfeld, 

1997; Ostrom et al., 1993). In the case of Jember, the recurring problem of illiteracy 

(Chapter 7) and the low ratio of teachers (Chapter 5) as well as health workers 

outlined in  Chapter 5 underlines a problem in the governance of allocating resources 

for the health and education sectors. Several points outlined in the previous chapter  

have indicated that a deteriorating quality of health and education in Jember is 

contributed to by the failure of the local government to employ DMG as a way for 

improving the accountability of local government officials (Chapter and Chapter 7), 
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improving public officials’ knowledge of local conditions (Chapter 5), and 

facilitating a better matching of policies to local needs and interests (Treisman, 

2002). In summary, the failure to provide matching policies as outlined in Chapter 7, 

means either a deficiency of local official knowledge of local conditions, or an 

inability to act on this knowledge. The absence of local innovative policy for 

improving the quality of the health and education sectors in Jember is a handicap in 

fostering efficient and equitable public service delivery in a DMG. 

 

Based on the evidentiary score and the generally negative comments and scores from 

the key informants on the indicator of efficient and equitable local service delivery, a 

scaled score of -0.10 was reached, placing it in the neutral range and leaning towards 

the range of negative performances in advancing improvement on the governance of 

allocating resources for the health and education sectors. Figure 8.0.2 illustrates the 

performance of the three indicators of administrative governance in Jember. 

 

 

Figure 8.0.2 Administrative Decentralized Governance of Allocating Resources for 

the Health and Education Sectors in Jember 

 

Figure 8.0.2 displays the performance of decentralized governance in empowering 

local administrative structures to allocate resources for the health and education 

sectors of Jember. The indicator of efficient and equitable local service delivery lies 
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in the range of Fairly Poor with the score -0.10 point. The power of local regulatory 

planning scored 0.10 points, which shows Fairly Good performance, although it still 

falls at the lower end of the range and closer to neutral range. Local human resources 

scored 0.25, also falls in the range of Fairly Good performance. The graph shows 

that two out of the three indicators are performing positively, but overall, the score 

vividly displays a fragile level of the governance for Jember local administrative 

performance.  

 

8.2.3 Local Government Fiscal Governance  

Indonesian decentralization has been transformed from one of the most fiscally 

centralized countries in the world to one of the most decentralized (Alm et al., 2001). 

Law No. 33/2004 allows local government to generate its own locally-sourced 

revenue (Pendapatan asli daerah), and to receive a much greater share of the wealth 

generated by natural resources in the domain of local government. This law laid 

down the basic grounds for the general funding of local government and activities 

through the central government’s Dana alokasi umum — DAU (general purpose 

fund), and for funding to achieve specific development objectives in a certain sector 

at local government level through the Dana alokasi khusus — DAK (special purpose 

fund) as well as the Dana Bagi Hasil — DBH (shared revenue fund). 

 

In the case of Jember, local government fiscal governance is highly attached to the 

central government regulations. Jember is bound by intergovernmental fiscal 

regulations set out in Law No. 33/2004. Several key informants emphasized the low 

performance of local fiscal governance for improving the quality of health and 

education. As in any other local government in Indonesia, Jember depends heavily 

on the procedural stages of intergovernmental fiscal relations to fund its local 

government business, especially for strategic sectors such as health and education, 

sectors that are still largely reliant on central government fund transfers. Some 

reasons for this emerge from an exploration of the indicators of fiscal governance. 

To enable later comparison each of these indicators is scored using a bipolar scale, 

which will be discussed in the following section. 
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Expenditure Assignment 

Since decentralization in 2000, fiscal decentralization has made little improvement to 

the APBD. For example, from 2001 to the phase of decentralization when direct local 

election started in 2005, the APBD spending pattern on the health and education 

sectors in Jember remained the same. Evidence on Jember APBD spending pattern, 

outlined in Chapter 5 showed that routine expenditure (mainly salaries) dominates 

the regency of Jember local government budget. As indicated in Chapter 5 key 

informants commented that the amount of money spent for personnel travel and 

functions appeared to be excessive. They implied that the government of Jember 

spends excessively on its own administration — money that could be spent on 

delivering public services for the people. However, with strings still attached to the 

central government regulations for the funding of local government activities 

through channels of funding such as the DAU, DAK and DBH, it is relatively easy 

for the Regency of Jember to maintain its fiscal activities in compliance with the 

central government regulations on fiscal decentralization. This is despite the fact that 

the evidence shows that they spent excessively on themselves (mainly salaries). 

 

Based on the evidentiary score and positive comments and scores from the key 

informants on the indicator of expenditure assignment a scaled score of 0.25 

resulted, placing it in the Fairly Good range of performance. However, it is important 

to note that score falls towards the middle position of this range. This indicates a 

fairly low performance on the robustness of the budgetary process of expenditure 

assignment in fostering further improvement for the health and education sectors. 

 

Revenue Assignment and Local Revenue Administration  

Law No. 33/2004 allows the local government to generate its own local-source 

revenue (Pendapatan asli daerah), and to receive a much greater share of the wealth 

generated by natural resources within its jurisdiction; 30% from gas, 15% from oil, 

and 80% of net revenue from forestry and mining. Land and property taxes go 

mainly to local government (90%) and income taxes mostly to the central 

government (80%). 

 

In the case of Jember, evidence has shown that the local government was still 

dependent on central government transfers. Data highlighted in Chapter 5 indicates 
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that although the ratio of PAD to the central government transfer is improving year-

on-year, political devolution and administrative decentralization have no direct 

impact on the structure of local government spending in Jember. It is probable that 

this low ratio of PAD to the central government transfers indicates that Jember is not 

capable of improving its fiscal capacity. With the domination of central government 

transfers compared to the proportion of Jember PAD, the central government still 

holds greater interest in safeguarding the disbursement of their DAU, DAK and 

DHB funding concurrent to their policy objectives.  

 

Based on the evidentiary score and slightly positive comments and scores on the 

indicators of local revenue administration a scaled score of 0.20 was derived, placing 

it in the Fairly Good range for performance of expenditure assignment in Jember.  

However the score lies toward the lowest end of the range, not far from neutral, 

indicating a fairly low performance on the robustness of the budgetary process of 

local revenue assignment in Jember for fostering further improvement for the health 

and education sectors. 

 

Intergovernmental Fiscal Relations 

The Regency of Jember is bound by intergovernmental fiscal regulation as stated by 

the Law No. 33/2004. As with other local governments in Indonesia, Jember still 

leans heavily on the procedural stages of intergovernmental fiscal relations in their 

local government fiscal activities, with both the health and education sectors still 

dependent on the central government transfers. 

  

For the education sector, the School Operational Assistance Scheme (BOS), contract 

teacher salaries or other block grants for school infrastructure renovations are 

derived from the central government funding (see Chapter 5). For the health sector, 

central government funding also plays a significant role of backing the local 

government health service delivery, such as for medicine acquisition, health 

infrastructure renovation and the salary of the contract health workforce. As 

highlighted in Chapter 5 the governance of DAK funding for middle and high 

schools in Jember is not transparent and this has created resentment from school 

administrators. In addition, funding from the central government (DAU and DAK) is 

accompanied with technical guidelines (Juknis), and in most cases these rigid 
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technical guidelines arrive very late in the second semester of the year. As discussed 

in Chapter 4 such tardiness is one loophole that provides a chance for the local 

government to mismatch, as well as mismanage, the central government funding as it 

is supposed to act quickly. In the case of Jember, evidence showed that the imperfect 

situation of funding disbursement for important sectors such as health and education 

contributes to the mismatch of policy objectives set by the central government. In 

other words, the local government has the potential for abusing the central 

government funding disbursement by reason of late technical guidelines.  

 

On the basis of the evidence, comments and scores from the key informants on the 

indicators of intergovernmental fiscal relations, a scale score of 0.20 was achieved, 

placing it in the range of Fairly Good performance, although fairly low in terms of 

the robustness of the budgetary process of intergovernmental fiscal relations in 

furthering improvement for the health and education sectors. Figure 8.0.4 describes 

the performance of these three indicators of local government fiscal governance in 

Jember. 

 

 

Figure 8.0.3 Local Government Fiscal Governance in Allocating Resources for the 

Health and Education Sectors in Jember 
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Figure 8.0.3 displays the performance of local government fiscal decentralization in 

allocating as well as governing resources for the health and education sectors in 

Jember. The performance of each indicator for local government fiscal governance 

that contributes in fostering development for health and education in Jember is Fairly 

Good, with revenue assignment and local revenue administration scoring 0.20 points 

and expenditure assignment and intergovernmental fiscal relations scoring 0.25 and 

0.20 points, respectively.  

 

The next section will continue the discussion by inspecting Situbondo’s health and 

education sectors’ governance performance using the indicators of the LGDPB 

(Table 8.0.1).  

 

8.3 Situbondo Health and Education Sectors’ Governance Performance in 

a DMG  

Evidence and key informant’s comments and score (Appendix VII) from Situbondo 

showed that the performance of governance in allocating resources for the health and 

education sectors was in fairly low. This section focuses the performance. 

 

8.3.1 Local Political Devolution  

One notable feature of political devolution is the Pilkada (direct election) and Pileg 

(direct election of the legislature) which largely make the political position of the 

Bupati and members of the DPRD strong. The case of Situbondo has confirmed the 

strong existence of Politik aliran (literally “stream” and meaning political allegiance 

according to mass sociocultural or religious groupings) that still appears at the local 

government level. As outlined in Chapter 7 evidence indicates that the strong 

existence of political streams has had a relatively low impact on the improvement of 

the health and education sectors in Situbondo. Some reasons for this emerge from an 

exploration of the indicators of political devolution. To enable later comparison, 

each of these indicators is scored using a bipolar scale which will be discussed in the 

following section. 

 

Local Political Power Structure 

The existence of Politik aliran is quite strong in Situbondo; this can be indicated by 

the results of Pileg and Pilkada in Situbondo. However, as outlined in Chapter 7 the 
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Pileg and Pilkada output’s impact on the preferences of political parties and local 

government executives on the issue of health and education sector is still relatively 

low in Situbondo. In addition, evidence suggests a gap between the people’s 

preferences and DPRD members’ interests. This gap could be understood as an 

indication of the failure of the local legislature to capture the people’s preferences, 

especially their needs for better health and education sectors.  

 

On the basis of the documented evidence, and the comments and scores from key 

informants on the indicators of the local political power structure, a score of 0.15 

resulted, placing it in the range of Fairly Good, but toward the low end of the range 

and closer to neutral. This indicates the local political power structure’s performance 

is still fairly low in terms of improvement of the governance of allocating resources 

for the health and education sectors. 

  

Structure and quality of local political systems 

The structure and the quality of local political systems are marked by the activism of 

elements in civil society such as NGOs, Kyai and Pesantren. As discussed in 

Chapter 7 this activism operates in the structure of the local political system 

scrutinizing the governance of the public sector in Situbondo. The corruption case 

(see Chapter 7) and the activism of civil society (see Chapter 73) in replacing the 

watchdog functions of local political stakeholders, such as political parties and the 

parliament, is solid evidence of the malfunctioning structure of local political 

systems in fostering development for the health and education sectors. On the basis 

of this evidence, the negative comments and scores from the key informants on the 

indicator of structure and quality of local political system resulted in a score of -0.25, 

placing it in the range of Fairly Poor performance.  

 

The nature of political party systems  

The political party systems in Situbondo are marked by these parties’ failure to 

institutionalize the governance of health and education as priority sectors. This is 

apparent in the discussion in Chapter 7on the low capacity of political parties to 

responding to the people’s preferences for better quality health and education 

sectors. The unresponsiveness of political parties to these preferences confirms that 

Situbondo political parties have failed to develop their capacity. Neither have they 
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devised an underlying structure for responding to their of constituents’ interests at 

the local level (see Chapter 7). In short, the weak capability of political parties’ 

institutionalism in Situbondo has led these parties to neglect their social roots’ 

interests, especially in terms of the governance of allocating resources for the health 

and education sectors. 

 

Based on the evidence and key informants’ negative comments and scores on the 

indicator of the nature of political party systems, a score of -0.05 was reached, 

placing it in the neutral range and negative, which means a lackluster  performance 

for local political parties’ nature in terms of advancing the improvement of 

governance of allocating resources for health and education in Situbondo. 

 

Local Political Participation and Accountability 

In the case of Situbondo, the evidence suggests that the political landscape is marked 

by affairs between political parties, through their representation in the DPRD and the 

Bupati as executive of the local government. The focus on these affairs implies a gap 

between the people’s preferences and the members of the DPRD’s interests. This gap 

is detailed with evidence in the discussion in Chapter 7 on the lack of institutional 

accountability of the Situbondo legislature’s policy surrounding the governance of 

allocating resources for the health and education sectors. This is because most of the 

committee members of the legislature act behind the scenes. As a result, voters have 

eventually had to struggle to evaluate their policies. This is vividly apparent between 

the executive and the legislature in the case of the APBD being used as a political 

bargaining tool for Jasmas (see Chapter 7) This confirms the failure of the 

legislature members to put into practice the preferences of the people, especially for 

better governance of the health and education sectors. 

 

On the basis of documented evidence and the negative comments and scores from 

key informants on the indicators of local political participation, a score of -0.25 was 

found, placing it in the range of Fairly Poor performance of political participation 

and accountability in fostering development on the governance of allocating 

resources for the health and education sectors.  Figure 8.0.4 describes the 

performance of these four indicators of local political devolution in Situbondo. 
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Figure 8.0.4 Local Political Devolution of Decentralized Governance in Allocating 

Resources for the Health and Education Sectors in Situbondo 

Figure 8.0.4 displays the performance of decentralization in empowering local 

political devolution for allocating resources, as well as in governing the health and 

education sectors in Situbondo. The performance of each indicator of political 

devolution that contributes in fostering development of health and education sector 

governance in Situbondo is in a very poor condition. The structure and quality of 

local electoral systems, local political participation and accountability, and the nature 

of political party systems are performing Fairly Poor with  scores of -0.25 points,   -

0.25 points and -0.05 points respectively. On the contrary, the performance of local 

the political structure in Situbondo scored 0.15 points, which is the only Fairly Good 

indicator in the governance of political devolution in Situbondo. Overall, the score 

presents a fairly poor performance in fostering further development for the health 

and education sectors.  

 

In summary, the malfunctioning structure of political parties, the imperfect quality of 

local political systems and the lack of local political participation and accountability 

in Situbondo have contributed to the failure of local political stakeholders to foster 

development for the health and education sectors. In addition, the advent of political 

devolution has escalated the development of elites at the local level. In turn, it is 

becoming inevitable for local political stakeholders, NGOs or other functioning 
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elements of civil society to avoid their co-option by the local elites, especially for 

improving these elite’s political bargaining in the election. Also avoiding this co-

option is needed in order to reduce local elites’ advancing their power in the process 

of “rent-seeking” at the local level. Moreover, the local elites in Situbondo also use 

the NGOs or any other functioning element of civil society in Situbondo as an easy 

shortcut to improve their power in “rent-seeking”. In summary, the hijacking of civil 

society in Situbondo by local elites could neglect the mechanism of check and 

balances at the local government level, as well as potentially lead to abuse of the 

governance of strategic public sectors, such as the health and education sectors.  

 

8.3.2 Administrative Governance  

Administrative decentralization is a power transfer from the national government to 

the regional and local governments. This transfer is intended to put a greater 

emphasis on the development of regional and local government, because 

administrative decentralization represents the utmost possibility for delivering an 

express local and regional development while also creating more opportunities for 

local government to work together within the local and regional sphere for 

development, especially in the health and education sectors. 

 

Decentralization reshaped the governance and the mechanisms of the Regency of 

Situbondo’s decision making processes for planning and allocating resources for the 

health and education sectors. Yet, decentralization has contributed to the 

development of low administrative governance. Several key informants’ opinions 

and evidence underline problems with the governance of the education sector in 

Situbondo related to a lack of resources as well as stagnation of public service 

delivery improvement. Some reasons for this have emerged from an exploration of 

the indicators of administrative governance. Each was scored using a bipolar scale, 

which will be discussed in the following section.  

 

Regulatory Planning for Local Infrastructure 

The arrival of decentralization has benefits for the initiation of better regulatory 

planning for infrastructure in Situbondo. However, people had to wait several years 

before these advantages emerged. As highlighted in Chapter 7 there was an absence 

of a strong local bureaucratic regulatory planning framework during the early days of 
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decentralization, although after some time administrative governance produced a 

localized innovation policy that endorsed the importance of a strong regulatory 

framework in fostering improvement in the health and education sectors. The 

evidence outlined in Chapter 7on the development of sub-districts Besuki and 

Asembagus as the second city in the Regency of Situbondo, has confirmed that 

administrative decentralization is working at a local level for delivering a well-

grounded policy reflecting citizens’ needs, however in the case of Situbondo it might 

take some time for administrative decentralization to take effect with full impetus. 

 

On the basis of generally positive comments and scores from key informants on the 

indicators of regulatory planning for local infrastructure, a score of 0.50 resulted, 

placing it in the middle of the Fairly Good range. However it is important to note 

that the score is still sits the medium range of Fairly Good performance. This 

indicates that Situbondo, while managing to deliver a local innovative policy in the 

context of regulatory planning, has room for improvement on the robustness of this 

regulatory framework for local government infrastructure in fostering further 

improvement for the health and education sectors. 

 

Local Human Resources 

Decentralization can create more opportunities for the locals to occupy the strategic 

local positions such as nurses, doctors and qualified teachers. However, as 

highlighted in Chapter 6 Situbondo’s local government is incapable of attracting a 

skilled medical workforce such as a general practitioners or obstetricians.  This 

situation has been described in some detail (see Chapter 6). Moreover, evidence in 

Chapter 6 has shown there are 37.2% of civil servants in the regency that holds 

qualifications lower than high school. This poor level of qualification is detrimental 

to the quality of public service delivery, especially in the health and education 

sectors. One clear indicator that strongly indicates the low governance of 

administrative decentralization is the low score on the human development index 

(HDI), as well as the low gross enrollment ratio (GER) for middle and high schools 

in Situbondo during the early years of decentralization (see Chapter 7). 

 

Based on documented evidence and comments and scores from key informants, the 

indicators of local human resources scored 0.05, which is in the neutral range. This 
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represents a fairly low performance for the current condition of local government 

officials in Situbondo in providing improvement on the quality of health and 

education service delivery.   

 

Efficient and Equitable Local Service Delivery 

One of the aims of DMG is improving the quality of public service delivery, 

especially in strategic sectors such as health and education. In Situbondo’s case, 

decentralization has been challenged by several cases of corruption in the 

governance of the health and education sectors. The evidence of corruption outlined 

in Chapter 7 indicates the lack of transparency and accountability in the governance 

of public sector (see also Chapter 6 especially in terms of the governance of the local 

administrative structure for delivery of public health and education. One piece of 

evidence is the labyrinthine bureaucratic process for disadvantaged people to access 

the Jaminan kesehatan masyarakat — Jamkesmas (community health insurance) 

outlined in Chapter 6. The absence of transparent and accountable mechanisms in 

health service delivery discourages the poor from accessing an efficient and effective 

system of local government health insurance scheme of Jamkesmas. In addition, the 

lack of sufficient personnel for delivering health and education services has 

prevented inclusive access (see Chapter 6) for people to equitable health and 

education service delivery. 

 

On the basis of the evidence and negative comments and scores from key informants 

on the indicator of efficient and equitable local service delivery, a score -0.05 was 

achieved, placing it in the neutral range. However, it is important to note that this 

score of -0.50 leans toward a negative performance in advancing improvement on 

the governance of allocating resources for the health and education sectors. 

 

Figure 8.0.5 describes the performance of these three indicators of administrative 

governance in Situbondo. 
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Figure 8.0.5. Local Administrative Decentralized Governance in Allocating 

Resources for the Health and Education Sectors in Situbondo 
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Situbondo is fairly low. The indicator of efficient and equitable local service delivery 

scored -0.05. The performance of local human resources scored 0.05, falling in the 

range of Fairly Good. The power of local regulatory planning also scored 0.50, a 

score on that falls in the category Good performance. Figure 8.0.5 depicts two out of 

three indicators positively performing.  
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local government stakeholders. The strong political endorsement from local 

stakeholders such as the Bupati (executive) and the DPRD (legislature), as well as 

local political elites solidly supports the local government administration, especially 

in delivering improvement for the health and education sectors. Due to the fact that 

the governance of administrative decentralization has been weak in the early years of 
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human resources. Finally, this will cripple administrative decentralization for further 

designated improvement at the local government level, especially in the prominent 

sectors of health and education. 

 

8.3.3 Local Government Fiscal Governance 

The law on Indonesia’s fiscal decentralization, Law No. 33/2004, has allowed local 

government to run its own fiscal policy. This law radically changed Indonesia from 

one of the most fiscally centralized countries in the world to one of the most 

decentralized (Lewis, 2014). With the ground rules set by the central government 

through Permendagri 13/2006 for the general funding of local government and its 

activities through the  DAU, DAK and DBH, it has been relatively easy for the 

Situbondo local government to maintain fiscal activities in compliance with the 

central government regulation on fiscal decentralization.  

 

Decentralization did not impact on the posture of Situbondo’s APBD. As outlined in 

Chapter 6, the local government’s spending priority was still focused on routine 

items such as staff salaries, travel and other administrative expenditure. Key 

informants highlighted the low performance of local fiscal governance for improving 

the quality of health and education. Some fieldwork evidence relating to the period 

from 2013 to 2015 suggested that although decentralization provided greater 

freedom for the local government to produce an innovative approach to improving 

their fiscal and governance capacity (see Chapter 6) there was an absence of any 

Situbondo local government effort to maximizing their local government revenues. 

Reasons for this emerge from an exploration of the indicators of local fiscal 

governance, each of which is scored using a bipolar scale. These will be discussed in 

the following section. 

 

Expenditure Assignment 

Local government policy is apparent when expenditure is reviewed. Thus, as 

mentioned above, the evidence in Chapter 6 has showed that Situbondo’s local 

government spending priority is still heavily focused on the routine items and 

expenditure, which is mainly discharged on and heavily consumed by the staff 

salaries only. This implies that local government budget posture neglects the 

importance for improving spending for the development of health and education 
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sector. For example, from 2001 to the phase of decentralization when direct local 

elections began (2005), the pattern of spending on the health and education sectors 

remained the same in Situbondo. In conclusion, although decentralization has 

reserved fiscal power for the local government, accountability is not (yet) sufficient 

and is not responding to the needs of the greater population.  

 

The evidence and the scores and positive comments of key informants on the 

indicator of expenditure assignment resulted in a score of 0.05, placing it in the 

lower end of the neutral range. This represents a fairly low performance of 

Situbondo’s current condition of local government fiscal expenditure assignment in 

fostering an improvement on the budgetary governance of health and education 

sectors. 

 

Revenue Assignment and Local Revenue Administration  

From the early days of decentralization in 2001 to the phase when local elections 

were initiated (2005), the pattern of the APBD spending on health and education 

sector has remained the same in Situbondo. As highlighted in Chapter 6, Situbondo’s 

fiscal capacity is in a fragile state for delivering optimal local government revenue 

administration to develop local government public service delivery, especially for 

the health and education sector. Situbondo spends excessively on its own 

administration. In addition, low administrative capacity to optimize its local revenue 

(PAD) has been attributed to the minimal attempt by the local government to 

producing a breakthrough in this regard to increase their PAD. Although 

decentralization has provided greater freedom for the local government to produce 

an innovative approach for improving its fiscal and governance capacity, fieldwork 

from 2013 to 2015 confirms a lack of local government effort to maximize 

Situbondo’s local government revenues.  

 

On the basis of documentary evidence and the scores and positive comments from 

key informants on the indicator of local revenue administration, a score of 0.35 was 

attained, placing it in the range of Fairly Good performance of Situbondo’s revenue 

administration in advancing improvement on the governance of allocating resources 

for the health and education sectors. However in terms of a robust and sustainable 

approach to progressing improvements there is scope for considerable augmentation. 
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Intergovernmental Fiscal Relations 

Law No. 33/2004 regulates the transfer of central governmental funding to all local 

governments in Indonesia. However, as the central government is keenly interested 

in keeping the disbursement of their DAU, DAK and DHB funds concurrent to their 

policy objectives, they attach special conditions to these transfers. Situbondo, for 

example, needs to strictly observe the Petunjuk teknis — Juknis (technical 

guidelines) attached to these centralized funds on which they still rely. 

 

One problem of intergovernmental fiscal relations for the health and education 

sectors in Situbondo is the late arrival of DAU & DAK funding disbursements as 

described in Chapter 6 These late transfers are further exacerbated by the late arrival 

of the Juknis from the central government.  

 

This evidence plus the positive comments and scores from key informants on the 

indicator for intergovernmental fiscal relations resulted in score of 0.35, placing it in 

the Fairly Good range. However, it is important to underline that this score falls 

towards the upper end of the range and is approaching a Good score. This indicates 

that Situbondo, while progressing reasonably in terms of intergovernmental fiscal 

relations, has room for improvement. Situbondo’s reliance on central government 

funding and its attached regulations impacts on health and education services.  

 

Figure 8.0.6 illustrates the performance of these three indicators of local government 

fiscal governance in Situbondo. 

 

Figure 8.0.6 displays the performance of decentralization in empowering local fiscal 

governance in allocating and governing resources for the health and education 

sectors in Situbondo 

 

The performance of two indicators sits in the range of fairly good, with a relatively 

high score of 0.35. These indicators also fall into the range of Fairly Good 

performance. Other indicators such as the Expenditure assignment, in contrast, 
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Figure 8.0.6 Local Fiscal Governance in Allocating Resources for the Health and 

Education Sectors in Situbondo 
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Figure 8.0.7 The Local Political Devolution Governance Performance of the Health 

and Education Sectors: Situbondo and Jember 

 

Fairly Poor performance. For example, indicators such as the structure and the 

quality of the local electoral system, nature of the political party system and local 

participation and accountability in both regencies are relatively unimpressive. 

However, in comparison to Jember, the local political structure in Situbondo is 

performing slightly better in supporting improvement in the governance of the health 

and education sectors. 

 

This is contributed to by the local political stakeholders’ commitment to improving 

the quality of the health and education sectors through the Second City Policy 

(Chapter 7). This innovative policy is one example of the local political structure’s 

success in delivering political devolution that contributes to local development, for 

health and education. This policy is an example of how the local political structures 

can initiate innovative policies that aim to improve the quality of health and 
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education governance in Situbondo. However, it is important to note that there has 

been no instant impact of the policy in improving the health and education sectors.  

 

In the early period of decentralization, Situbondo was affected by a lack of interest 

on the part of local political stakeholders in improving health and education quality. 

However, the policy of Second City in the later period of decentralization affirms 

that it does take some time for decentralization to grow local political structures that 

could facilitate a matching of policies with the local needs. In addition, one of the 

driving forces that accelerated the development of the local political structure in 

Situbondo is the old elite political infrastructure, represented by the Kyai and Pondok 

Pesantren.  

 

Unlike in Situbondo, the performance of the local political structure in Jember is 

quite weak. As discussed in Chapter 7 section 7.2.3 and 7.2.4on political parties and 

Pilkada so far there have been three Pileg. The first in 2005 confirmed that political 

devolution at Jember’s local government level had failed to support Smith’s (1985) 

arguments on decentralization providing a training ground for local politicians to 

produce locally generated policies. In addition, the absence of policy initiatives for 

improving the health and education sectors during the period 2005-2009 (first Pileg) 

confirmed that most political parties in the Jember were not maximizing political 

devolution for developing a local political arena that resonated and delivered a 

designated outcome for their constituents.  

 

For the second Pileg in Jember, the results indicated that political parties at the local 

level were still influenced by the party structure at central government level. The rise 

of Partai Demokrat in Jember as the winning party in DPRD with a total of 9 seats 

validated that its dominance at the national level boosted its local performance. This 

confirms that at the local government level there are some problems with the system 

of party institutionalism.  

 

The results of the third Pileg in Jember represent the rise of new parties like Nasdem 

and the growing popularity of PKS. For a new party, established in 2011, Nasdem 

rose to local popularity due to a massive advertorial campaign on a national 

television channel owned by the party founder (Gumay, 2014). Overall, Pileg 2014 
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in Jember did not produce a strong local political commitment focusing on the health 

and education sectors. This is reflected by the existence of problems surrounding its 

governance of health and education such as high numbers of illiterate people 

(Solicha, 2014) and the relatively high maternal mortality rate of Jember compared 

with other regencies in East Java province in 2013 (Juliatmoko, 2013). These basic 

problems are indicative of the low capacity of political parties to respond to existing 

issues that have been evident in the governance of the health and education sectors in 

Jember since decentralization.   

 

Political devolution in Jember has produced weak party structures at the local 

government level, especially for responding to crucial sector issues such as health 

and education. Weakly institutionalized parties make governance difficult in a 

number of ways because when parties tend to rise and fall so rapidly, it becomes 

difficult to hold members of parliament accountable due to a lack of connection 

between the party and specific policies enacted. Thus, the case of Jember has proven 

that decentralization failed to produce a stimulus for the political parties to develop 

an underlying structure to respond to the interests of constituents at the local level. 

 

The local political structure in Jember is weak in terms of institutionalizing an 

underlying structure for the development of the health and education sectors. 

However, the LGPBD shows that there has been a more positive performance in the 

structure and the quality of local electoral systems and local political participation 

and accountability. The slightly positive score indicates the existence of civil society 

in Jember. The activism of civil society has produced a role for NGOs in scrutinizing 

the local election process, as well as any other democratic mechanisms in the 

decision making process for the health and education sectors.  

 

As discussed in Chapter 7 Jember has an active, vigilant and diverse civil society 

which monitors and scrutinizes the governance of the health and education sectors. 

The performance of the structure and the quality of local electoral systems and local 

political participation and accountability in Jember is slightly better than the 

performance of the same indicators for Situbondo. The discussion in Chapter 7 has 

argued that the activism of civil society in Situbondo represented by NGOs or 
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Pesantren is pseudo as most NGOs or other civil society organizations in Situbondo 

still rely on the power of several local elites that determine their activism.  

 

One notable factor in this comparison is the performance on the nature of political 

party systems in both regencies. Scores were similarly low for Jember and 

Situbondo, which is related to the strong existing political party structure and 

authority at central government level, influencing local political party policy. As 

outlined in Chapter 7, there is a low capacity of political parties at the local level to 

respond to the people’s desires for better quality health and education services. This 

centralized party policy domination disengages political parties at the local level 

from producing a well-grounded policy response that resonates to the needs of the 

people at local government level. 

 

As outlined in Chapter 7 the strong authority of political party structures at central 

government level over the political party structure at local level is one factor that 

entrenches the type of political devolution possible with decentralization. The nature 

of political party systems in Indonesia is still largely centralized, so political parties 

at local government level do not enjoy greater political devolution since the central 

party structure still heavily dictates party policy at the local level. This has become 

one of the handicaps of political devolution in a DMG in Indonesia. 

 

In the governance of allocating resources for the health and education sectors, this 

research confirms that political parties in both localities are failing in developing 

their capacities as well as an underlying structure to respond to the interests of 

constituents at the local level. The weak capability of political party institutionalism 

in Situbondo and Jember has led political parties to neglect their grassroots interests, 

especially on the issues of governance of the health and education sectors.  

 

The lack of local government accountability in the governance of the health and 

education reflects a problem with the local political decision-making process. Such a 

lack of accountability means the policy produced by the local government and local 

political stakeholders is far from the interests of the electorate. The emergence of an 

influential local elite capture at the local level during decentralization confirms that 

political devolution does not simultaneously create systemically functioning local 
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accountability in the governance of the local health and education sectors at local 

government level. 

 

Analysis of the data demonstrates that political devolution and subsequent local 

governance with respect to the health and education sectors in both Jember and 

Situbondo are poor. This failure to devolve political control to the local level appears 

to be related to ongoing reliance on the centralized party structure. The gap of 

authority between political parties at central and local level is a crucial impediment 

in the development of local political party structures, resulting in a low quality local 

electoral system, especially for producing a local political seedbed that contributes to 

improved local participation for scrutinizing the accountability of local government. 

 

This research found that the nature of political party systems’ performance in Jember 

and Situbondo is weak (Figure 8.0.7). However, Situbondo’s indicator of the local 

political party structure is in the Fairly Good range on the barometer. This 

contradiction triggers the question of whether the low performing nature of local 

political environment is able to deliver development of the health and education 

sectors if there is a well performing local political structure.  

 

The Fairly Good performance of the local political power structure in Situbondo and 

the neutral performance in Jember do not logically correspond to the low 

performance of the nature of political party systems in both regencies. Key 

informants generally saw the influence of elites as a negative. However, they were 

able to appreciate the ability of the local political party structure to promote locally 

based programs rather than relying entirely on policy from the centralized party 

structure. This was more notable in Situbondo which had introduced the Second City 

policy.  

 

The sentiments expressed by key informants also indicate that political devolution, 

in terms of improving the quality of political party systems at local level, is still in its 

infancy. As outlined in Chapter 7 there have been unintended consequences of the 

positive performance of local political power structures in Situbondo: the escalation 

of political elites such as Kyais’ power at the local level.  
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The increasingly powerful role of local elites in determining the local political scene 

shows that the local political constellation in Situbondo is still developing. For 

example, political recruitment for local elections is through the party even though 

key informants at the local level acknowledge that winning the endorsement of a 

Kyai is more important. Principally this is because a Kyai has dominance over the 

political parties as well as the candidates in the Pilkada process. The strong position 

of Kyai as the political kingmaker in Situbondo, especially in the political 

endorsement process for Pilkada exemplifies the weak nature of local political party 

systems, and at the same time confirms that decentralization is working to some 

extent at providing a political seedbed for local political stakeholders. However, it 

has failed to produce a local political infrastructure that is unattached to the old 

structures of power, such as Kyai or Pesantren in the case of Situbondo. 

 

Azfar et al. (2004) posited that decentralization could benefit the governance of local 

government by a combination of promoting accountability, reducing corruption, and 

improving cost recovery (for more productive efficiency). Political devolution does 

not immediately effect an improvement in local government accountability, as seen 

in Jember and Situbondo, especially for advancing the structure and quality of 

political party systems and participation in the process of decision making in the 

health and education sectors. 

 

The LGDPB has shown and compared the political devolution governance 

performance of the health and education sectors in Jember and Situbondo. Table 

8.0.3 summarizes the performance scores of political devolution and highlights the 

factors that have contributed to the performance of each aspect of political 

devolution.  
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Table 8.0.3 Score and Performance Factors of Political Devolution  
Comparison of 

Political Devolution 

Performance  

Situbondo Jember 

Score Performance factors  Score  Performance factors 

Local Political Power 

Structure 

Fairly 

Good 
 The existence of the local 

political stakeholders’ 
commitment for improvement 

(Second City Policy) 

 

Neutral   Low local political and policy 

initiatives for improvement  

Structure and Quality of 
Local Electoral System 

Fairly 
Poor 

 Emergence of an influential 
local elite  

 Failure to produce a local 
political infrastructure that is 

unattached to the old structures 
of power 

Neutral  Local elections not producing 
a strong local political 

commitment focused on the 
health and education sectors. 

 Lack of connection between 
the party and specific policies 

enacted 

Nature of Political  

Party System 

Neutral  Strong existing political party 
structure and authority at 

central government level which 

influences political party policy 
at local level 

 NGOs or other civil society 

organizations in Situbondo still 

reliant on the power of several 

local elites 

Neutral  Weak party structures at local 
government level due to a 

strong central political party 

authority  

 Active, vigilant and diverse 

civil society which monitors 

and scrutinizes the 

governance of the health and 

education sectors 

Local Political 
Participation and 

Accountability 

Fairly 
Poor 

 Failure to develop an 
underlying political structure to 

respond to the interests of 
constituents at the local level 

Fairly 
Poor 

 Low accountability of policy 
making process, leading to 

failure of policy for 
representing electorate 

interests 

 

Table 8.0.3 highlights several factors that contribute to the performance of political 

devolution governance performance of the health and education sectors in Jember 

and Situbondo. The variation of scores indicates lingering factors surrounding 

aspects of political devolution that contribute to the dynamics of democratic local 

governance and their impact on the development of the local political structure, local 

electoral system, political party system and mechanism for local political 

participation and accountability.  

 

In the case of Situbondo, political devolution has managed to deliver a local 

innovation that aims to improve education and health service delivery. This was able 

to emerge due to a strong commitment of the major political stakeholder to 

improvement. However, for Jember there is an absence of strong local political 

initiatives and commitment for delivering local improvement especially for the 

health and education sectors.  

 

This variation in performance is also shown in the local electoral system in both 

regencies. In the case of Jember, the local electoral system has failed to produce a 

local political leadership that prioritizes improvement in health and education. This 

subsequently led to the weak connection between policy and parties, especially for a 
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policy that could reflect the needs of the people in these sectors. For Situbondo, the 

suboptimal results of the Pilkada for the development of health and education is 

vividly clear due to the failure of local political stakeholders to prevent the 

emergence of elites, or to develop a local political seedbed that is unattached to old 

structures of power.  

 

However, it is important to emphasize that in both regencies, the nature of political 

party systems perform similarly due to weak party structures at local government 

level and a strong central political party authority. This similarity is apparent in the 

aspect of local political participation and accountability, which reflects the fact that 

political devolution in Jember and Situbondo have failed to improve the 

accountability of the policy making process. This has led to the failure of policy to 

represent the electorate’s interests, especially for developing an underlying political 

structure to respond to the interests of constituents at the local level. 

 

In conclusion, the notion that political devolution does not produce a direct positive 

impact for the governance of allocating resources for the health and education 

sectors is apparent in both Jember and Situbondo. Although decentralization has 

been implemented for more than one decade, the democratic entities at the local 

level, such as political parties, NGOs, the media and mass organizations are still 

fragile, particularly in delivering optimal results in the participatory decision-making 

process. This weakness is especially apparent when they need to use their spheres of 

influence for improving the quality of governance in the health and education 

sectors.   

 

Jember and Situbondo present a case that political devolution runs smoothly for 

delivering an improvement to the development of local government only if political 

devolution is fully empowered by and within local political parties. The existing 

authority gap between political parties at central and local government levels is an 

impediment that reduces the opportunity for political devolution to foster local 

development. Moreover, political devolution does not improve local government 

accountability in the governance of the health and education sectors. In summary, the 

level of corruption, the elites’ influence of the decision-making process and the low 

capacity of local democratic entities to scrutinize the governance of local 



268 
 

government has resulted in decentralization failing to achieve its substantive 

objectives in Jember and Situbondo.  

 

The next section discusses the performance of administrative governance after 

decentralization for the health and education sectors in Jember and Situbondo.  

 

Figure 8.0.8 Administrative Governance Performance for the Health and Education 

Sectors in Jember and Situbondo  

 

Analysis of the data indicates, in general, that administrative decentralization as a 

consequence of Indonesian decentralization has not automatically produced 

improved quality in the local government bureaucracies in Jember and Situbondo. 

This is explained by comparing performance across three indicators: regulatory 

power of planning for local infrastructure; local human resources; and efficient and 

equitable local service delivery. 

 

Figure 8.0.8 demonstrates that key informants were less positive about efficient and 

equitable local service delivery. For both Jember and Situbondo this was perceived 
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as the weakest indicator of decentralized administrative governance. It should, 

however, be noted that in both sites this indicator was located in the neutral range 

with Jember lower than Situbondo. This is not surprising, because key informants 

reported the absence of a strong local bureaucratic innovation framework that 

focuses on improving health and education service delivery in both regencies.  

Administrative governance is slow in delivering innovative policy for improving the 

health and education sectors. In Situbondo, for example, the Second City Policy was 

initiated thirteen years after the arrival of decentralization. As outlined in Chapter 7, 

this policy confirmed that administrative governance under a DMG is able to deliver 

a locally structured policy that more closely meets the needs of the electorate.  

 

However, the absence of local bureaucracy innovation is also worsened by the low 

quality of human resources in both regencies. Although in Jember there is a slight 

advantage in the quality and number of personnel in the health and education sectors 

compared to Situbondo, key informants reported that the goal of politically 

connected teachers, for example, is to work in departmental offices rather than teach. 

Further, as it is a smaller city, Situbondo has more difficulty attracting and retaining 

highly qualified doctors, nurses and teachers. Although Jember has advantages over 

Situbondo in terms of its human resources, the absence of essential local government 

regulatory planning platforms for the development of the health and education 

sectors impacts negatively on the quality of Jember’s education sector.  

 

After decentralization the local government introduced Musrenbang (forum for 

development planning), a bottom-up approach for local citizens to drive planning. As 

an example of administrative governance it has had mixed success. As outlined in 

Chapter 5 (section 5.4.2) the Musrenbang forum in Jember produces citizen-initiated 

planning documents. However, key informants reported that these plans get lost in 

the political process. As a result most Musrenbang output ends in the hands of the 

local officials who do not respond to it. In the absence of a mechanism for 

controlling Musrenbang output documents, it is more than likely that local officials 

will tend to subscribe to the political preferences and the priorities of the Bupati 

(executive) and neglect input from the Musrenbang. 
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Administrative governance empowers the local bureaucracy with greater freedom for 

designing, allocating and executing a localized policy for improving health and 

education governance. However, it is important to highlight that in Jember and 

Situbondo local government bureaucracy is attached to and influenced by the local 

political elite, with a detrimental impact on Administrative Governance. Initially, 

lack of interest from local political stakeholders to act on Musrenbang-generated 

plans is compounded by the absence of a structured and sustainable local regulatory 

framework, which contributes to governance ineffectiveness. Local citizens, as 

reported by key informants, feel detached from the political process and despair 

about poor equitability and a lack of accessibility to public services, especially for 

better health and education. 

 

Jember and Situbondo provide a lesson on the administrative governance dimension 

of the health and education sectors in a DMG. The failure of the local government 

bureaucracy to deliver an efficient and equitable local service, reflects its lack of  

capacity in designing, formulating, and implementing well-grounded development 

programs emanating from the grassroots — the Musrenbang. As outlined in section 

5.4.2(Chapter 5) Musrenbang is a real grassroots democratic planning forum. 

However, the power of the local government as well as political stakeholders’ 

interference derails the result of these forums, potentially detaching their output from 

the people’s initial preferences. Thus, as outlined in Chapter 5 in most areas of 

Jember people are very apathetic about the Musrenbang forums. 

 

On the other hand, data demonstrates that the process for designing, formulating and 

allocating resources for health and education in the Regency of Situbondo is a 

political battleground between the Bupati and the DPRD. This is because members 

of the DPRD are entitled to Jasmas, a program that is designated for the politicians 

to fund initiatives in their electorates. Jasmas funding is included in the local 

government budget, a domain over which the Bupati has the ultimate power in 

allocating resources according to his political preferences. The interlocked position 

between the executive and the legislature on the Jasmas program adds to the general 

complexity. For this reason there are chances of interference in the process of 

allocating resources for the health and education sectors in the APBD, as reported by 

key informants. This potentially endangers several local government programs, 
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especially those resulting from Musrenbang process, as well as those relating to 

public services such as health and education.  

 

The output of the Musrenbang can be easily neglected by local political stakeholders 

due to the lost connection between the planning documents originating from 

Musrenbang being co-opted by deal making between the executive and the 

legislature on the Jasmas program. This is one of the crucial problems that trigger 

the misallocation of resources and the mismatch of budget disbursement and 

implementation for the health and education sectors. 

 

The LGDPB has compared the administrative governance performance of the health 

and education sectors in Jember and Situbondo. Table 8.0.4 summarizes this.  

 

Table 8.0.4 Score and Performance Factors of Administrative Governance 
Comparison of Administrative 

Governance Performance  

Situbondo Jember 

Score Performance factors  Score  Performance factors 

Regulatory power and planning 
of local infrastructure 

Good  Inception of the Second 
City Policy after 13 years 

of decentralization  

Neutral  Non-existence of essential local 
government innovation policy 

framework for the development 
of the health and education 

sectors 

Local human resource 
administration 

Neutral   Difficulty attracting and 
retaining highly qualified 

doctors, nurses and 

teachers  

Fairly 
Good 

 Slight advantage in the quality 
and number of staff in the 

health and education sectors  

Efficient and equitable local 

service delivery 

Neutral   Absence of strong local 

bureaucratic innovation on 
service delivery  

 Weak impact of 

Musrenbang output on 
planning 

Neutral   Absence of strong local 

bureaucratic innovation on 
service delivery 

 Weak impact of Musrenbang 

output on planning 

 

Table 8.0.4 highlights several factors that contribute to the performance of 

administrative governance performance of the health and education sectors in Jember 

and Situbondo. The variation in scores indicates factors influencing aspects of 

administrative governance that contribute to the dynamic of democratic local 

governance and its impact on the development of human resources, service delivery, 

planning and regulation for the development of health and education. 

 

For Situbondo, the attempt to deliver an improvement in health and education is 

apparent by the inception of the Second City Policy, which provided a regulatory 

framework for innovation at the local government level. This innovation occurred 
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due to strong commitment of the major political stakeholder. However, for Jember 

there was no specific or essential local government innovation policy framework for 

the development of the health and education sectors at the local level.  

 

Variation in performance was also shown in local human resources administration in 

both regencies. For Situbondo, this administration was experiencing difficulties 

attracting and retaining highly qualified doctors, nurses and teachers. These 

difficulties exaggerated the suboptimal performance of local government governance 

for developing a local bureaucratic capacity that provides adequate support for 

education and health service delivery. Despite its challenges of the low ratio of 

teachers and doctors to the population, Jember slightly edges out Situbondo in terms 

of local human resources numbers and capacity. 

 

However, it is important to underline that in both regencies, local service delivery 

has been not fully efficient and equitable. This suboptimal performance is 

contributed to by similar factors in both regencies, which amount to the absence of 

strong local bureaucratic innovation on service delivery. There were no radical 

attempts by the local governments in Jember and Situbondo to improve the quality of 

education and service delivery by any means of innovation or even fine tuning in the 

governance of the health and education sectors.  

 

In conclusion, the transfer of administrative authority from the central to local 

governments through decentralization is intended to address the problems 

surrounding the vertical imbalances between the national and local priorities in the 

process of development (Bird & Vaillancourt, 2008). Jember and Situbondo data 

explain, however, the need for providing support to the local government for 

producing more sustainable mechanisms to improve their local policy innovation. 

With a sustainable policy framework, local policy innovation will simultaneously 

improve efficiency and equitable access in local government service delivery.  

 

The next section compares the performance of local government fiscal governance 

for the health and education sectors in Jember and Situbondo. This discussion 

concludes comparisons using the three dimensions of the LGPDB. 
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Figure 8.0.9 shows that in relation to the other dimensions discussed, the overall 

performance of Jember and Situbondo on fiscal governance are quite good, 

indicating the existence of a regulatory framework for the intergovernmental fiscal 

relations between the central and local governments in a DMG.  

 

 

Figure 8.0.9 Fiscal Governance Performance of the Health and Education Sectors in 

Situbondo and Jember 

 

As outlined in the section 5.4.1 and 6.4.1 on local government budget allocation in 

(Chapters 5 and 6), the existence of central government funding for local 

governments in the form of DAU, DAK and DBH funding makes it relatively easy 

for both regencies to comply with the central government fiscal decentralization 

regulations. As a consequence of this central oversight, the overall score of local 

government fiscal governance performance falls into the range of Fairly Good on the 

barometer. 
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Since the emergence of decentralization in Indonesia, central government funding 

has played an important role for local government, particularly for the health and 

education sectors. Funding from the central government (DAU and DAK) comes with 

rigid technical guidelines (Juknis) for using the funds. In most cases these guidelines 

are sent to the local government a long time after the funding disbursement, forcing 

local governments to acquit the funds in a rush before the end of the budget year 

which opens up the potential for the local government to mismanage this funding. As 

outlined in Chapter 5, the case of Jember epitomizes the imperfect process of 

funding disbursements for strategic sectors such as health and education sector. The 

late arrival of the technical guidelines contributes to a mismatch of policy objectives 

between those set by the central government and those implemented at local 

government level.  

 

The section on local government budget allocation (section 5.4.1) implies that fiscal 

decentralization in Jember is not optimizing revenue structures and expenditure 

implementation for the benefit of the health and education sectors. In short, the late 

arrival of the Juknis from the central government results in an imperfect funding 

disbursement and indicates that the governance of administrating local revenues 

impacts suboptimal for the improvement of the health and education sectors. In 

addition, a comparison between routine administrative expenditure (salaries, 

administration and travel allowance), total local government PAD and the financial 

transfers of the central government through the DAU, DAK and DBH showed that 

both Situbondo and Jember are reliant on central government transfers.  

 

In terms of the expenditure assignment indicator, Jember and Situbondo perform 

differently. Situbondo, the smaller of the two local governments, performs at a 

neutral level when mapped on the barometer, while Jember holds a Fairly Good 

ranking. Both regencies are reliant on central funds but Jember, being larger, has a 

larger allocation for their local government budget (APBD). The imperative for 

Situbondo is to allocate the limited funds it receives on recurrent expenditure such as 

salaries, with a minimal amount allocated to capital expenditure. Jember, on the 

other hand, has some funds available for capital expenditure in the health and 

education sectors. Evidence indicates that from the early days of decentralization in 

2001 to the next phase of decentralization with local elections starting in 2004, this 
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pattern of APBD spending on the health and education sectors — predominantly on 

recurrent spending with lesser amounts on capital spending — has remained the 

same in both regencies. This spending pattern affirms that fiscal decentralization, 

instead of responding to the needs of the people for improved health and education 

services, has resulted in an ingrained increase in recurrent expenditure and minimal 

capital and infrastructure expenditure in both Jember and Situbondo. 

 

This situation arises due to Law No. 20/ 2003 on the national education system 

which requires a minimum of 20% of local government expenditure to be spent on 

education. However, there is no guidance on exactly which area of education it needs 

to be spent for. Nor are local governments encouraged to allocate more than 20% of 

their budgets to develop infrastructure. Because of these two points there are no 

innovative approaches from local government in which they can respond at a more 

local level to the shortcomings of education services. 

 

Table 8.0.5 Score and Performance Factors of Local Fiscal Governance 
 

Comparison of Local 

Government Fiscal 

Performance  

Situbondo Jember 

Score Performance factors  Score  Performance factors 

Expenditure assignment Neutral   Strictly monitored 

by central 
government fiscal 

regulation  

 Limited local 
government budget 

capacity means 
lower allocation for 

health and education 

capital expenditure 
 

Fairly 

Good  
 Strictly monitored by 

central government 
fiscal regulation  

 Adequate local 

government budget 

capacity means 

sufficient  allocation for 
health and education 

capital  expenditure 

Revenue assignment and 

local revenue administration 

Fairly good   Late arrival of 

Juknis results in a 
suboptimal impact 

for the improvement 

of the health and 
education sectors 

 Weak capacity for 
improving local 

government budget 

revenue 

Fairly 

good 
 Imperfect funding 

disbursement due to the 
late arrival of Juknis 

could trigger 

misallocation of 
resources  

 Absence of innovation 
to maximize local 

revenue   

Intergovernmental fiscal 
transfers 

Fairly good  Reliant on central 
government 

transfers, especially 

in the health and 

education sectors  

(DAK) 
 

Fairly 
good 

 Reliant on central 
government transfers, 

especially in the health 

and education sectors 

(DAK) 

 

 

The LGDPB has been used to compare the local fiscal governance performance of 

the health and education sectors in Jember and Situbondo. Table 8.0.5 summarizes 
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the performance scores of local fiscal governance and highlights the factors that have 

contributed to the performance of each aspect.  

 

Table 8.0.5 highlights that overall; the performance of both regencies in governing 

their fiscal authority is quite similar. This is because they strictly monitored and to 

comply with the central government fiscal decentralization regulations. However, 

slight score variations on expenditure assignment aspects indicate that Jember has a 

larger allocation for their local government budget (APBD). Situbondo is forced to 

allocate the limited funds it receives on recurrent expenditure, such as salaries, with 

a minimal amount allocated to capital expenditure. 

 

In maintaining their intergovernmental fiscal transfers both regencies are strictly 

monitored by the central government fiscal decentralization regulations which make 

them appear to be performing at a fairly good level. However, the central 

government transfers suboptimal impact on the improvement of the health and 

education sectors due to the imperfect funding disbursement of the late arrival of 

Juknis that could trigger misallocation of resources. Jember and Situbondo 

dependence on central government transfers, this has creates weak administrative 

capacity, which not capable to deliver an innovative policy to improve the local 

government budget revenue. 

 

In conclusion, the budget posture of Jember and Situbondo neglects the importance 

of improving spending for the development of the health and education sectors. This 

means that both regencies predominantly spend on their own administration the 

money that could be spent on delivering public services for the people. (section 5.4.1 

and 6.4.1 in Chapter 5 and 6). 

 

8.5 Conclusion  

This chapter has taken data reported in Chapters 4, 5, 6 and 7 and analyzed them 

using a merging of two models. Using Laberge et al’s (2010) bipolar scale, the 

researcher was able to compare the relative performance of the Jember and 

Situbondo local governments with Boex and Yilmaz’s (2010) framework. The result 

of combining these instruments has been the creation of a barometer (LGBDB) that 
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indicated the relative governance performance of the two local governments’ 

governance with reference to the health and education sectors under a DMG. The 

focus of mapping the values obtained from the bipolar scale was on the governance 

of local political devolution, administration and local fiscal matters for health and 

education service delivery. The LGPDB graphically indicated the level of 

governance performance of each of the regencies.  

 

For Jember, the advent of decentralization has reshaped the sphere of local 

government service delivery, especially in the health and education sectors. In terms 

of the political devolution indicators, there are several notable negative impacts of 

the arrival of decentralization. The barometer shows that political devolution has not 

had an impact on fostering development of the health and education sectors’ 

governance in Jember. This is due to four factors. The first factor is the weak 

political structure of executive, legislature and political parties in Jember for 

delivering a well-grounded policy for improving the health and education sectors. 

The second factor is the poorly functioning mechanism of the Musrenbang as a 

bottom up decision making process. The third factor is the low quality of the local 

electoral system (Pilkada), reflected by the gap between the political parties’ 

structure at central and those of these same parties at the local government level. The 

last factor is that political devolution has failed to produce a strong local political 

infrastructure that permits directly measurable citizens’ control over the crucial 

processes of allocating resources as well as improving governance of the health and 

education sectors in Jember. 

 

As one of the crucial aspects of decentralization, administrative governance produces 

notable impacts on the performance of local government governance of the health 

and education sectors. Each indicator of local administrative governance contributes 

to fostering development of the health and an education sectors in Jember, on 

average these fall in the range of Neutral to Good performance. This is due to several 

factors. First, the fragmented and opaque process of planning for the health and 

education sectors; second, the lack of policy innovation by the bureaucracy to 

improve the quality of the health and education sectors; third, the weak policy 

capacity; and fourth, the political pressure surrounding the governance of the health 

and education sectors in Jember.  
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For the aspects of local fiscal governance, the performance of each indicator in 

fostering development of the health and education sectors in Jember falls into the 

range of Fairly Good performance. However this does not mean that the performance 

of fiscal decentralization in Jember is optimal. This is due to several factors. First, 

there are strong central government regulations governing the general funding of 

local government activities. However, second, the late arrival of the funding 

technical guidelines is a loophole that potentially allows the local government to 

mismanage funding from the central government. In the case of Jember, this 

imperfect funding disbursement for such important sectors as health and education 

contributes to a mismatch of policy objectives set by the central government. Third, 

routine expenditure dominates the structure of Jember’s local government budget. 

This means Jember spends mostly on administration.  

 

For Situbondo, in the dimension of political devolution, there are several notable 

impacts of the arrival of decentralization. The LGPDB shows that political 

devolution has not had an impact on improving the governance of the health and 

education sectors. This is due to three factors. The first is the failure of political 

parties in Situbondo to institutionalize the governance of health and education as a 

priority. The second is the local elites’ habit of improving their political bargaining 

for the election, as well as advancing their power by “rent-seeking” at the local level, 

especially in the health and education sectors. The third factor involves the 

malfunctioning structure and the poor quality of local political systems, as well as 

the lack of local political participation and accountability in Situbondo. This 

malfunctioning contributes to the failure of the local political stakeholders in 

fostering development for the health and education sectors. 

 

The performance of each indicator of the LGPDB’s administrative governance in 

Situbondo is Fairly Poor. This is due to two factors. The first is the absence of a 

strong local bureaucratic regulatory planning framework during the early days of 

decentralization. The second is that administrative governance requires a strong 

political will from the local government stakeholders such as the Bupati (executive), 

legislature and the local elites. These can all play a powerful role, if politically 
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committed, to local government administration improvement, especially for fostering 

governance of the health and education sectors. 

 

On the dimension of local government fiscal governance in Situbondo, the 

performance of each indicator showed an average of Fairly Good performance. This 

is due to several factors. The first is that central government through Permendagri 

13/2006 regulates and strictly monitors the general funding of local government and 

its activities through the DAU, DAK and DBH. These rules bind all local 

governments in Indonesia, without exception, to maintain their fiscal activities in 

compliance with the central government regulations on fiscal decentralization. The 

second factor is that the major local government spending priority still remains 

routine expenditure. Most of the local government budget is heavily consumed by 

staff salaries or other routine expenditure such as travel allowances and office 

administration. The third factor is that Situbondo’s local government budget 

structure neglects the importance of improving spending for the development of the 

two prominent sectors of health and education. 

 

It is troubling that analysis has shown how decentralization is less effective because 

of the power and patronage of elites at both the local and central levels, rent seeking 

activities and poor political structures at the local level. Informants in both 

Situbondo and Jember raised concerns about transparency and accountability that 

negatively impacts on health and education service provision. The work of 

Kaufmann and colleagues (2004, 2010) suggests that these are the conditions in 

which corruption proliferates. 

 

In conclusion, the LGPDB on the health and education sectors has provided a 

comparative performance of Jember and Situbondo which shows how political, 

administrative and fiscal decentralization have reshaped the structure, the capacity, 

the structure and the posture of local government in managing the governance of two 

prominent sectors, health and education.  

 

The next chapter will discuss conclusions and recommendations, pulling together the 

main elements of the thesis: the governance of allocating resources for the health and 

education sectors (Chapters Four, Five, Six and Seven) and the local government’s 
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governance performance according to the LGPDB on these matters (Chapter Eight). 

It will also outline lessons to be learnt on the governance of allocating resources for 

health and education sector in a DMG in Indonesia, drawing from the cases of 

Jember and Situbondo. 
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Chapter 9 

Conclusion and Recommendations 

9.1 Introduction 

Throughout this thesis, the governance of allocating resources in a DMG has been 

examined in relation to the health and education sectors in democratic local 

governance settings. Decentralization has been implemented since 2000 and has 

produced different outcomes in a diverse range of localities across Indonesia. 

Decentralization brings about development at the local government level, but in 

different circumstances decentralization reform has weakened the health sector and 

resulted in varied and uneven outcomes in the education sector. Moreover, the 

specific characteristics of each locality’s democratic local governance (DLG) 

settings and their differing levels of local political, technical and managerial 

capability influence the responses of local government stakeholders to the 

decentralization policy.  

 

Available studies have concluded that decentralization reform in Indonesia affects 

local government in several ways, especially in the delivery of public services. 

However, this thesis argues that on the basis of recent developments, the governance 

of the health and education sectors in the Regencies of Jember and Situbondo has 

been supported by the central government but weakened by insufficient political 

devolution, lack of administrative innovation and poor fiscal capacity at the local 

government level. The current study shows that fostering the development of the 

health and education sectors in a decentralized mode of government (DMG) depends 

on the democratic local governance settings in each locality. 

 

Concluding the stages of data analysis (Miles et al., 2014), this chapter covers three 

functions. First, it explores key findings in the governance of allocating resources in 

Jember and Situbondo in relation to the health and education sectors. In doing so it 

draws out important factors that provide understanding of critical issues, and lessons 

based on similarities and differences (Anderson & Arsenault, 2002) taken from the 

case study of Jember and Situbondo, especially for understanding the current issues 

surrounding the governance of allocating resources in a DMG.  
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Second, it explores the findings around the governance performance of the health 

and education sectors in Jember and Situbondo. This exploration employs the three 

Local Government Performance Decentralization Barometer (LGPDB) dimensions 

of political devolution, administrative, and local fiscal governance. This instrument 

has allowed the researcher to display, in graphic form, a summary of the comparative 

performance of each of the regencies against a number of indicators. 

 

The third part of the chapter looks more widely at lessons and recommendations 

taken from this study. A lesson is derived from a given case but has potential 

generalizability to other situations and settings, the so-called “lesson learned” 

(Anderson & Arsenault, 2002; Lincoln & Guba, 1985). These lessons and 

recommendations provide an insight into ways of fostering and improving the 

governance in allocating resources for the health and education sectors, in the 

context of an Indonesian DMG, as well as any other newly democratic local 

government in a DMG setting. The following section on key findings of the study 

will launch the discussion of this chapter of conclusions and recommendations.  

 

9.2 Key Findings  

The framework of LGBPD and Blair’s (2000) democratic local governance include 

three decentralization dimensions (political devolution, administrative governance 

and local fiscal governance). The following section highlights two critical findings 

for the Indonesian local government context, specifically Jember and Situbondo, 

focusing on the governance of health and education. First, it highlights key findings 

on the specific characteristics of each locality’s levels of political devolution, 

administrative governance and local fiscal governance capability, all of which 

influence the dynamics of the health and education sector governance, in a DMG 

setting. Second, it exhibits key findings of the settings of democratic local 

governance (DLG) that play a part in the dynamics of public sector governance, 

especially the mechanism of participation for a newly democratic local government. 

 

9.2.1 Critical Issues in Jember’s and Situbondo’s Governance of Allocating Resources  

Decentralization reshaped Indonesia’s local government, and political, 

administrative and local fiscal governance landscape in ways that may not have been 
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predicted. The political devolution dimension in a DMG has shown three 

problematic issues that contribute to the governance of allocating resources for the 

health and education sectors. The first finding is the difficulty of local elections 

(Pilkada) to produce politicians who reflect and respond to citizens’ preferences for 

the improvement of the local health and education sectors. Second is the weak local 

political party structure, which has limited capacity to produce a localized political 

approach to address the health and education sectors as a top local priority in Jember 

and Situbondo. Third, political devolution has creating new elites in the local 

political sphere. These new elites hijacked the local political sphere with their 

personal interest to leverage their position and power. Therefore, several cases of 

corruption were inevitable to emerge in a DMG.  These three problems impede the 

aim of political devolution — to empower democratic local governance, especially 

for producing local political stakeholders that promote and adhere to local 

development. In the cases of Jember and Situbondo, political devolution’s weak 

performance has contributed to the absence of well-grounded governance policies 

that reflect the interests of citizens for better education and health service delivery. 

 

Findings on the dimension of administrative governance in a DMG have shown two 

important issues that affect the governance of allocating resources for the health and 

education sectors. The first issue is the lack of policy innovation on the part of the 

local government bureaucracy. This is apparent in Jember, for example, where 

education policies have not been altered since the inception of decentralization. The 

second is the fragmented and opaque processes of local government planning. 

Appeasement of citizens through a Musrenbang process that is ceremonial rather 

than a substantial, citizen-driven planning forum is typical of this.  

 

These issues have eroded the administrative governance of the health and education 

sectors due to a weak or non-existent local bureaucratic regulatory planning 

framework. Moreover, the multiple layers of the planning process, the staggering 

length of time for planning, as well as the absence of checks and balances in the 

planning process indicate a non-existent directly-measurable, citizen-controlled 

planning process, particularly for the health and education sectors. This circumstance 

confirms that decentralization has not fully empowered administrative governance at 
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the local government level in Jember or Situbondo for creating effective, localized 

bureaucratic innovations that advance the health and education sectors.  

 

The findings on the dimension of local fiscal governance in a DMG identify two 

factors crucial to the governance of allocating resources for the health and education 

sectors. The first is the absence of local policy for improving the budget posture of 

the health and education sectors’ spending. The second is the strict regulations the 

central government imposes for funding the health and education sectors.  

 

Identifying these factors confirms that decentralization has only produced a local 

government spending pattern that remains the same as the pattern prior to 

decentralization. This means that routine recurrent expenditure in the health and 

education sector remains dominant compared to capital and development 

expenditure. On the other hand, tight central government control over transfers for 

the health and education sectors is not adequate to deliver an ideal outcome for these 

sectors at the local government level. Essentially the local government is unable to 

spend funds from the central government because the Juknis, which governs this 

funding, is not sent until a much later date. As a consequence, disbursement of funds 

at the local government level is truncated and there is always a rush to spend the 

funds before the end of the budget cycle.  

 

This situation could be mitigated if the central government synchronized the 

disbursement of funds and the technical guidelines for the health and education 

sectors, dispatching them early in the budget cycle. This finding confirms that 

decentralization has not fully empowered local governments to create a fiscal 

independency that embodies a local government budget posture, fostering 

development expenditure for improvement of the health and education sectors.  

 

In conclusion, analysis of the governance for allocating resources to the health and 

education sectors in Jember and Situbondo demonstrates the importance of 

recognizing impediments and loopholes that exist in the delivery of education and 

health services. A basic precept of DMG is that democratic local governance 

provides a well-functioning local political stakeholder group that can initiate and 
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inspire the local bureaucracy to foster innovation that is attuned to effective health 

and education service delivery. In addition, in a DMG there is a need for a strong 

local government budget that is fiscally independent and not reliant on central 

government transfers, especially for the crucial health and education sectors, which 

affect all of the population at one time or another. Analysis of the data demonstrates 

that neither this basic precept nor the strong budgetary posture of local government 

actually function in Jember or Situbondo with respect to the health and education 

sectors, allowing for the abuse of governance and misappropriation of funds. 

 

9.2.2 Critical Issues in Public Sector Governance for a Newly Democratic Local 

Government  

This section extracts key findings from the study that could benefit the 

implementation of decentralization in a newly democratic local government, 

especially in the governance of the public sector. It highlights the importance of 

recognizing the mechanisms and impediments associated with democratic local 

governance in a DMG. As a growing concept for delivering development at the local 

government level, it has been proposed that decentralization provides dynamic and 

well adapted governance of the practical needs of its users. In Indonesia’s case, 

decentralization has brought radical change to the landscape of the public sector at 

the local government level, especially in health and education. The Indonesian local 

government experience for exercising decentralization in Jember and Situbondo, in 

particular, delivers insights and a comparative perspective on the actual governance 

of these sectors in a DMG.  

 

The critical findings from Jember and Situbondo afford an alternative understanding 

for any newly democratic local government. The following points on findings 

explore several working mechanisms for citizen participation that could foster good 

governance for allocating resources for the health and education sectors.  This 

exploration has enabled the researcher to comprehend the sorts of impediments that 

disrupt participation mechanisms for fostering development in a DMG. 

1. Political Parties:  The Problem of Weak Party Institutionalization in a DMG.  

The governance of allocating resources for the health and education sectors in a 

DMG requires a strong political party structure at the local level. The party will play 

an important role in developing its own local capacity, as well as an underlying 
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structure for responding to the interests of constituents. However, in Jember and 

Situbondo, political devolution has produced a weak party structure at local 

government level, notably in responding to crucial sector issues, such as health and 

education. In addition, weak institutionalized parties make governance difficult in a 

number of ways. When parties tend to rise and fall rapidly across the electoral cycle, 

it becomes difficult to hold members of parliament accountable because of a lack of 

connection between a party and specific policies enacted.  

 

Decentralization has the potential for political parties to stimulate an underlying 

structure to respond to the interests of constituents at the local level. However, 

political parties at local government level are often ill-attuned to constituents' 

interests. The limited capacity of political parties to institutionalize their 

representation of these needs leads them to neglect their grass roots interests, as is 

markedly apparent in the governance of the health and education sectors. As a result, 

legislators, as party representatives in the parliament, fail to produce a strong and 

well-grounded policy that reflects the political parties’ constituents’ interests for 

these sectors.  

2. Civil Society:  Another Venue for Capture by Local Elites  

Civil society activism is a crucial element in the people's engagement with local 

government, especially for bridging the democratic transition from a centralized to a 

fully functioning decentralized mode. Without this activism, the smooth transition to 

decentralization could never materialize. Decentralization permits greater 

participation from elements of civil society such as the NGOs and religious mass-

based organizations. Although they were not the main driving forces in the process 

of allocating resources, these civil associations have helped to moderate the 

engagement of the citizens at local government level and assisted the post-

centralized local government in developing democratization at the grassroots. 

 

On the other hand, decentralization also delivers the unintended effect of NGO 

activism at the local level. As decentralization delivers democratization, greater 

freedom has been enjoyed by NGOs at the local government level. This triggers the 

emergence of the pseudo role of the NGOs at the local government level. Their co-

option in the process creates a pseudo role, which leans heavily on the personal 
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political preferences of the NGO founder to use local government governance issues 

for his/her own political bargaining during the election (Pilkada) process as well as 

in any other venues that benefit the founder’s position. 

 

As outlined in Chapter 7 (p.164, 195-198) evidence shows those NGOs and other 

civil society groups also feel pressured and sometimes used by political elites. Thus, 

it is necessary for local political stakeholders, NGOs, or any other civil society 

institution to avoid co-option by these local elites. Such co-option aims to improve 

the elites’ political bargaining ahead of elections, as well as advancing their power in 

the process of “rent-seeking” at local level. 

3. The Media in Local Government: The Localization of a Competitive Industry  

Another aspect that has changed since the arrival of decentralization is massive 

media scrutiny at the local government level. Decentralization has transformed as 

well as localized the competition between the media in the local sphere. A growing 

number of local media organizations at the local government level could result in an 

imbalanced market mechanism for this industry at the local level. This is due to the 

unhealthy symbiotic relationship between journalists and bureaucrats. Evidence 

presented in Chapter 7 (section 7.2.5 and 7.2.9) has shown that, due to scarce 

economic resources, the local media needs local government spending to stimulate 

the local economy, and in turn, the local government bureaucrats need the media to 

for channel their interests, as well as hide issues around the mismanagement of 

public sector governance. 

 

The Jember and Situbondo experience shows that media capture by the bureaucrats 

has existed in several institutionalized audience-driven forms such as advertorials, 

commercials, or direct bribes to journalists. Under decentralization these forms of 

collusion between local government bureaucrats and journalists have expanded with 

a new role emerging for journalists as deal brokers for local government projects. 

4. Local Election Issues: Local Political Infrastructure and the Fragmented 

Relations of Political Parties and Candidates  

As has been discussed in this study, a DMG delivers profound administrative and 

political devolution at the local level, resulting in pressures from central political 

party’s authority to delegate power to non-party actors at the local level, such as 
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local leaders, bureaucrats, or even some politicians with weak ties to parties. The 

central political party’s authority entrenches the political party structure at the local 

level. Further, the strong position of non-party actors such as political kingmakers at 

local government level — especially in the endorsement of candidates to run in local 

elections — exemplifies local political infrastructure weakness. This weakness, 

however, confirms that decentralization is working to provide political seedbeds for 

local political stakeholders. Yet it has failed to produce a local political infrastructure 

unattached to the old power structure, evidenced by the persistent influence of the 

Kyai, especially in Jember and Situbondo.  

 

Local elections could potentially contribute to the fragmentation between political 

parties and candidates at the local government level. The collapsing connection 

between political parties and their candidates after the local election exhibits an 

artificial and pragmatic connection between them. In the cases of Jember and 

Situbondo, this pre-election pragmatic connection between political parties and the 

candidates in the Pilkada is misleading because it results in a non-favorable outcome 

for leveraging the Pilkada for political momentum contributing to the development 

of the health and education sectors. Further, the powerful position of local traditional 

elites as the kingmakers in the local political sphere could hinder further 

development of political infrastructure such as the political parties and parliament at 

the local level. Evidence from Jember and Situbondo has shown that in the main 

candidates running for local election do not possess any really significant power, 

other than their endorsement and the support by non-party actors, such as the Kyai.  

 

On the other hand, decentralization can deliver greater local responsibility and foster 

local government innovation on local development programs. However, the cases of 

Jember and Situbondo have shown that political bargaining between the executive 

and legislature confirms the possibility that political processes at the local level may 

be dysfunctional. Further, the case of Situbondo has indicated that elite capture of 

the governance of allocating resources in APBD is inevitable. Therefore, such 

control by the elite could only hamper the proper and transparent governance of 

allocating resources in the APBD. On the other hand, room for local innovation and 

initiation of a local development program will always remain available, even though 

the local political landscape is dysfunctional.  
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5. Political Aspect of Administrative Capability and Fiscal Capacity: Scarce 

Resources or Ineffective Decision-Making Process?  

There are two important channels for improving the effectiveness of public sector 

delivery in a DMG. These are the local government administrative capability and its 

fiscal capacity. Situbondo and Jember have provided a lesson in fostering local 

governance development, in the midst of democratic transition, limited fiscal and 

poor administrative capacity. There are three important approaches embedded in the 

planning and decision-making processes of local government for allocating resources 

in a decentralized mode of Indonesia government. These are the technocratic, 

legislative (political) and participatory planning processes. These all have different 

methods and all are employed by local governments in Indonesia. 

 

One of the important decision-making processes of Jember and Situbondo is the 

Musrenbang. This is a strategic forum at the local level. Nevertheless, the case of 

Jember shows that the implementation of the Musrenbang is somewhat vague. There 

has been resentment and pessimism among the people of Jember and Situbondo 

regarding the output of this participatory planning process. Moreover, there has been 

a general notion that the Musrenbang, as a participatory bottom-up planning process, 

has lost its core function, as it has been degraded into little more than a ceremonial 

forum. Although the Musrenbang is intended as a real grassroots democratic 

planning forum, the strong influences and interference of local government, political 

stakeholders and the bureaucratic process often derail its output, either negating or 

ignoring the people’s initial preferences.  

 

Another notable problem relating to the administrative challenges surrounding the 

governance of the health and education sectors is the interlocked position between 

the executive and the legislature members about the Jasmas program. It is obvious 

that such political bargaining around this program reduces the importance of the 

health and education sectors. Instead, evidence shows legislative members prefer to 

engage in “pork barrelling” their electorates. This political bargaining could 

endanger several local government programs, especially those emerging from the 

Musrenbang process, as well as programs relating to the public service such as the 

health and education sectors.  
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The issue of pork barrelling highlights the serious problem of the lost connections 

between the planning documents deriving from the Musrenbang to the planning 

process of the Jasmas program. This is one crucial problem that triggers the 

misallocation of resources, as well as a mismatch of budget disbursement and 

implementation for the health and education sectors. This problem could be avoided 

if the local legislature is actively involved in the budgeting process. Currently the 

legislature is failing to optimize its options for consulting with constituents in public 

forums to define community needs, or to prepare information and analyses for 

budget debates. The lost connection between the Musrenbang participatory planning 

document as well as pork barrelling interests in the process of Jasmas indicates a 

lack of credible oversight at all stages of the budgeting process by the local 

government bureaucracy and its counterpart, the local legislature. 

 

To add further complication, the output of the Musrenbang participatory planning 

and the legislature’s political planning process has to pass another layer of scrutiny 

from Bappeda (local government agency for development). Bappeda has the 

function and authority to scrutinize and dismantle the final planning document. As a 

SKPD, Bappeda plays a strategic role at local government level for evaluating 

whether the planning documents are in accordance with the long term planning 

document of its regency.  

 

Finally, the point needs to be made that the decision-making process at the local 

government level for health and education sector planning and budgeting has been 

designed to integrate bottom-up and top down approaches. Although this embraces 

the principles of participatory, accountable and democratic planning mechanisms, in 

reality it is clear that political dominance of local political stakeholders such as the 

executive and local legislature controls a greater portion of the planning and 

budgeting process for the local government budget.   

 

Claims that decentralization in Indonesia has created local governments that are 

underfunded are not accurate. Compared to India or the Philippines, for example, 

Indonesian local government is quantitatively well funded (Lewis, 2014). Further, 

claims that the ratio of routine to direct spending in a decentralized Indonesian local 

government justifies the declining quality of public service delivery in the health and 
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education sectors are also not valid when compared to the decentralization 

experiences and funding of local governments in India and the Philippines. In other 

words, Indonesian local government is adequately funded to deliver quality public 

services, especially in the health and education sectors. Thus, in terms of fiscal 

capacity, the cases of Jember and Situbondo provide the lesson that the arrival of 

decentralization has produced a local government that spends excessively on its own 

administration. 

 

The cases of Jember and Situbondo show that although local government is equipped 

with sufficient and adequate funding, decentralized fiscal authority at the local 

government level does not correspond to improvements in the quality of planning 

and decision making at this level. Finally, corruption at local government level, as 

well as the declining quality of the health and education sectors indicates lingering 

problems in both the administrative and fiscal capacities of local government in 

fostering local governance development.  

 

The following section discusses the governance performance of local government in 

allocating resources for the health and education sectors in Jember and Situbondo as 

analyzed in Chapter 8 using the LGDPB. In drawing conclusions about this 

governance performance, this section reflects on the literature that promotes 

improved governance performance as a principle of decentralization. 

 

9.3 The Governance Performance of Allocating Resources in a DMG 

One of the important features of this study is the application of the LGDPB in 

exploring the performance of the local governments of Jember and Situbondo in the 

governance of allocating resources for the health and education sectors in a DMG. 

By summarising the overall analysis using the LGDPB, this section draws 

conclusions that indicate problematic issues — and their contributing factors — that 

arise in local government governance performance in a DMG. The following figure 

is the LGDPB of health and education sector  
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Figure 9.0.1 The Governance Performance of the Health and Education Sectors the 

Regencies of Jember and Situbondo as Examples of A DMG 

 

Figure 9.0.1 illustrates that both Jember and Situbondo are failing to enjoy the great 

benefit of decentralization (Burki et al., 1999; Faguet, 2004, 2011; Falleti, 2010; 

Litvack et al., 1998; Smith, 1985; Treisman, 2002) which is to foster improvement in 

the governance performance of local government in allocating resources, for instance 

to the health and education sectors. As shown on the barometer, local government 

governance performance is uneven. For example, on the indicator of political 

devolution (the nature of political party systems, local political power structure, the 

structure and quality of local electoral systems, and local participation and 

accountability) both regencies rate Fairly Poorly. On the other hand both regencies 

have rating leaning toward Fairly Good on the indicator of local fiscal governance 

(intergovernmental fiscal relations, revenue assignment and local revenue 

administration, and expenditure assignment). The indicator of administrative 
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governance (local human resources, and efficient and equitable local service 

delivery) shows the most variation.  

 

On the indicator of regulatory power for planning Situbondo rates as Good, while in 

Jember it shows a state of stagnation. On the indicators of local human resources 

Jember’s rating is Fairly Good, edging out Situbondo which only sits at Neutral. 

Despite the variation of performance on these two indicators, there are close 

resemblances in their performance on the indicator of efficient and equitable local 

service delivery. Both regencies are performing in the Neutral range in fostering 

improvement in the governance of the health and education sectors 

 

Since both regencies rated poorly on the dimension of political devolution, it is 

worth restating and highlighting the factors that contribute to this performance.  

As outlined in Chapter 8, the study highlighted the unimpressive performance of 

political devolution for furthering advancement in the governance of the health and 

education sectors in Jember and Situbondo. 

 

However, the situation is not entirely negative for Situbondo. One initiative that 

contributed to the development of the health and education sectors in Situbondo and 

is indicative of positive performance of the local political structure is the Second 

City Policy. In the early days of decentralization Situbondo was affected by a lack of 

local political stakeholder interest for improving the quality of health and education 

service delivery. Fourteen years after the inception of decentralization the policy of 

the Second City emerged. This policy aimed to improve the health and education 

sectors by promoting sub-districts as focal points of service delivery. Without the 

development of local political structures that were able to match policies with the 

needs for better local health and education service delivery, this policy initiative 

would have failed. Second City in Situbondo provides one example of the success of 

local government governance performance that has delivered local development 

initiatives. However, its success in delivering such improved services in health and 

education is not yet proven. 

 

Another driving force that accelerated the development of local political structures in 

Situbondo is the old elite political infrastructure, such as the Kyai and Pondok 
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Pesantren, which was discussed in Chapter 7. For example, in Situbondo, the Kyai 

and Pondok Pesantren have been actively engaged in the local election process, 

notably for the endorsement of candidates. In addition, the growing scrutiny from 

civil society, such as NGOs, has positively contributed to the maturation of local 

political structures in Situbondo. However, political party systems still underperform 

in delivering well-structured and institutionalized party systems at the local level. 

The discussion in Chapter 7 covered these issues by focusing on the gap of authority 

between the political party structure at the central and the local government levels. 

 

The nature of political party systems in Indonesia is still centralized. The authority of 

the central political party impacts substantially on the development of the political 

party structure at local government level. This has been confirmed by interviews 

with one of the members of parliament in Jember indicating the absence of full 

political devolution at local government level. The party structure at central 

government level still dictates the party's policies at the local level. This prevailing 

government central power implies handicapped political devolution in a DMG in 

Indonesia. This handicapping is apparent in the failure of local political party 

structures to deliver a local political seedbed that prioritizes important local issues 

such as health and education service delivery.  

 

The performance of political devolution in Jember and Situbondo implies that it will 

be ineffectual for delivering improvement at the local level, if the nature and the 

structure of political parties are still highly centralized. This is because the gap in 

authority between political parties at central and local levels is a crucial impediment 

for the development of a local political party structure. Political devolution is also 

hampered by the low capacity of the local electoral systems to produce a local 

political seedbed that can contribute to the improvement of local participation in 

scrutinizing the accountability of local government. 

 

In addition, the lack of accountability in the governance performance of local 

government in allocating resources to the health and education sectors reflects a 

problem with the local political decision making process. Policies developed by local 

governments that lack accountability and do not respond to the interests and needs of 

citizens contribute to the disengagement and disillusionment of those citizens. The 
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capture of the political process at local level by the political elite during 

decentralization, including the issue of corruption (see Chapter 7), confirms 

administrative decentralization in Situbondo and Jember has not simultaneously 

created functioning systemic local accountability in the governance of the health and 

education sectors.   

 

As power transfers from the central to the local government level under 

decentralization, there is a greater role for the local government administrative unit. 

This administrative decentralization has actually contributed to a deteriorating 

quality of health and education service delivery in several parts of Jember and 

Situbondo. This deterioration results from the fact that administrative governance in 

both Jember and Situbondo has not produced a significant improvement in the 

quality of the local government bureaucracy. Chapters 5, 6 and 7 have demonstrated 

several impediments to the development of administrative governance relating to the 

absence of strong local bureaucratic innovation frameworks that focus on the 

development of health and education service delivery in both regencies. However, 

slow maturation in Situbondo’s local government administration has managed to 

deliver local bureaucratic policy innovation for improvements in the quality of the 

health and education sectors, as discussed in Chapter 7. 

 

Administrative governance is formally intended to offer a bottom-up approach for 

local citizen-driven planning — the Musrenbang — at local government level. The 

lessons taken from Jember and Situbondo reveal this forum is crippled and weak, 

failing to deliver planning documents that could be adopted by local government and 

local political stakeholders for local development. In addition, as has been discussed 

in Chapter 5, most of the results of the Musrenbang end at the hands of the local 

officials. Without any further mechanism for controlling the Musrenbang output 

documents, it is more than likely that local government bureaucrats will tend to 

subscribe to the political preferences of the Bupati (executive) as well as the 

legislature (political parties), rather than subscribing to the citizens' greater interests 

as written in the Musrenbang document.  
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In terms of the performance of fiscal decentralized governance in Jember and 

Situbondo, it is important to note that since Indonesian decentralization, central 

government funding has contributed a significant amount for the local government 

health and education sectors. However, in the cases of Jember and Situbondo 

decentralization has created another problem due to the late arrival of the technical 

guidelines for disbursement of such funding. As outlined in Chapters 5 and 6 this 

situation provides a loophole at local government level, creating an opportunity for 

mismanagement.  

 

On the other hand, fiscal decentralization has made little improvement on the posture 

of the local government budgets (APBD) of Situbondo and Jember. Patterns of 

APBD expenditure reveal that spending on the health and education sectors has 

remained the same in both regencies since the inception of decentralization. In 

addition, comparison between routine expenditure (salaries, administration, and 

travel allowance), total local government PAD and the transfer of central government 

funds (DAU, DAK and DBH) reveals that both Situbondo and Jember are reliant on 

central government transfers to fund health and education. This also indicates the 

low capacity of local government to exercise its fiscal powers, particularly in respect 

to local revenue-generating activities. From the experiences of Jember and 

Situbondo, the key problem emerging is that local government accountability is not 

(yet) sufficiently effective to deliver full fiscal decentralization, especially for 

improvement for the health and education sectors.  

 

In conclusion, fiscal decentralization appears to offer greater authority for the local 

government to exercise fiscal governance. However, in practice Jember and 

Situbondo have failed to maximize their local fiscal regulatory and administrative 

capacities for the development of the health and education sectors.  

 

9.4 Lessons Learned and Recommendation 

The previous section has summarized the governance and performance of two 

Indonesian local governments in exercising decentralization, with particular focus on 

the governance of allocating resources for the health and education sectors. The next 

section extracts lessons learned from the findings which provide recommendations to 

foster good governance in allocating resources for the health and education sectors, 
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in the context of the Indonesian DMG, as well as other newly democratic local 

government settings.  

 

This section will serve two functions; the first section will extract some lessons 

learned from Jember’s and Situbondo’s experiences of the governance of allocating 

resources in a DMG. The second provides recommendations about two different 

aspects. The first aspect concerns fostering effective decentralization governance in 

the context of allocating resources to the health and education sectors in an 

Indonesian DMG. The second aspect has a larger focus, emphasizing points that 

could benefit public sector governance improvement in a DMG, especially for a 

newly democratic local government context. 

  

9.4.1 Lessons Learned from Jember and Situbondo 

There are several lessons learned from the practice of decentralization in both 

regencies. The first concerns political devolution, in particular how it impacts the 

governance of the health and education sectors. In a DMG, political devolution 

should deliver the principles of democracy at the local level. In the cases of Jember 

and Situbondo, however, political devolution has delivered a weak political structure 

of executives, legislatures and political parties at the local government level. The 

results of this weakened political structure are as follows: 

 

1) It has failed to deliver well-grounded policies for improving the health and 

education sectors;  

2) It has hijacked the Musrenbang. Consequently, citizen participation in the 

planning process for the allocation of resources in the health and education 

sectors is negated;  

3) As a result of the prevailing central party domination over the local political 

party structures the local electoral system (Pilkada) is of low quality of. Poor 

local political structures have failed to enhance the local electorate processes 

in fostering development at the local level;  

4) The absence of a strong local political infrastructure does not allow directly-

measurable citizen control over the crucial governance process for allocating 

resources as well as the development of the health and education sectors; 
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5) Political parties at local government level have failed to institutionalize the 

development of health and education as priority sectors; 

6. There has been an emergence and co-option of local elites for improving their 

political bargaining power for the Pilkada (election) as well as advancing 

their power in the process of “rent-seeking” at the local level, especially in 

the health and education sectors;   

7)  Local political stakeholders fail to foster the development of the health and 

education sectors as a result of all of the above. 

Second, lessons taken from Situbondo’s and Jember’s experiences on administrative 

decentralization and its impact on the governance of the health and education sectors 

indicate that: 

1) There is a fragmented and opaque process of local government planning for 

the health and education sectors; 

2) A lack of policy innovation by the local government bureaucracy could 

negatively impact the quality of  the health and education sectors; 

3)  The low capacity of local government bureaucrats to produce policy 

initiatives could hamper local innovation for the improvement of the health 

and education sectors; 

4) As a result of pressures for local government bureaucrats to conform to the 

wishes of the Bupati (executives), administrative decentralization has failed 

to deliver political influence from the citizens. This is particularly apparent in 

the undermining of the Musrenbang as a means of planning and allocating 

resources; 

5) There has been an absence of strong local bureaucratic regulatory planning 

frameworks in both localities that has contributed to a deteriorating level of 

health and education services; 

 6) Administrative decentralization requires a strong political will from local 

government stakeholders to deliver improvements in the health and education 

sectors. These strong frameworks are largely absent in Jember and 

Situbondo. 
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Finally the last lessons taken from Situbondo and Jember’s experience are around 

fiscal decentralization and its impact on the governance of health and education. 

They can be summarized as follows:  

1) Due to strong central government regulatory controls over the funding of 

local government activities, it is relatively easy for local governments to 

maintain their fiscal policy compliance;  

2) The late arrival of the funding technical guidelines from the central 

government is a loophole that provides an opportunity for the local 

government to deliberately misuse and mismanage the earmarked funding 

from the central government as it must spend it swiftly. This potentially 

creates a mismatch between the policy objectives set by the central 

government and the expected outcome for the health and education sectors at 

the local level; 

3) Decentralization has not lead to reforms in the pattern of local government 

spending in health and education. Consequently, routine expenditure 

dominates the structure of the local government budget; 

4) Fiscal decentralization obliges the local government to exercise its fiscal 

authority at the local level. Both regencies have failed to maximize their local 

fiscal regulatory authority and administrative capacity for the development of 

the health and education sectors;  

5) There has been an absence of local government policy in both localities in 

endorsing and initiating the development of a budget position that focuses on 

the importance of improving spending for the health and education sectors. 

 

These lessons could provide further understanding of the local government 

governance of the health and education sectors in a DMG. These findings on the 

governance performance of local governments show how political, administrative 

and fiscal decentralization have reshaped the structure, the capacity and the posture 

of local government in allocating resources to two prominent sectors, health and 

education.  
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9.4.2 Fostering Governance of Allocating Resources for the Health and Education 

Sectors:  Recommendation for the Indonesian DMG 

The previous section has summarized lessons learned on the governance and 

performance of two Indonesian local governments in exercising decentralization, 

with particular focus on the governance of allocating resources for the health and 

education sectors. The next section makes recommendations based on this study’s 

findings that should foster good governance in allocating resources for the health and 

education sectors. The recommendations aim to produce effective decentralized 

governance that resonates more with local grassroot interests, as well as impacting 

positively on the governance of allocating resources to the health and education 

sectors in an Indonesian DMG.  

 

Recommendation 1 

The decentralization experiences of Jember and Situbondo explain how political 

devolution has been hijacked by the larger authority of political party structures at 

central government level. This creates a local government that has failed to respond 

to the aspirations of its citizens, and is failing to allocate its resources for a better 

quality of public service delivery, particularly in the health and education sectors.  

 

In order to improve the quality of local political structures and local elections it is 

necessary to reduce the power authority of the central party structure over local 

government parties. This means delivering full political devolution by reducing the 

role of political party structures at this central level. To achieve this, the Indonesian 

government will need to amend the current law relating to local elections (Pilkada) 

(No. 8/2015). This aims to reduce the influence of central political party authority 

over local party structures. This amendment is important since this law currently 

consolidates more power to the dominant political party structure of the central 

government. As long as this structure dominates, the growth of political party 

structures at local government level will be stunted and political devolution will 

never be accomplished in a decentralized Indonesia. 

 

Recommendation 2   

For a DMG to be successful the central government needs to foster accountability for 

local government decision making processes in the governance of allocating 

resources for the public sector. The flaws of any form of citizen-driven participatory 
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planning in a DMG are mainly the failures of its output to be adopted by the local 

government. In the cases of Jember and Situbondo most of the results of the 

Musrenbang were never made public by the local government. This has created the 

potential for the local government to neglect the planning output coming from the 

Musrenbang. Poor transparency in the governance of allocating resources for the 

health and education sectors indicates the potential for the local government and 

local political stakeholders to abuse the process of planning for their personal 

interests, as well as derailing the expected outcome of the Musrenbang from the 

needs expressed by the citizens.  

 

The problem of accountability in the planning process could be addressed by 

employing an information technology–based system to monitor the process of 

citizen-driven participatory planning forums, such as the Musrenbang. Such a 

program already operates in Indonesia in the form of Desa Online (Online Villages), 

coordinated by the Ministry of Communication. With some modifications it could 

feasibly be appropriated for use at the Musrenbang forums. The transparency 

inherent in such technology would empower local citizens and make the process of 

resource allocation more transparent.  

 

Recommendation 3   

Indonesian decentralization, exemplified in the cases of Jember and Situbondo, has 

provided some evidence that local governments tend to spend on their own 

administration in a manner that may be deemed excessive. These recurring patterns 

of local government spending existed prior to the era of decentralization in 

Indonesia. Thus, there is an urgent need to re-evaluate the intergovernmental fiscal 

relationship between the central and the local governments. This evaluation will aim 

to reduce the long-winded stages of funding disbursement from the central to local 

government sectors.  

 

Simplifying the central government’s lengthy process of distributing funds and 

associated regulatory guidelines will improve the quality of local fiscal governance 

for the health and education sectors. Perhaps the most appropriate way to achieve 

this outcome is for the technical guidelines to be prepared by the Ministry of Internal 

Affairs at the same time as the proposed local government annual budget is received 
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for review by the Ministry. This simplification of the process of funding 

disbursement will diminish the current drawn-out bureaucratic stages, without 

reducing the central government’s monetary authority over the local government 

budget.  

 

To expand the contribution of research to the study of decentralization, the next 

sections will discuss the lessons taken from the perspective of citizens’ participation 

in democratic local governance, especially the impediments surrounding the 

governance of public sectors for newly democratic countries.  

 

9.4.3 Improving the Governance of the Public Sector in a DMG: Recommendation for 

a Newly Democratic Local Government 

The previous section explored recommendations in fostering the governance of 

allocating resources for the health and education sectors in an Indonesian DMG. 

Following this exploration, this section provides set a path of guidelines on 

recommendations for improving the governance of public sectors for a newly 

democratic local government in the context of DMG: 

 

1) Improve the quality of political devolution by dismantling the control of the 

political party structure at the central government level. This includes cutting 

the authority of central political parties in local political processes such as 

local election endorsement and local parliamentary candidates’ endorsement. 

This means delivering fully functioning political devolution at the local 

government level by liberating the local political party structure from the 

political party structure at central government level, as well as developing a 

local political system of recruitment that is closely attached to its grassroots. 

Full political devolution will lead to improvement in the nature of the local 

political system to become one that is embedded with local interests, 

reflecting a greater interest in local development. 

  

2) In a DMG, it is important to employ a well-structured monitoring system that 

could mitigate the misallocation of the central government funding. This 

could be achieved by providing structured generic pre-determined guidelines 

from the central government in allocating resources for the health and 
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education sectors. For a newly democratic local government, this will reduce 

the possibility of a mismatch between the policy objectives and policy 

outcomes, resulting in improved governance of the public sector at the local 

level. However, it is possible for greater fiscal authority at the local level, if 

this fiscal capacity has already demonstrated it has been improving.  

 

3) The quality of democratic governance is closely linked to political devolution 

at the local government level. It is important to improve the quality of local 

political devolution by endorsing affirmative action in the process of 

planning the local government budget. Such affirmative action seeks to 

leverage and include the results of citizen-driven participatory planning into 

local government priorities, especially in the health and education sectors. 

This could be achieved by employing a well-structured method that uses an 

information technology-based system to foster transparency and 

accountability in the decision-making process.  

  

9.5 Concluding Remarks 

This thesis has employed a critical approach and LGDPB as an analytical framework 

in assessing the governance and performance of allocating resources for the health 

and educations sectors in Jember and Situbondo. The LGDPB framework is a 

combination of two existing models. The first is the framework of comparative 

decentralization developed by Boex and Yilmaz (2010) and the second is the 

universal local governance index model developed by PACT and Impact Alliance 

(Laberge et al., 2010). 

 

Boex and Yilmaz’(2010) framework is a means for rapidly assessing a country’s 

local public sector, including its political-administrative structures, its system of 

intergovernmental relations and the financing and functioning of decentralized local 

governments. It has enabled the researcher to measure the performance of 

decentralized governance. 

 

The universal local governance index employs a method to describe and analyse 

local governance situations, in order to develop the capacity of local actors to 

promote and sustain good governance and improve service delivery. The local 
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governance barometer index introduces a universal local governance model that 

comprises 22 sub-criteria grouped under five main criteria of good governance: 

effectiveness, transparency and rule of law, accountability, participation and civic 

engagement, and equity (Laberge et al., 2010). Input data can be qualitative and/or 

quantitative, subjective and objective, derived from multiple data sources. 

 

A result of combining these two existing models is the development of a new 

analytic framework: the local government decentralization performance barometer 

(LGDPB). This framework features important aspects of local government 

performance in a DMG — political, administrative and fiscal performance. As an 

expansion of the universal model of local governance barometer index, this model 

remains valid in any country context, although it is essential that it is transformed 

into a “specific/local model” to reflect the local context and local priorities (Laberge 

et al., 2010, p. 61). 

 

The application of LGDPB in this study has provided an analytical framework for 

assessing the governance of public sectors in a DMG. This study has demonstrated 

the functionality of this model for assessing the governance of the public sector in a 

newly decentralized local government setting. This study also complements Blair’s 

model of citizen participation in democratic local governance (2000),as well as 

expanding Boex and Yilmaz’s (2010) analytical framework with a measurement 

scale that is comprehensive in its scope, taking into account the different technical 

dimensions of decentralization, as well as the institutional and political-economic 

aspects of decentralized local governance and intergovernmental relations.  

 

A distinct feature of the LGDPB is its flexibility in capturing variations across 

countries. The scope of the assessment tool includes the state-territorial 

administrative structures and their chosen degree of decentralization. This broad 

scope could produce different outcomes at the local government level in different 

contexts. In addition, the LGDPB strengthens the measurement process by 

presenting a simple scale of performance that clarifies and converts the qualitative 

data from fieldwork and interviews into a categorized barometric performance of 

decentralization. 
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9.6 Implications of this Study 

As has been elaborated in the thesis, on the basis of recent developments in the 

Regencies of Jember and Situbondo, the governance of the health and education 

sectors has been supported by the central government but weakened by insufficient 

political devolution, lack of administrative innovation and poor fiscal capacity at the 

local government level. Fostering the development of the health and education 

sectors in a DMG depends on the democratic local governance settings in each of the 

localities in Indonesia. 

 

Investigation and fieldwork experience suggest that decentralization at the local 

government level is creating a certain level of heterogeneity and complexity in the 

local political landscape, a handicapped local administration, and local fiscal 

capacity limitations. Local governments need to recognize that exercising 

decentralization at the local government level is not only about governing public 

service delivery, but Decentralization also can also help to mitigate fallacies 

surrounding pre-conceptions regarding the benefit of decentralization for local 

government development under a DMG.  

 

The local government decentralization performance barometer was a useful tool to 

identify high or low performance of local administration in Jember and Situbondo. In 

a post-Suharto era this instrument has the potential to identify areas for improvement 

in the governance of allocating resources for the health and education sectors. The 

usefulness of the tool must also take into account that the performance of each of the 

regencies is influenced by their democratic local governance context: the existing 

local capability on one hand, and the mechanism of central and local political party 

structures and local bureaucracies on the other. 

 

Describing and examining the governance of the health and education sectors in a 

DMG in Indonesia is essential. This study has explained the importance of assessing 

the current state of decentralization and its impact on the governance of two most 

important sectors in a developing country context. A single narrow assessment could 

not be used for generalizing about the current state of decentralization in Indonesia. 

Although the locations of this study were selected to give a reasonable variety of 

geographical (urban and remote), economic (poor and resources rich), political and 
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social conditions, it is not expected that they necessarily represent other local 

governments in Indonesia. There is an ongoing need to capture and portray the recent 

state of local government governance of the health and education sectors in a 

decentralized Indonesia. 

 

Decentralization in Indonesia’s local governmental system is a transitional process 

due to the haste with which the initial legislation was passed in 1999. Indonesian 

decentralization constitutes a dynamic interaction between the central and the local 

governments which is regularly updated and is quite distinctive to that of any other 

country. The governance of local public service delivery within each of the regencies 

is likely to be unique and attached to its locality. Future research needs to understand 

local governance public service delivery, especially in a developing and diverse 

country like Indonesia by taking similiar approach as this thesis, as well as an 

ecometric a complex econometric approach for unveiling the determinant of local 

government performance on a DMG context. There is a need to take account of the 

particular constellation surrounding the democratic local governance aspects of 

decentralization, such as the dynamics of civil society and local mechanism of 

accountability. This also includes paying attention to pre-eminent factors such as the 

local political structure, local administrative capability and fiscal capacity. Carrying 

out in-depth research, such as this, is irreplaceable in examining governance of the 

public sector in a DMG.   
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Appendix I 

Time Location Research Activities  

16-22 February 

2014   

The Regency of 

Situbondo  

1. Acquiring  a research permit 

from the Situbondo  

Government research clearance 

institution (Bakesbang) 

2. Interview with Bupati (Head of 

local government) Situbondo,  

3. Interview with Wakil Bupati 

(Vice of the local government)  

4. Interview Vice Chairman of 

Situbondo Local Legislative Mr 

NWY. 

5.  Interview with the Head of local 

government health Dept. Mr AB  

6. Interview with the Head of local 

government Education Dept. Mr 

FK 

7. Interview with SHAD former 

top senior ranked bureaucrat  

Situbondo 

8. Interview with MR HDISIT, 

member of NGO in Situbondo 

 

23 February -1 

March 2014 

The Regency of 

Jember  

9. Acquiring  a  

research permit 

from the regency of 

Jember   

Government 

research clearance 

institution 

(Bakesbang) 

10. Interview with  Wakil Bupati 

(Vice of the local government) 

of Jember  

11. Interview with the Vice 

Chairman of Jember Local 

Legislative Mr MU 

12. Interview with the Head of the 

Development agency of Jember 

Mr MTR  

13. Interview with Mr EBS 

(Successor of Mr T-Head of 

Bapeda) 

14. Interview with the Head of local 

government health Dept. Mr BS, 

15. Interview with the Head of local 

government Education Dept Mr 

BH. 
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2 March 2014 Surabaya 16. Interview with Mr Rohman 

Budiyanto, Mr Redi Setiadi 

from the Jawa Pos Institute of 

Otonomy ( JPIP)  

11-18 August 2014 The Regency of 

Situbondo 

17. Interview with a member of 

local legislative of Situbondo, 

Mr HD 

18. Interview with a member of 

local legislative of Situbondo, 

FKH   

19. Gathering  a data and profile of 

Situbondo from Situbondo 

Central Bureau of Statistic  

20. Interview with Mr MAS, 

Planning and budget Staff Dept 

of Health Situbondo.  

21. Interview with Mr SMT. Staff of 

Regional Development Agency 

Planning, Situbondo. 

22. Interview with Dr S, Head of 

Puskemas XT, Situbondo,  

23. Interview with the head of SMU 

(High school) 1 PN, Mr AZ,  

24. Interview with DNA (Member 

of the Situbondo Election 

Committee),  

25. Interview with Mr N,(Head of 

Subdistrict Y, Situbondo. 

 

19- 27 August 2014 The Regency of 

Jember 

26. Gathering  a data and profile of 

Jember from Jember Central 

Bureau of Statistic  

27. Interview Mr JF, Member of 

local legislature from PKNU 

Party. 

28. Interview with Mr MD 

(Commissioner of Information 

Commission East Java 

province). 

29. Interview with  Secretary 

General of Education  

Department Mr BD,  

30. Interview with the Head of SMP 

(Middle school) 1 TR Mr MRT,  

31. Interview  with Dr EW Head of 

Puskemas (Community Health 

Service) SBR,  

32. Interview with Mr SDI, 

Planning and Budget Staff, Dept 

of Education Jember  
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33. Interview with Mr YML, Public 

relation, Dept of Health Jember  

34. Interview with Mr ZA, 

Subdistricts of Puger Planning 

and Development staff. 

35. Interview with MN HR, leader 

of religious organization 

12 -18 January 2015  The Regency of 

Situbondo 

36. Interview with Mr ES, Editor in 

chief Radar Situbondo 

37. Interview with Mr SH, NGO 

activist and Reporter for Bangsa 

Newspaper. 

38. Interview with Mr MH, Head of 

the Teacher Union-PGRI. 

39. Interview with Mr HT, Head of  

Geram  Maki (NGO),  

40. Interview with Mr SBSIT, 

Member of  PKB 

Situbondo(party), also a 

prominent leading news anchor 

in Situbondo.  

41. Interview with a member of 

local legislative of Situbondo, 

Mr HD 

19 -27 January 2015 The Regency of 

Jember 

42. Interview with Mrs ZS, News 

Reporter, Antara. 

43. Interview with Mrs EG, Member 

of Local government election 

supervision committee, Jember/ 

Local Radio Anchor. 

44. Interview with Mr, AUT, and 

News Reporter and anchor 

Radio Prosalina.  

45. Interview with Mr BL and AG, 

member of SD INPRES,(NGO).  

46. Interview with Kades (Head of 

the village)  Gumukmas, Mr 

AK.  

47. Interview with Mr AD Village 

Government agency, the regency 

of Jember 
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Appendix IV 

Semi-Structured Indicatives Question for Local Government  
Executive and the Legislature of Jember Regency 

1. Has decentralization improved public service delivery in the health and 
education sectors? 

2. How did the 7.35% improvement in economic development in Jember 
(2012) improve public service delivery in the health and education 
sectors? 

3. The life expectancy in Jember has reached to 62.84 (Years). How’s the 
local government governing and allocating funding for health services? 

4. The data (2011) shows the average number of birth is reaching 1.67% in 
Jember. How’s the local government governing and allocating funding for 
infant and maternal health services? 

5. Jember allocated 3.675.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How was the money governed and allocated 
by local government to public health institution? 

6. Jember allocated 3.675.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How the money distributed and managed by 
public health institution in Jember? 

7. Jember allocated 3.675.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How was the money prioritized by local 
government? 

8. The ratio for Puskesmas (Centre for Community Health) per 100.000 
people is 2, 1%.  How do you think this will benefit the people? 

9. There are 49 Puskesmas (Centre for Community Health) in Jember area, 
how does the local government allocate funding to the 49 Puskesmas? 

10. In 2012 Jember allocate 227.166.701.728 (Million Rupiah) for the 
education sector. How was the money distributed and managed by local 
government? 

11. In 2012 Jember allocated 227.166.701.728 (Million Rupiah) for the 
education Sector. How was the money spent by local government? 

12. In 2012 Jember allocated 227.166.701.728 (Million Rupiah) for 
education Sector. How was the funding prioritized by local government? 

13. As shown by the data, Jember the Literacy rate is 83.46% with the 
percentage of the population aged 15 years and over who can read and 
write as16, 84 %. How’s the local government allocating fund for literacy 
programs? 

14. Jember’s Human Development index ranks in 458 in Indonesia with the 
score of 64, 95. How is local government allocating funds for addressing 
the improvement of Human Development index? 

15. East Java education Index places Jember among the worsts regency in its 
education index, how is local government allocating its funding for 
improving it education index ranks? 

16. Jember’s poverty rate is the highest in East Java Province. How is the 
local government allocating funding for poverty alleviation program? 

17. On balance, what have been the success & the limitations of 
decentralization for the education and health sectors?  
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Semi-Structured Indicatives Question for Local Government Executive and 
the Legislature of Situbondo Regency 

1. Has decentralization improved public service delivery in the health and 
education sectors? 

2. How did the 6, 23 % improvement in economic development in Situbondo 
(2011) improve public service delivery in health and education sectors? 

3. The life expectancy in Situbondo has reached to 63.23 (Years). How’s the 
local government governing and allocating funding for health services? 

4. The data (2011) shows average number of birth is reaching 1.67% in 
Situbondo. How’s the local government governing and allocating funding 
for infant and maternal health services? 

5. Situbondo allocated 1.275.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How was the money governed and allocated by 
local government to public health institution? 

6. Situbondo allocated 1.275.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How was the money distributed and managed 
by public health institutions? 

7. Situbondo allocated 1.275.000.000 (Million rupiah) for Health Sector 
operational budget in 2011. How was the money prioritized by local 
government? 

8. Situbondo ratio for Puskesmas (Centre for Community Health) per 100.000 
people is 2, 62%.  How do you think of this will benefit the people? 

9. There are 17 Puskesmas (Centre for Community Health) in Situbondo area. 
How does the local government allocate the funding to the 17 Puskesmas 

10. For 2013 Situbondo allocating 469.335.035.183 (Million Rupiah) for 
education Sector.  How the money distributed and managed by local 
government? 

11. For 2013 Situbondo allocating 469.335.035.183 (Million Rupiah) for 
education Sector. How does the money will be spent by local government? 

12. For 2013 Situbondo allocating 469.335.035.183 (Million Rupiah) for 
education Sector. How was the funding prioritized by local government? 

13. As shown by the data, Situbondo the literacy rate is 78, 24 % with the 
Percentage of the population aged 15 years and over who can read and 
write as 21, 4%? How’s the local government allocating fund for literacy 
programs? 

14. Situbondo Human Development index ranks in 566 in Indonesia with the 
score of 64, 26. How is local government allocating its funds for addressing 
the improvement of Human Development index? 

15. East Java education Index places Situbondo among the worsts regency in its 
education index, How is local government is allocating its funding for the 
improvement of the education sector? 

16.  Situbondo poverty rate is 16, 23% from its population (2010). How is the 
local government allocating funding for poverty alleviation program? 

17. On balance, what have been the successes & the limitations of 
decentralization for the education and health sectors?  
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Appendix V 

Secondary instrument of questions with a bipolar scale 

Political Devolution 

1. Local Political Structure  

 

(1) Which Local Political Power Structure has a strong interest towards in 

improving health sector (policy, process, outcome) 

 

Executive                                                         Legislative

  

 

 

(2) Which Local Political Power Structure has a strong interest towards in 

education sector (policy, process, outcome) 

 

Executive                                     Legislative 

 

 

 

(3) Which local political power structure is effective in managing and overseeing 

functions related to the Health Sector? 

Executive                                     Legislative 

 

(4) Which local political power structure is effective in managing and overseeing 

functions related to the Education Sector? 

Executive                                     Legislative 

 

 

 

2. Structure and quality of local electoral systems 
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(5) The local electoral systems empowers people interest in the decision making 

process for allocating resources for health sectors? 

Not Empowering        Extremely Empowering 

(6) The local electoral systems empowers  people interest in the decision making 

process for allocating resources for education sectors? 

Not Empowering                                 Extremely Empowering 

(7) The local election result reflects the peoples interest in developing health 

sectors 

Strongly Disagree    Strongly Agree 

(8) The local election result reflects the peoples interest in developing education 

sectors 

Strongly Disagree    Strongly Agree 

3. Nature of political party systems

(9) The political party structure at central government level is centralized or 

decentralized 

Highly Centralized                         Highly decentralized 

(10) The political party structure at local government level is strong or 

weak ?  

Weak Strong 

  (11)  The decision for the candidate’s nomination for local election determined by 

the political structure at the central level (centralized) or local level (decentralized)  

Highly Centralized                        Highly decentralized 

4. Local political participation and Accountability
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(12) How often electorates party members are recalled from the local 

parliament 

Very rare  Very often 

(13) How often are initiative rights exercised by the legislator? 

Very rare Very often 

(14) Is there any direct oversight by the citizens to the executive for policy 

monitoring in health sectors. 

Not Exist and Weak Exist and Strong 

(15)  Is there any direct oversight by the citizens to the executive for 

policy monitoring in education sectors. 

Not Exist and Weak Exist and Strong 

(16) Is there any mechanism enables citizen to demand information from 

the local government. 

Not Exist and Weak   Exist and Strong 

(17) Is there any sustainable civil society's scrutiny of the Executive and 

Legislative policy to health sectors? 

Not Exist and Weak  Exist 

and Strong

(18) Is there any sustainable civil society's scrutiny of the Executive and 

Legislative policy to education sectors? 

Not Exist and Weak  Exist and Strong 
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Administrative Governance 

1. Regulatory power of planning for local infrastructure

(19) Local government possesses strong or weak regulatory planning 

authority for improving the infrastructure of Health  sector? 

Weak Strong 

(20) Local government possesses strong or weak regulatory planning 

authority for improving the infrastructure of Education sector? 

Weak Strong 

(21) Local government is effectively managing the infrastructure of health 

sector? 

Not Effective   Very Effective 

(22) Local government is effectively managing the infrastructure of 

education sector? 

Not Effective   Very Effective 

2. Local human resource Administration

(23) Local government's ability for providing Health sector staff payment 

from Locally-Generated Revenue is strong or weak? 

Weak strong 

(24) Local government's ability for providing Education sector staff 

payment from Locally-Generated Revenue is strong or weak? 

Weak  Strong 
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(25) Local Government independence for controlling and removing 

surplus stuff for health sector's staff strong or weak? 

Weak           Strong 

(26) Local Government independence for controlling and removing 

surplus stuff for education sector's staff strong or weak? 

Weak Strong 

(27) Is there any local government remote and local allowances for health 

sectors Staff? 

None exist and weak Exist and strong 

(28) Are there any local government remote and local allowances for 

education sectors Staff? 

Non exist and weak  Exist and strong 

(29) Local government independence on health staff recruitment is strong 

or weak? 

Weak Strong 

(30) Local government independence on education staff recruitment is 

strong or weak? 

Weak Strong 

3. Efficient and equitable local service delivery

(31) Is the local government providing an accessible public service delivery for the 

health sector? 

Not accessible                                            Very accessible  
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(32) Is the local government provides an accessible public service delivery 

for  the education sector 

Not accessible   Very accessible 

(33) Is the local government provides an efficient public service delivery 

for the health sector 

Not efficient   Very efficient 

(34) Is the local government provides an efficient public service delivery 

for education sector 

Not efficient   Very efficient 

(35) Is the local government provides an equitable public service delivery 

for health sector 

Not equitable  Very equitable 

(36) Is the local government provides an equitable public service delivery 

education sector 

Not equitable   Very equitable 

Fiscal Governance 

1. Expenditure Assignments

(37) Local government expenditure assignment for health sector reflects 

strong or weak preferences of citizens' interest 

Weak          Strong 

(38) Local government expenditure assignment for education sector 

reflects strong or weak preferences of citizens' interest 

Weak Strong 
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(39) Is the local government effectively performs the exclusive function 

(delivering and financing public service from own sources at the local level) 

for health sector 

Not effectively Very effectively 

(40) Is the local government effectively performs the exclusive function 

(delivering and financing public service from own sources at the local level) 

for education sector 

Not effectively Very effectively 

(41) Is the local government effectively performing the concurrent 

function (providing public service locally, but funding by central 

government) for health sector 

Not effectively Very effectively 

(42) Is the local government effectively performing the concurrent 

function (providing public service locally, but funding by central 

government) for education sector 

Not effectively Very effectively 

2. Revenue Assignments and Local Revenue Administration

(43) Is the local government performing an effective role in maintaining 

local government revenue collection and utilization? 

Not effective   Very effective 

(44) Is the local government effectively maintaining the local revenue 

collection and utilization in accordance with health sector priority?  

Not effective  Very effective 

(45) Is the local government effectively maintaining the local revenue 

collection and utilization in accordance with education sector priority?  
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Not effective  Very effective 

3. Intergovernmental Relations

(46) Is there any local government regulation in which the total amount of 

transfer from the central government is decided? 

Non Exist and Weak  Exist and Strong 

(47) Is the local government regulation on the allocation of transfer from 

the central government to the local government department is well or poorly 

implemented at local level. 

Very poorly implemented  Very well implemented 

(48) Does the local government effectively allocate the earmarked transfer 

for the health sector from the central government to the health sector at local 

level 

Not effective                                                          Very effective 

(49) Does the local government effectively allocate the earmarked transfer 

for the education sector from the central government to the education sector 

at local level 

Not effective                                                          Very effective 
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Appendix VI 

PLAIN LANGUANGE STATEMENT 

Title of the project: The Governance of Allocating Resources for the Health and Education 

Sectors in a Decentralized Mode of Government: A case study of Jember and Situbondo 

Principle investigator: Rachmat Hidayat 

The purpose of the study: The research aims to understand the local government 

governance  of allocating resources  for the health and education sectors in a decentralized 

mode of government in the context of Indonesia. 

Benefits of the study: This study will make a significant contribution to the field of 

public policy with the respect to decentralization study. It provides an understanding 

of the governance of allocating resources in the health and education sectors at local 

government level. 

How have you been selected : You have been selected because you are a policy maker 

and/or a policy implementator, or a member of Civil Society at local government level. 

What would be expected of you: I would like to record an audio and video interview with 

you in the Indonesian language regarding the governance of local government in allocating 

its resources to the health and/or education sectors. I would also like you to provide a copy 

of your annual report, and your permission to study relevant policy documents. Your 

participation is voluntary and there is no financial compensation for your involvement. 

Discomfort/risk: I recognize that some issues may be uncomfortable and sensitive for you. I 

want to encourage you to answer all the questions and respond to the issues as you perceive 

them. 

Confidentiality: Your participation is completely confidential. All of the data, including 

interview, and notes will be kept fully confidential, to be heard or read only by the 

researcher in this project. For the purpose of the thesis, presentation and publications I will 

use direct quotes, but I will provide a pseudonym to protect your anonymity when giving 

any information that would refer directly to you.  
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Results of the study: If you would like them, I will provide a hard written copy of 

reports or publications resulting from this study. 

Contact information:if you have any questions or complaints about this study, you 

can contact the principal researcher or the Human Research Ethics Committee of 

Charles Darwin University. The Researcher: Rachmat Hidayat; email 

rachmat.hidayat@cdu.edu.au  phone +61 8 8946 7657; +61423414909. The Human 

Research Ethics committee of Charles Darwin University; email; 

cduethics@cdu.edu.au  phone +61 8 8946 6498 or mail the Research office, Charles 

Darwin University, Darwin NT 0909. This project has been approved by the Charles Darwin 

University Human Research Ethics Committee. The Approval Number is H13083 

If, during the course of the project, you have any concerns about the project or the researcher, you may 

contact the Executive Officer of the Charles Darwin University Human Research Ethics Committee, 

who is not connected with this project and who can pass on your concerns to appropriate officers 

within the University. The Executive Officer can be contacted on 08 8946 6498 or by email:cdu-

ethics@cdu.edu.au. 
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Appendix VII 

1. Law Number 17/ 2003 on State Budget,

2. Law Number 1/2004 on State Treasury,

3. Law Number 25/2004 on the System of National Development Planning,

4. Law Number 32/2004 on Local Government,

5. Central Government Regulation (PP) Number 58/2006 on Local

Government Financial Management,

6. Central Government Regulation (PP) Number 38/2007 on Division of

arrangement between local, provincial an central government,

7. Central Government Regulation (PP) Number 41/2007 on Local Government

institution,

8. Central Government Regulation (PP) Number 6/2008 on Evaluation and

Guidelines of local government management,

9. Central Government Regulation (PP) Number 8/2008 on Stages, Drafting ,

controlling and the evaluation of Local Government development planning

and implementation.
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Appendix VIII 

 

Bipolar Scoring Conversion and Key Informant score compilation and 

conversion 

Note: This conversion processed using Microsoft Excel, within the veracity of every 

decimal number only has one fractional part  

Step 1: Find the key informant average score. Key informant would rate their answer 

from -4 (lowest level) to 4 (highest level). There are 15 informants in this case study 

for each regency.  

Step 2:  Converting the key informant average score by adding constant value of 4 

Step 3: The value from step 2 is the base score for producing the Performance value 

(see the following integer and Fractional part table conversion below). Each of the 

Integer and Fractional part will be added for the final performance score. For 

example, if the average score from step 2 is 3.6 then 3 is the integer and 6 is the 

fractional part,  the integer value for 3 is -0.25 and the fractional part value for 6 is 

+0.15, this will make the total performance value equal to -0.10 

 

 

The following page will display the key-informant bipolar scale score (key informant 

1 -15) for Jember and Situbondo 
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Key Informant Score: Jember 
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A compilation of Average key informant score: Jember 
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Jember Key Informant Score Compilation and Score Conversion 

Step 1 Step 2 Step 3 

Dimension Indicator Question Average 
Informant 

Score

Average 
Indicator score 

Conversion  

Performance Value 

Political 

Devolution Local Power 

structure 

1 0.3 

-0.4+4=3.6 -0.25+0.15=-0.10 
2 0.0 

3 -0.7 

4 -1.0 

Structure and 

quality of local 

electoral systems 

5 1.3 

0.4+4=4.4 0+0.10=+0.10 
6 0.2 

7 0.1 

8 0.1 

Nature of 

political party 

systems 

9 3.9 

-0.2+4=3.8 -0.25+0.20=-0.05 10 -1.8 

11 -2.8 

Local political 

participation and 

Accountability 

12 -2.9 

0.4+4=4.4 0+0.10=+0.10 

13 2.7 

14 0.0 

15 0.0 

16 0.1 

17 0.4 

18 2.5 

Administrativ

e 

Decentralized 

Governance 

Regulatory 

power of 

planning for local 

infrastructure 

19 -0.2 

0.4+4=4.4 0+0.10=+0.10 
20 0.0 

21 1.7 

22 0.0 

Local Human 

Resources 

23 -1.7 

1+4=5 0+0.25=+0.25 

24 -2.0 

25 3.5 

26 3.7 

27 -0.8 

28 -0.5 

29 3.9 

30 1.6 

Efficient and 

equitable local 

service delivery 

31 0.1 

-0.4+4=3.6 -0.25+0.15= -0.10 

32 -0.9 

33 -0.3 

34 -0.1 

35 -0.6 

36 -0.9 

Local 

Government 

Fiscal 

Governance 

Expenditure 

Assignments 

37 1.9 

1+4=5 0.25 

38 2.2 

39 -0.9 

40 -1.0 

41 1.5 

42 2.0 
Revenue 

Assignments and 

Local Revenue 

Administration 

43 1.3 

0+0.20= 0.20 44 1.4 

45 -0.1 
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Situbondo Key Informant Score 

 

 

 

 

 

 

 

 

 

 

 

 

 

 46 1.7 
 
 

0.8+4=4.8 

 
 

0+0.20=+0.20 

47 2.1 

48 -0.7 

49 0.1 
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Average key informant score: Situbondo 
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Situbondo Key Informant Score Compilation and Conversion 


