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1.1 Moving away from the center and the resurgence of local 
governments: an overview

Decentralization has become one of the most important topics in academic 
debates and policy innovations on governance in both developed and 
developing countries. The shifting of authority from central government 
to lower levels of government institutions is conducted as an important 
institutional reform to address a wide range of policy issues and to achieve a 
variety of state goals. For instance, development agencies and international 
donors, such as the World Bank and United Nations Development 
Programme, have been advising decentralization as a framework to 
promote democratic accountability and to improve local development, 
particularly in the delivery of public goods and services (World Bank, 
2000; Crook & Manor, 2000). Moreover, decentralization is also adopted 
as an instrument to maintain unity and integration due to the political 
tensions in multi-ethnic countries (Ghai, 2000; Bardhan, 2002), as a 
response to changing economic circumstances (Devas, 1997; Bardhan, 
2002), and as a policy tool to adapt to regionalization, globalization, and 
urbanization (Rondinelli, 1989; Hooghe & Marks, 2003; McCallion, 
2007).

Advocates of decentralization argue from a theoretical perspective 
that greater autonomy at the sub-national level could enhance democratic 
accountability by encouraging local authorities to be directly responsible 
for their actions to local citizens (Agrawal & Ribbot, 1999; Manor, 1999; 
Blair, 2000; Cheema, 2007; Grindle, 2007). Decentralization is also 
indicated to have a potential benefit on the provision of public services by 
opening a broader opportunity for local citizens to participate in designing 
and implementing policy. Therefore, the policy could potentially be tailored 
to local preferences and needs (Blair, 2000; Devas & Grant, 2003; Faguet, 
2004; Grindle, 2007). Despite these optimistic arguments, skeptical 
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critics counter that the relatively smaller scale of local government makes it 
more susceptible to capture by local elites (Bardhan & Mookherjee, 2006; 
Faguet 2014). The devolution of power to subnational governments might 
also augment distributional conflicts, foster subnational authoritarianism, 
exacerbate patronage and be accompanied by more corruption at the 
local rather than at the national level (Prud’homme, 1995; Faguet, 2014; 
Falleti, 2005). 

The contradictory arguments on decentralization above indicate 
that decentralization is not a panacea for all problems regarding governance 
(Prud’homme, 1995; Agrawal & Ostrom, 2001). The potential benefits 
of decentralization as an institutional framework to enhance local 
democratization and to improve the provision of public services does 
not always mean that the establishment and implementation of the 
framework will generate the expected results because the effectiveness 
of decentralization is dependent on a number of specific and contextual 
factors (Bardhan, 2002; Treisman, 2007; Mookherjee, 2015; Green, 2015). 
For instance, political decentralization through the establishment of local 
elections is projected to better balance autonomy and accountability, by 
allowing local constituents to directly select, or sanction, the candidates 
for local executive leaders or council members (Crook & Manor, 2000; 
Yilmaz, et al., 2010). However, its effectiveness depends on the extent to 
which the election is freely and fairly conducted (Ribot, 1999; Albornoz 
& Cabrales, 2013), the availability of information about the range of 
candidates on offer (Fukuyama, 2015), and the ability of voters to monitor 
the candidates’ performance in office (Fearon, 1999). Furthermore, the 
relationship between democratic decentralization through periodic local 
elections and the quality of government is still a matter of debate (Acemoglu 
& Robinson, 2012; Fukuyama, 2015). Having regular local elections do 
not guarantee that the local governments will govern effectively as the 
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democratically elected governments might fail in providing what the 
voters want, such as delivering basic public services like education, health, 
and infrastructure (Fukuyama, 2012, 2015). Therefore, the analysis 
of decentralization is not limited to how decentralization may enhance 
accountability, but instead also focuses on how greater authority granted 
by the central government, and the legitimacy gained from local elections, 
can be exercised and transformed by local governments into good local 
governance indicated by, for example, responsiveness, transparency, 
accountability, and the rule of law. 

Ultimately, despite all the underlying motivations and objectives 
a state desires to achieve, decentralization has shifted state authority from 
the center to the periphery. As a result, decentralized local governments 
now play a pivotal role in planning and managing a number of critical 
government tasks and functions. Positioning the local government as the 
central actor in formulating, implementing, and enforcing policy, and in 
delivering public goods and services within specific geographical boundaries 
is therefore related to the territorial dimension of decentralization, which 
will be discussed in the next section.

1.2 Linking decentralization, governance, and geography

The ideas of decentralization and governance come with a wide array 
of concepts and definitions that are nonetheless interlinked. Although 
governance has also been used by the private sector, for example in the 
term “corporate governance”, the concept of governance has oftentimes 
been associated with government, that is, the way the government exercises 
its authority to make, apply and adjudicate rules to achieve a wide variety 
of goals (Peters, 2011). Furthermore, due to the globalization that shapes 
international economic interaction as well as technological innovations 
that lead societies to become more interconnected, the idea of governance 
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has expanded to include international governance and self-organizing 
governance (Cheema & Rondinelli, 2007; Fukuyama, 2015, 2016). 
International governance is driven by new mechanisms of international 
cooperation, which may not always have states as the main actors but are 
instead managed by organizations somewhat outside of the state system. 
For instance, regional intergovernmental organizations, multinational 
corporations, and transnational financial institutions (Cheema & 
Rondinelli, 2007; Fukuyama, 2016). The other type of governance is self-
organizing or network governance, that is, the delivery of government 
functions by non-state actors, such as the private sector, civil society, and 
society in general (Ostrom, 2005; Tortajada, 2010;  Fukuyama, 2015, 
2016). Although the latter two governance systems are implemented at 
different territorial levels (international versus domestic), they share the 
same concept, namely governance without government (Fukuyama, 
2015). In the same manner, along with the evolution of the concept of 
governance, the concept of decentralization has also expanded to refer 
not only to the distribution of authority, responsibility and resources 
within governments but also the sharing of authority and resources 
for policy making within society (Cheema & Rondinelli, 2007). This 
definition implies that authority and action may not only be transferred 
to the government organizations at different territorial or administrative 
levels but also to the private sector and non-governmental organizations 
(Cheema & Rondinelli, 2007; Chien, 2010). 

Nevertheless, the transfer of authority from the state to the 
private sector or society is also problematic because the private sector and 
society consist of heterogeneous groups with varied interests and complex 
relationships (Crook & Manor, 2000; Tortajada, 2010). As for impact, 
since collective governance through negotiations in societal networks 
cannot always be easily conducted and concluded, the involvement of 
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a wide range of actors may encounter difficulties in reaching conclusive 
and actionable decisions (Peter, 2011). Furthermore, the outsourcing 
of government functions to the private sector and network society also 
raises question as to how accountability is achieved to ensure that tasks 
and functions that have been delegated are objectively, adequately, and 
equitably performed (Crook & Manor, 2000; Tortajada, 2010; Fukuyama, 
2015). In contrast to the government officials who are democratically 
legitimated to carry out their functions and are responsible for their 
performance to the constituents through various formal accountability 
mechanisms, the mechanism of accountability of these non-government 
bodies is unclear and thus enforcement may be problematic (Crook & 
Manor, 2000; Mehrotra, 2005; Peter, 2011; Fukuyama, 2016).

For these reasons, governance in this study is defined as a 
government’s ability to exercise its legitimate authority to design, 
implement and enforce rules, as well as to ensure the delivery of basic 
public services (Fukuyama, 2013, 2015, 2016). Correspondingly, since 
this study focusses on the important role of governments in managing 
public functions, decentralization in this study is thus specified as the 
intergovernmental distribution of certain public functions from the central 
government to the subordinate levels of government, namely district/city 
governments (Manor, 1999; Faguet & Sanchez, 2008; Faguet, 2014). 

Furthermore, viewing decentralization in terms of moving the 
authority “away from the center” (Macmahon, 1961, p.15) as an attempt 
to “bring government closer to the people” (Buire, 2011) draws attention 
to the concept of scale that establishes the linkage between decentralization 
and geography. Scale refers to the size of a jurisdiction and to the scope 
of its territory (Termeer, Dewulf & Lieshout, 2010). In relation to 
decentralization, this definition can be observed in at least three related 
ways. First, decentralization is influenced by the intrinsic importance of the 
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territorial dimension whereby the creation of administrative boundaries 
shapes the spatial and organizational structure of government tiers, 
which further determines where the authority will be allocated (Cohen 
& Peterson, 1999; Hutchcroft, 2001; Ivanyna & Shah, 2012). Spatial 
structure is the territorial division of a country, such as national, provincial, 
district/city, sub-district, and village territories, whereas organizational 
structure is the establishment of government administrative structure 
at each spatial level (Cohen & Peterson, 1999; Yüksel et al., 2005). In 
practice, it is implemented differently in many countries. Some countries 
establish the government structure in every territorial division while some 
countries limit the division of local government and its autonomy only 
down to the municipal (district/city) level. 

Second, the connection between decentralization and geography 
corresponds to the size of local governments in terms of the area and 
population that contributes to the efficiency and effectiveness of public 
service provision (Ivanyna & Shah, 2012). Basic public services and 
facilities such as health care centers and primary schools should be 
available and delivered to the entire population in the district capital as 
well as in the hinterland (Cohen & Peterson, 1999). However, due to the 
vast territory and varied population density, these services are potentially 
difficult to be provided and operated by the district/city governments in 
the capital alone. Therefore, to increase the coverage of services and to 
reduce distance, the delivery of services at the sub district or village level 
are often managed by service providers (e.g. schools or primary health 
care centers) that are located near to the service users. Wallace Oates 
(1972, p.55) argued that “each public service should be provided by the 
jurisdiction having control over the minimum geographic area that would 
internalize benefits and costs of such provision.” Nevertheless, when 
decentralization is limited only to the district/city level, these providers 
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have no autonomy and are subordinate to the certain local government’s 
departments that are based in the district/city capital. As a result and in 
spite of the establishment of public service providers at the sub-district/
village level, which are intended to increase accessibility by reducing the 
populations’ distance from the service facilities, distance between district/
city governments and public service providers is also created, which might 
give rise to coordination and monitoring problems. 

Third, the relation between decentralization and geography 
converges on the distribution of service providers. In his first law of 
geography, W.R. Tobler (1970, p.236) points out that “everything is related 
to everything else, but near things are more related than distant things.” 
For the same reason, the establishment of local government agencies as 
service providers that are territorially and structurally subordinate to the 
autonomous district/city governments is designated to provide services 
close to the community. However, this raises the question of if the closeness 
of services to the people is important, how close is close enough? (Ivanyna 
& Shah, 2012). In many cases, the spatial view of decentralization is 
primarily focused on the transfer of centrally produced and provided 
public goods and services to local-level units without really considering 
how the public sector tasks that have been transferred are compatible 
with the tiers of local government administrative structure and the size 
of local government in terms of its geographical scope and population 
size (Cohen & Peterson, 1999; Ivanyna & Shah, 2012). Consequently, 
in the distribution of services, this creates a tendency to locate the service 
providers solely on the basis of administrative boundaries due to the 
necessity of having clear distinctions between the levels of government and 
a clear division of tasks and responsibilities (Termeer, Dewulf & Lieshout, 
2010). However, public goods and services are not all of the same scale 
and due to distance and externalities, the rigidity of layered governmental 
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systems might raise governance problems when scales of public goods do 
not correspond with the territorial boundaries of governmental authorities 
(Termeer, Dewulf & Lieshout, 2010).

In essence, the links between decentralization, governance, 
and geography are embodied in terms of local governance and scale. 
Decentralization is one of the formal governance structures that emphasizes 
the greater role of local governments in arranging government functions, 
in general and in providing public services, in particular. Furthermore, 
the analysis on decentralization cannot be isolated from the concept of 
scale. This is because the tiers of government (e.g. provincial, district, 
sub-district, and village) and the government size (population and area) 
could shape the spatial and jurisdictional scale of local governments which 
matter for the effectiveness and efficiency of public service delivery.

1.3 Understanding decentralization as a principal-agent relationship

As explained above, decentralization is related to the concept of scale in 
terms of jurisdictional scale (the division of government tiers) and spatial 
scale (area and population size). Decentralization can, therefore, be 
perceived structurally as the transfer of governmental tasks and functions 
from the higher to lower level of governments (Cohen & Peterson, 1999; 
Termeer, Dewulf & Lieshout, 2010) and spatially from the larger to the 
smaller geographical areas and populations (Ivanyna & Shah, 2012). 
These hierarchical administrative and spatial structures indicate that 
the national government stands as the highest authority that delegates 
power and grants a certain degree of autonomy to the local governments. 
This mode of governing thus allows us to conceptualize decentralization 
as an agency relationship whereby the local government is an agent that 
is acting to perform services and/or make a decision on behalf of the 
central government as the principal. Furthermore, the agency relation in 
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decentralization is developed not only between the central government 
and the local government but also at the local level between elected officials 
(governors, district heads/city mayors, local legislators) as local principals 
and local government bureaucrats as the agents. The implementation 
of political decentralization through direct local elections as a means of 
promoting local democracy implies an agency relation between the local 
government as the agent and the local citizens as the principals (Hutchcroft, 
2001; Cheema, 2007). Furthermore, in the provision of public services, 
an agency relation exists between local governments (principals) that 
delegate authority to public service providers (agents) to deliver certain 
public services such as education, health or clean water (Bossert, 1998; 
Box, 1999, Kiser, 1999).

For a well-functioning agency relation, a principal requires 
a control system to verify whether the agents perform for themselves 
or act in the favor of the principal (Bossert, 1998; Kiser, 1999). The 
principal might experience controlling problems when (1) the principal 
and the agent have different goals due to the self-interest of the agent 
and (2) the agent has better information about her action and in effect, 
the principal cannot determine whether or not the agent has performed 
appropriately (Eisendhart, 1989; Kiser, 1999). The major issues are thus 
how the principal controls the agents to whom she delegates the authority 
to implement policy (Kiser, 1999) and what governance mechanisms are 
used by the principal to control the agents’ actions (Panda & Leepsa, 
2017). This study is particularly interested in exploring these issues 
in order to understand the agency problems and its impact on public 
service provision and democratic accountability after the establishment of 
decentralization in Indonesia. 
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1.4 Decentralization in Indonesia and the case study of Papua and 
West Papua

Decentralization in Indonesia is motivated primarily as a response to political 
problems. It has been a reaction to a highly centralistic and authoritarian 
government system during the President Suharto regime, known as the 
period of New Order, which continued for more than 32 years. During 
that period (1965-1998), the central government exercised a centralized 
form of command and control of political authority, local government 
systems and development processes. This centralized governance system 
resulted in inequality of development between the provinces in Java and 
provinces outside of Java, particularly the provinces in the eastern part 
of Indonesia. Furthermore, the centralized control of natural resources 
by the central government also triggered secession movements in regions 
with abundant natural resources such as Aceh, Riau, East Kalimantan, 
and Papua. Reforms in 1998 followed the stepping down of President 
Suharto and the separation of East Timor from Indonesia in 1999 raised 
political tension between the central government and local governments 
due to the demand of some provinces to separate from the unitary state of 
the Republic of Indonesia. 

The central government reacted by enacting Law 22/1999 on 
local autonomy which provides a wide-ranging devolution of authority 
to local governments. The authority concerning international affairs, 
defense, monetary policy, religious affairs, and the judiciary is, however, 
exempt. The central government expected that this policy would reduce 
the political tension with the local governments. Nevertheless, in Papua, 
the problem was much more complex because the local elites were not 
in favor of the decentralization policy (Pratikno, 2005; Hadiz, 2005). 
After a national dialogue between 100 Papua delegations and President 
Bacharuddin Jusuf Habibie that failed to reach a compromise in February 
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1999, the second Papuan congress in 2000 resulted in the foundation 
of the Papuan Presidium Council which called for secession from 
Indonesia (Widjojo, 2008). The government then addressed this problem 
by providing greater political, administrative, and fiscal authority in the 
form of “special autonomy” to the Papua province through the issuance 
of Law 21/2001 (see Table 1.1). This law acknowledged that neither the 
development nor the exploration of natural resources in Papua have been 
able to improve the welfare of the indigenous people. For these reasons, 
special autonomy was established to accelerate economic development and 
to enhance the welfare of the Papuan people, to improve the equality and 
equity of development with other provinces in Indonesia, and to uphold 
the rule of law and human rights in Papua. 

This special autonomy in Papua and West Papua has been in 
place for more than a decade, since 2001, with, however, insignificant 
results. In 2019, from a total of 34 provinces in Indonesia, Papua and West 
Papua still had the lowest human development index (HDI), with scores 
of 60.84 and 64.70, respectively, while the national HDI reached 71.92 
from the maximum of 100 (Central Statistics Bureau of Indonesia, 2019).1 
Furthermore, the poverty rates in Papua and West Papua were the highest 
in Indonesia. In 2019, the poverty percentage in Papua was 26.55 % and 
21.51 % in West Papua, compared to the national percentage of only 9.22 
% (Central Statistics Bureau of Indonesia, 2019). Rampant corruption 
(Djojosoekarto, 2008; Firman, 2009; Nolan et al., 2014; Anderson, 
2015), inter and intra-ethnic tensions due to local political and economic 
competition (Widjojo, 2008; Nolan et al., 2014; Anderson, 2015), and 
policy problems between national and local regulations (Djojosoekarto 

1 The Human Development Index (HDI) is a summary measure of average achievement in the following 
three key dimensions of human development: a long and healthy life, being knowledgeable, and have a 
decent standard of living. The dimensions were measured by the health dimension (life expectancy at birth), 
education dimensions (mean years and expected years of schooling), and the standard of living by expenditure 
per capita (United Nations Development Programme, 2019).
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et al., 2008) are some of the major development constraints in these two 
provinces. In addition to the physical barriers to improving infrastructure 
development, the other constraint for decentralization and regional 
development in Papua and West Papua is the lack of capacity of local 
governments (Resosudarmo et al., 2014).  

Chapter 1    Introduction 26



Table 1.1 A comparison of general autonomy and special autonomy
Authority General Autonomy Special Autonomy
Political 1. No cultural 

representative 
institutions.

2. All, irrespective of 
ethnic background 
can be candidates 
for governor and 
vice governor.

3. No local political 
parties.

1. The establishment of Papuan People 
Assembly (Majelis Rakyat Papua) 
as the Cultural Representative of 
Papuans.

2. As one of the requirements, only 
Papuan natives may be a candidate 
for governor and vice governor. 

3. The establishment of local political 
parties and the priority for Papuans 
to be recruited as local party 
members.

Administrative 1. P r o v i n c i a l 
r e g u l a t i o n 
(peraturan daerah 
provinsi).

2. No customary 
courts. 

1. Provincial regulation.

2. Special provincial regulation 
(peraturan daerah khusus).

3. Customary courts (pengadilan adat).

Fiscal 1. Revenue sharing 
fund of oil mining 
(Dana Bagi Hasil 
P e r t a m b a n g a n 
Minyak Bumi): 
15%.

2. Revenue sharing 
fund of gas mining 
(Dana Bagi Hasil 
Pertambangan Gas 
Alam): 30%

1. Revenue sharing fund of oil mining: 
a) 2001-2026: 70%
b) 2027 onwards: 50%

2. Revenue sharing fund of gas mining: 
a) 2001-2026: 70 %
b) 2027 onwards: 50 %

3. Special autonomy revenue (2001-2021):
2% from total national general 
allocation grant (dana alokasi umum 
nasional). The allocation of this 
revenue is prioritized for the health and 
education sectors.

4. Additional funding for infrastructure. 
The amount is determined by the 
central government and house of 
representatives every year, based on 
the proposals from the provincial 
government.

Source: Law 21/2001 on Special Autonomy; Law 23/2014 on Local Government.
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In its implementation, one of the salient features of this special 
autonomy is the increased budget transfer from the central government. 
From 2009 to 2017, as much as Rp. 40 trillion (approximately US $ 2.8 
billion) was allocated to these two provinces to accelerate the development 
of health, education, and infrastructure in both provinces. However, 
despite such financial transfers, the development progress in Papua and 
West Papua has not yet been significant. Although it was implemented 
since 2001, the achievement of development targets in these two provinces 
is disappointing, as indicated by the 2019 HDI score and poverty rate.

Despite the unpromising results of development, the other 
crucial issue of decentralization in Papua is electoral accountability. The 
first direct elections of local government leaders (i.e. provincial governors 
and district heads/city mayors) in Indonesia were introduced in 2005, 
which marked a major political leap for Indonesia’s transition toward 
democracy. The direct elections in some districts in Papua, however, 
differed from the national election system due to the use of the noken 
system. Instead of using a “one man, one vote” mechanism, the noken 
system accommodates a proxy voting mechanism whereby a tribal leader 
can vote on behalf of his community. Furthermore, the noken system 
is also practiced by the using of woven bags to replace the ballot boxes. 
Nevertheless, in its implementation, this traditional method of voting has 
sparked controversies over its incompatibility with the principles of liberal 
democracy used in the national election system. In addition, the use of 
this system has also oftentimes been associated with the emergence of 
violent conflicts during election periods in Papua. These issues with the 
noken system will be elaborated in this thesis to offer a complementary 
view in analyzing decentralization by not merely drawing attention to the 
challenges of development, but also the problems of democratization and 
accountability.
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In recent years, several studies have been conducted in Papua 
and West Papua. However, most of these studies are dominated by 
the issues of political conflict, whereas the issues of development and 
democratization have not drawn much attention (see Table 1.2 for an 
overview). Furthermore, these studies have also been mostly conducted 
at the provincial level, while empirical studies at the district/city level 
are lacking or limited. McGibbon (2004a), for example, analyzes the 
effectiveness of special autonomy as a solution to separatist conflict in 
Papua. This study, however, mainly focuses on the historical background 
and political bargaining process between Jakarta and Papua in drafting the 
special autonomy law, whereas how the autonomy is implemented and 
its impact on local development and democracy are not much addressed. 
Another instance is a study by Resosudarmo et al. (2014), which examines 
the macro- and micro-economic performances in Papua and West Papua. 
In this study, economic development in these two provinces is measured 
by analyzing the trend of GDP per capita and poverty levels between 
1993 and 2012. Briefly, the study concludes that the growth of provincial 
GDP is driven and dominated by the natural resource sectors (i.e. mining, 
oil, and gas sectors). Regarding poverty, despite demonstrating the fact 
that the rural poverty rate is higher than urban poverty, the study argued 
that rural poverty is also much more challenging to address due to the 
lack of development of education, health, and infrastructure in rural 
regions of Papua and West Papua. Nevertheless, the study merely portrays 
development issues at the provincial level without further discussing the 
diversity of circumstances at the sub-provincial level. Moreover, the study 
does not deepen its analysis of the results to determine the underlying 
causes of development failure in rural areas.
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Table 1.2 Studies on Papua and West Papua2

Research Topic References

Political Conflicts

Anderson (2015); Bertrand (2014); Broek & Szalay (2001); 
Chauvel (2004); Chauvel & Bakti (2004); International 
Crisis Group (2001; 2002; 2003); McGibbon (2003; 2004a; 
2004b); Nolan et al. (2014); Timmer (2004; 2013); Widjojo 
et al. (2010).

Development studies
Djojosoekarto, et al. (2008); Resosudarmo, et al. (2014); 
UP4B (2014); Widjojo et al. (2010); World Bank (2009). 

Democratization IPAC (2014); Mietzner (2009); Nolan (2016).

Therefore, this thesis focuses on the developmental and democratization 
issues in Papua and West Papua. In doing so, instead of accentuating the 
provincial level, the four case studies in this thesis are taken at the district 
level to obtain better understanding of local governance challenges under 
particular local circumstances.

1.5 Research strategy and methodology

1.5.1 Research Aims

The main objective of this thesis is to provide a better understanding of the 
challenges of local governance after the establishment of decentralization 
and its impact on the provision of basic public services and democratization 
in the peripheral regions of a developing country. By doing so, this research 
contributes to governance debates by conceptualizing decentralization 
as one of the governance mechanisms where the relationship between 

2 The list of publications is not exhaustive.
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actors is constructed as a principal-agent relation. Additionally, this study 
also seeks to address the implications of geographical factors on local 
governance in order to understand how distance may affect accessibility 
and generate additional coordination and monitoring problems.

1.5.2 Research Question

Based on the objectives above, the main research question of this thesis is:

What are the underlying causes that have hampered the provision of 
public services and local democratization in Papua and West Papua 
despite the establishment of special autonomy in the provinces?

In addressing this question, this thesis is divided into four individual 
complementary articles in which each article contains a particular case 
study to answer a specific research question which aligns with the challenges 
of local governance in delivering basic public services and in promoting 
democratic accountability. Subsequently, the empirical findings from the 
four articles will be synthesized in the conclusion chapter to answer the 
main research question.

In addition, by answering the main research question, this 
thesis aspires to contribute to both social and scientific debates. The 
societal relevance of this thesis can be distinguished into three levels: the 
global, national, and local levels. First, at the global level, by examining 
four important dimensions of the United Nations’ 2030 Sustainable 
Development Goals (SDGs), namely education, health, clean water, and 
accountable institutions, this study portrays the roadblocks of governance 
and development in a middle-income country that could potentially  
impede the achievement of the SDGs. In discussing this, this study suggests 
that in realizing the target of SDGs it is important for the international 
community to focus not only on the role of the central government but 
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also recognize the roles the sub-national levels could play in achieving 
those goals. 

Second, at the national level, based on the empirical findings of 
policy implementation and its outcomes on development and accountability 
at the local level, this thesis offers a number of recommendations which 
will be beneficial for national development planners and policy makers 
in accelerating development in Papua and West Papua provinces. 
Furthermore, the results of this study suggest that the achievement of 
national development targets should not be dominated by the success 
stories from a few provinces or districts/cities, particularly those in the 
western part of Indonesia, but instead greater attention should be paid to 
the eastern part of the country, especially to Papua and West Papua. 

Third, from a local perspective, by focusing on the provision of 
basic public services and democratic accountability, this study emphasizes 
the importance of socio-economic arrangements (education, health, 
and clean water) and political and civil rights (the liberty of political 
participation) in improving the quality of living and wellbeing (Sen, 
1999). By doing so, the evidence presented in this thesis highlights the 
urgency for local stakeholders to evaluate the effectiveness of current policy 
practices and to subsequently prioritize policies, programs, and budgets to 
produce and deliver basic public goods and services for the community, 
particularly for those who live in poverty.

The scientific significance of this thesis is discernible in the 
application of agency theory. This theory is rooted in new institutional 
economics, which emphasizes the importance of institutions (e.g. formal 
rules or informal norms) in driving human decision making and behavior 
(Holzhacker, Wittek & Woltjer, 2016). In this study, decentralization is 
conceptualized as an institutional change, which transforms the formal 
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governance structure from centralized and hierarchical to decentralized 
and autonomous. This transformation is embodied in the (re)design of 
institutions that is not only limited to the enactment of decentralization 
related policies but also the reorganization of governmental structure and 
the redistribution of authority in that organizational structure. This study 
is therefore carried out to understand how institutional change induced 
by decentralization affects the interaction among relevant actors and its 
consequences on the deliverance of public service and accountability. In 
doing so, this study expands the scope of agency theory by applying it to 
identify factors that construct agency problems among involved actors in 
a decentralized governance system. 

Moreover, this study complements agency theory by examining 
agency problems from a geographical perspective. It considers the impact 
of spatial distance in structuring the relationships between the principals 
and the agents. Thus, by acknowledging the importance of geography in 
analyzing agency problems, this study offers a better understanding of 
how the design of institutions for an effective agency relationship during 
decentralization could possibly be challenged by distinct geographical 
conditions at the local level. 

1.5.3 Methodology

This thesis adopts a case study approach for two reasons. First, the closeness 
of the case study approach to real-life situations and its harnessing of a 
wealth of details (Flyvbjerg, 2006) enables us to “investigate contemporary 
phenomena within its real-life context” (Yin, 2003, p.13). Second, since 
case studies are aimed at particularization instead of generalization 
(Stake, 1995) and have an advantage in constructing context-dependent 
knowledge (Flyvbjerg, 2006), this approach is well-suited for research that 
is conducted in a region with a high diversity of local contexts. 
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Correspondingly, this thesis uses qualitative and quantitative 
research methods in the four case studies that are examined. The case 
studies in Chapters 2-4 (education, health, and drinking water services) 
draw on fieldwork in three particular districts in Papua and West Papua, 
while the empirical work of Chapter 5 (the noken system) is not based 
on a specific district but gathers evidence from several districts that used 
the noken system during election time. These four case studies are further 
introduced in the thesis outline section. 

1.5.4 Case selection 

To understand the challenge of local governance in the provision of 
basic public services, three different districts were selected as field 
research locations for particular public services. The first case study is the 
development of the education sector in the Jayawijaya district. Despite 
being a representative of districts in the central highland area of Papua, 
this district is selected as the case study due to its underperformance in 
educational development, which is indicated by the high illiteracy rate 
and the low mean years of schooling. Chapter 2 of this thesis, therefore, 
aims to analyze the underlying causes that have hindered educational 
development in this district despite the extra financial resources allocated 
by the central government through decentralization. 

The second case study discusses the inequitable spatial access to 
primary health care in the Asmat district. The Asmat district is selected 
as the fieldwork location for two reasons. First, this district represents 
the lowland region in the southern part of the Papua Island, which is 
characterized by rivers and swampy areas. Due to a lack of infrastructure, 
the geographical conditions of this district result in many villages being 
difficult to access. Second, in early 2018, malnutrition and a measles 
outbreak in this district caused the death of over 65 children. The difficult 
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geographical condition and the lack of health care facilities contributed 
to this health crisis. For these reasons, the Asmat district presents an 
interesting example of how geographical conditions, in terms of distance, 
affect accessibility to primary health care services. The third case study 
draws on the case of drinking water governance in the Manokwari district, 
West Papua. Manokwari became a new urban region after this district was 
declared as the provincial capital of the West Papua province. However, 
despite the abundant development of infrastructure, due to its status as 
a provincial capital, the development of the drinking water sector in this 
district has not received much attention. As a new urban region, this 
district experienced problems of an inadequate piped water supply because 
only a quarter of the total population is connected to the piped water 
infrastructure. Chapter 4 explores this issue by discussing the institutional 
design of water governance in Indonesia and its impact on the provision 
of drinking water services in the Manokwari district. 

Chapter 5 of this thesis highlights the problem of accountability 
by discussing traditional voting practices during the election time in 
several districts in Papua. The reasons as to why it is important to discuss 
and consider accountability are twofold. First, the direct election of 
local government executive leaders (governors and district heads/city 
mayors) emerges as one of the salient embodiments of decentralization in 
Indonesia. Since decentralization grants more authority to local officials, it 
also changes the pattern of accountability by making the local authorities 
more accountable for their actions and performance to local constituents 
than to the central government. As a result, the establishment of local 
elections could lead to good democratic governance by making the local 
elected officials more responsive in providing high quality public goods 
and services to the local citizens (Agrawal & Ribbot, 1999; Ashworth, 
2012). However, the positive impact of local elections on the improvement 
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of public service provision may not be attained when a local election is 
not implemented democratically. Second and accordingly, democratic 
elections and public service provision are mutually supplemented. Amartya 
Sen (1999) explained that seeing human development as freedom is not 
only about adequate opportunities that people have to achieve what they 
minimally would like to achieve (e.g. access to education, health care, 
or clean water) but also about appropriate procedures whereby people 
have freedom to conduct actions and to make decisions (such as voting 
privileges and political rights). Therefore, discussing human development 
by drawing attention only to opportunities that people have for accessing 
basic public services is insufficient without considering it within the 
context of the nature of the processes that bring these opportunities (Sen, 
1999).

1.5.5 Data collection

In gathering and analyzing primary and secondary data, this thesis 
uses a number of approaches. First, a review of the academic literature 
was conducted to develop analytical guidelines before the empirical 
investigations were undertaken. Furthermore, policy documents together 
with the secondary data such as previous studies and official statistical 
reports were studied to become informed of what is regulated in policy 
documents and what is implemented in governance practices. 

Second, in-depth interviews were conducted during eight 
months of fieldwork between 2017 and 2019 in Jakarta, Yogyakarta, 
and in four districts and cities in Papua and West Papua. Interviews 
were conducted with officials from central government ministries, the 
national election commission, local government departments and public 
service providers (primary schools, primary health care centers, and a 
water utility). Interviews were also conducted with representatives from 
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academic institutions as well as of educational foundations and a water 
utility association. Most interviews were audio-recorded and for those 
respondents who preferred not to be recorded, interview notes were taken 
during interviews. Subsequently, all interview results were transcribed and 
summarized. During the fieldwork visits, spatial data and attribute data 
for Chapter 3 were also collected from the official sources of the central 
government agencies and the district government.

Third, the policy documents and interview transcripts were 
classified and analyzed through a coding process developed for use with 
the assistance of Atlas.ti computer software. For the spatial analysis 
presented in Chapter 3, the ArcGIS Desktop 10.5.1 software was used as 
the geographical information tool. Further details on the data collection 
and data analysis are elaborated in Chapters 2-5.

1.6 Thesis outline

This thesis is structured as follows:

Chapter 2 examines the challenges of the development of primary 
education after decentralization in the Jayawijaya District, Papua. By 
combining multi-level governance and principal-agent approach, the 
empirical findings of this chapter show three major barriers that have 
hindered the delivery of primary education services in Jayawijaya: (i) 
the uniformity of national policies, (ii) the ineffectiveness of incentive 
structures, and (iii) the problem of monitoring.

Chapter 3 analyzes the geographical disparities on the distribution of 
primary health care facilities and its impact on the accessibility in the 
Asmat district, Papua. The analysis is conducted by analyzing the spatial 
distribution of primary health care centers (supply) relative to the 
geographical distribution of the population (demand). The case shows 
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that there are imbalances between the supply of primary health care and 
the demand of services from populations residing in villages. The results 
in this chapter suggest the need for regulatory planning authorities to 
develop a more equitable spatial distribution of primary health care by 
increasing supply in regions that are underserved and by adjusting the 
number of primary health care centers in oversupplied regions.

Chapter 4 discusses the institutional design of drinking water governance 
in the Manokwari District, West Papua. Three interrelated levels 
of institutions (i.e. macro-, meso- and micro-levels) are analyzed to 
understand how the existing regulatory frameworks and the current 
organizational structures affect the governance of drinking water services. 
By gathering data from policy documents analysis and in-depth interviews 
with different actors involved in the governance of drinking water at the 
national and local levels, this chapter concludes that the governance of 
drinking water services after decentralization is constrained by the failure 
to synchronize water-related policies, organizational structures, and the 
distribution of authority.

Chapter 5 focuses on political decentralization and democratic 
accountability in Papua by discussing a local customary practice that is used 
during election time, namely the noken system. Noken is the name of a bag 
that is used in a traditional voting system. In this system, the bag replaces 
the ballot box, in which tribal leaders vote on behalf of their community 
members. Problems arise due to the incompatibility between the noken 
system and the formal national election system. Oftentimes, this system is 
associated with the emergence of violence during election times in central 
highland districts in Papua. Despite its irreconcilability with the formal 
voting system, the noken system is recognized by the constitutional court 
in regard to two principles: to preserve local customs (adat) and to prevent 
conflicts in a traditional community that might occur if the national 
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election system is forced upon a traditional community (masyarakat adat). 
However, based on the findings of this chapter, we argue that the claims 
on cultural preservation and conflict prevention in acknowledging the 
noken system are not well grounded. By conceptualizing the dimensions 
of a free and fair election and analyzing each of the three election phases 
individually, this chapter demonstrates that the emergence of the noken 
system and the roots of its problems lie in geographical challenges and 
governance malfunctions.

Finally, Chapter 6 summarizes the main research findings and discusses 
the limitation of this thesis. Building on these findings and limitations, 
this chapter offers recommendations for policy makers and provides 
suggestions for future research. In addition, the theoretical contributions 
and the social implications of this study will also be discussed in this final 
chapter.
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Abstract

For decades, Indonesia’s sovereignty over Papua has been contested, resulting in 
violent conflicts. In 2001, the introduction of Papua’s special autonomy emerged 
as an integrative approach both to resolve conflicts and to accelerate development in 
the province. One of the key problems to be addressed was the improvement of the 
education sector. However, after more than a decade following its implementation, 
and despite increased financial support from the central government, the educational 
development in Papua has been disappointing. This article analyses the factors that 
have shaped the development of primary education in Jayawijaya, a highland district 
in Papua. By gathering qualitative data from policy studies and in-depth interviews, 
this article identifies and examines three major challenges that have affected the 
development of primary education in Jayawijaya after decentralization: the uniformity 
of policy, the problem with incentives, and poor monitoring due to the misalignment 
of territorial and functional structures. These findings demonstrate that the lack of 
awareness to recognize the variety of local contexts is counterproductive and could 
lead to policy failures. Papua’s special autonomy as an instrument of asymmetric 
decentralization has been attenuated by the continuation of “one-size-fits-all” top-
down policies at the national level.  

Keywords: Jayawijaya, Papua, decentralization, public service provision, education.

Picture 1. An empty classroom during school hours 
(Picture taken by the Author in 2018)



2.1 Introduction

In 2001, Indonesian Law 21/2001 granted special autonomy status to 
Papua province. This status provided the provincial government of Papua 
with greater authority than other provinces, and increased financial 
support from the central government. From 2009 to 2017, as much as 
Rp. 40 trillion (approximately US$2.8 billion) was allocated to Papua in 
support of its special autonomy.3 One of the aims of special autonomy for 
Papua was to improve the provision of education in the province. However, 
the degree to which better educational levels have been accomplished has 
been disappointing. Development indicators in Papua still lag behind 
Indonesia’s other provinces, including the low mean years of schooling. 
The maximum number of school years in Indonesia is 15, but Papua had 
a mean of just 6.3 years in 2017, which compares unfavorably to the 
national level of 8.1 years (Jayawijaya District Statistic Agency, 2018). 
However, this outcome is not due to the lack of schools or teachers, but 
rather the high rates of teacher absenteeism that has contributed to the 
high proportion of student dropouts (United Nations Children’s Fund, 
2012).

The aim of this article is to explain why the public service 
provision of primary education in Jayawijaya is still underperforming 
despite the extra resources allocated by the central government 
through decentralization. By employing a qualitative case study design 
and combining data from the literature, policy studies and in-depth 
interviews, the article identifies three major barriers which hinder the 

3  Desi Purnamasari, “Kasus Gizi Buruk Asmat dan Ironi Kenaikan Dana Otsus [Asmat’s Malnutrition Case
and the Irony of Increasing Special Autonomy Fund]”, Tirto.id, 6 February 2018, https://tirto.id/kasus-
gizi-buruk-asmat-dan-ironi-kenaikan-dana-otsus-cElt
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delivery of primary education services in Jayawijaya: first, the uniformity 
of national educational policies and standards that fail to recognize and 
accommodate local circumstances; second, the ineffectiveness of incentive 
structures to meet the local needs; and third, the problem of monitoring 
due to the lack of coordination between the local government’s territorial 
and functional administrations. These findings contribute to the existing 
literature on multi-level governance by showing the emergence of vertical 
and horizontal governance problems between district governments, 
schools as service providers, and sub-district governments. In addition, 
this article enriches agency theory by applying the theory to analyze state 
policy implementation, particularly in the provision of public services.

The article first lays out the definition and concepts of 
decentralization, multi-level governance and agency theory as the 
framework for analysis, followed by a discussion of the article’s research 
design. It goes on to analyze the empirical findings based upon the results 
of interviews. Finally, the conclusion summarizes the research findings 
and offers recommendations for policy makers and further research.

2.2 Theoretical Background 

2.2.1 Decentralization: Definition, Concept and Practice

Decentralization is one of the key instruments for reforming the governance 
structure of a nation. It changes the relationship between the central and 
local governments by transferring authority, resources and responsibility 
from the central government to local governments (Cheema & Rondinelli, 
2007). As decentralization implies a movement away from the center, 
it raises questions over what and how authority should be distributed. 
Taking a broad view, decentralization can be classified into two categories: 
the degree and the type of authority devolved (Faletti, 2005). The former 
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category classifies decentralization according to the distribution of power 
and/or functions to local governments. Three classes can be discerned: de-
concentration, delegation and devolution (Rondinelli & Cheema, 1983). 
The second category of decentralization is the type of authority transferred 
to local governments. Three types are defined: political decentralization, 
administrative decentralization and fiscal decentralization (Faletti, 2005, 
Awortwi, 2011).

Decentralization has become an important issue for both 
academics and policy makers in many countries. Bringing the government 
closer to the people is widely believed to generate benefits to governance 
and development, particularly in the provision of public services. 
Advocates of decentralization argue that devolving authority to the local 
government increases government accountability and responsiveness 
to citizens (Manor, 1999; Blair, 2000; Grindle, 2007). This is because 
decentralization opens up greater opportunities for local citizens to 
participate in policy design and decision-making processes that affect 
them (Blair, 2000; Devas & Grant, 2003). It is asserted that development 
plans and programs on public service delivery will be tailored and be 
more responsive to the specific needs of heterogeneous regions and groups 
(Rondinelli & Cheema, 1983).

In practice, however, decentralization can also be hampered by 
the problem of recentralization (Wunsch, 2001). In Uganda, for example, 
decentralization has suffered from a lack of independence from central 
government control due to strong ties between the national party and local 
governments, which has led to a lack of effectiveness in the provision of 
high-quality public services (Green, 2015). Recentralization also emerged 
in China as the central government’s commitment to decentralize the 
educational system was in conflict with its desire to maintain control 
while simultaneously being responsive to the needs of the new market 
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economy (Hawkins, 2000). The tendencies to recentralize indicate that 
decentralization is not an end point in reforming. Since decentralization 
empowers local people and local politicians at the expense of national 
politicians and bureaucrats, it results in the central government being 
reluctant to transfer their authority or having a desire to regain it because 
it might attenuate the reforms (Shah & Thompson, 2004). However, 
recentralization is not only due to the motivation of the central authorities 
to regain powers that have been transferred. The inadequacy of capacity 
at the local level, local fiscal dependency on the central government, the 
risk of local elite capture and local decision-makers’ lack of accountability 
provide incentives for the central government to reassert control over local 
governments (Bardhan & Mookherjee, 1998, 2006; Shah & Thompson, 
2004).

Another crucial factor that affects the fluctuation between 
recentralization and decentralization is the trade-off “between uniformity 
of national standards and territorial variations”, particularly in the provision 
of public services (Jeffery, 2002). On the one hand, the establishment 
of standards or common sets by the central government is intended to 
ensure the equality of public services for citizens in different regions. 
On the other hand, there are various circumstances at the local level in 
terms of geographical conditions, cultural diversity and socio-economic 
development that affect the capacity of the local institutions to meet those 
national standards (Jeffery, 2002). Detailed central rules that diminish 
local discretion might hinder the local government’s effort to customize 
public service provision to local needs and conditions (Fleurke & Hulst, 

2006).
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2.2.2 Multi-level Governance

As decentralization distributes authority from the central government to 
local governments, the question of how such a reallocation of authority 
should be organized in a governance structure arises. In addressing this 
question, multi-level governance (MLG) theory offers a conceptual basis. 
MLG refers to “the explicit or implicit sharing of policy-making authority, 
responsibility, development and implementation at different administrative 
and territorial levels” (Charbit, 2011, p.13). The arrangement of MLG 
can take the form of either a vertical or horizontal relationship (Bache & 
Flinders, 2004; Stegmann McCallion, 2007).

The vertical relationship relates to the distribution of authority 
in a hierarchical administrative system (Stegmann McCallion, 2007). In 
decentralization, this vertical dimension is often closely related to the 
territorial characteristics of a country where authority allocation is based 
on a hierarchical territorial-oriented structure. Authority is distributed 
to a level of government that is geographically closer to public service 
providers and clients; for example, from the central government to the 
provincial, district or city, sub-district or village governments (Cohen & 
Peterson, 1999; Yüksel et.al, 2005; Schmit, 2015). Liesbet Hooghe and 
Garry Mark (2003) define such government structures as Type I MLG 
which has several distinct characteristics. First, there is a government unit 
at each level that exercises a wide range of functions and responsibilities, 
but is limited by territorial boundaries. Second, due to these boundaries, 
the unit’s jurisdiction does not intersect with others. 

The second form is a horizontal relationship, which refers to 
the distribution of authority among government units that are at equal 
administrative levels. This relationship can be classified into two types 
based on the two different levels of government. The first is upper 
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horizontal, which involves the distribution of tasks and functions to 
different ministries and/or public agencies at the central government 
level. The second is lower horizontal, which is the distribution of tasks 
and functions to different departments or agencies at local government 
levels (Charbit, 2013, p.13). The horizontal relationship also relates to 
functional governance in which authority is designated to a particular 
agency or department to manage a particular government function. The 
horizontal relationship emphasizes the governmental function rather 
than the geographical arrangement of the administration (Cohen & 
Peterson, 1999; Yüksel et.al, 2005; Schmit, 2015). In the dichotomy of 
MLG, Hooghe and Marks classify horizontal relationship as Type II MLG 
because, first, the jurisdiction of ministries/local government agencies is 
“not aligned on just a few levels but operate at numerous territorial scales” 
(Hooghe & Marks, 2003, p. 237). For instance, at the national level, the 
territorial jurisdiction of a ministry may overlap with the administrative 
border of the provincial or municipal (district/city) governments, while 
at the district/city level, the territorial jurisdiction of local government 
departments or agencies may cross the administrative border of the sub-
districts and village governments. Secondly, the task and function of 
each government unit are designed around a particular service or policy 
problem, such as transport, education or health care (Hooghe & Marks, 
2003; Faludi, 2012). 

While Type I and Type II MLG may have different characteristics, 
they can co-exist. In Indonesia, for example, the territory of a district 
government is divided into three layers: the district, sub-district and village. 
Each level has a specific and durable territorial boundary within which 
government units are established. The devolution of formal authority 
is restricted to the district or city level, meaning that only the district 
government has the authority to manage government functions, such as 
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education, health or infrastructure, while the sub-district governments 
are the territorial units of the district government. The sub-district or 
village governments can thus be classified as belonging to Type I MLG, 
characterized by a vertical authority relationship. Next, as the district 
government is allocated the authority to manage the local government 
functions, it organizes these functions into departments or agencies. In 
general, all of these are based in the district capital. Each department has a 
specific function to manage a particular local service. Consequently, these 
departments or agencies are fitting of the Type II MLG typology and are 
thus considered as a horizontal relationship.

2.2.3 Decentralization and Agency Problems

In an agent-principal relationship, a principal hires another individual or 
institution as an agent that would perform services and/or make a decision 
on behalf of the principal (Jensen & Meckling, 1976; Kiser, 1999). This 
involves two main features: the delegation of authority and the mechanism 
of control of a principal over an agent (Jensen & Meckling, 1976). For 
the agent to act on behalf of the principal, the agent needs the delegated 
authority of the principal in order to perform the assigned task, while the 
principal needs a control system to verify that the agent is doing what 
he is supposed to do. With the assumptions of information asymmetry 
and opportunism on behalf of the agent, agency-related problems can 
develop. As the agent is presumed to know more than the principal about 
the specific delegated task and the effort required for it, the agent can 
opportunistically exploit his position, for instance, by minimizing time 
and effort (Bossert, 1998). The principal may minimize this problem by 
monitoring the actions of the agent and specifying an incentive scheme 
that rewards good behavior. However, due to the difficulties in gathering 
information on the agent’s performance and also because the incentive is 
not equivalent to the agent’s self-interests, this control system becomes 
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imperfect and a residual welfare loss will inevitably remain (Jensen & 
Meckling, 1976, Bossert, 1998).

Agency theory allows us to view decentralization in terms of 
an agency relationship. In decentralization, the central government acts 
as a principal which delegates some governmental functions, authority 
and responsibilities to local governments as the agents. Furthermore, the 
principal-agent relationship in decentralization is not only limited to the 
central government and the local government. At the local level, there is 
also an agency relationship between elected officials (governors, district 
heads/city mayors, local legislators) as local principals and local government 
bureaucrats as the agents. Concerning the provision of public services, 
in particular, this agency relationship exists between local governments 
(principal) that delegates authority to public service providers (agent) to 
deliver various public services such as education, health or clean water 
(Bossert, 1998; Box, 1999; Kiser, 1999; Bestey & Ghatak, 2003). The 
resulting agency problem is how the principals can ensure that the agents 
are properly implementing their objectives and policies. 

To this end, monitoring and incentives are used as mechanisms 
to control an agent’s behavior by the principal. In decentralization 
settings, however, establishing monitoring and providing incentive 
schemes are often ineffective in improving an agent’s performance. This 
is due to three main reasons. The first involves the creation of multiple 
principals (national and local) and the emergence of additional agency 
problems when conflicts of interest arise between the different levels of 
principals. This happens, for instance, when there is a lack of consensus 
among principals concerning what aspects of the agents’ performance 
should be monitored (Kiser, 1999). Second, distance can adversely affect 
monitoring systems as the lack of communication technology and poor 
transportation infrastructures can render it challenging for a principal 
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to monitor an agent in a large government territory (Kiser, 1999). This 
condition is further complicated by the lack of coordination between 
government structures at different spatial levels (Kiser, 1999; Hooghe & 
Marks, 2003). Third, despite differing circumstances at the local level, 
incentive schemes from the central government are often implemented 
uniformly. Due to their unresponsiveness to local needs, such incentives 
may prove counterproductive in improving the agents’ performance. 
Agency theory, therefore, helps analyze the impact of decentralization on 
public service provision by examining agency problems in the relationship 
between the central government and the district government as well as 
between the district government and the service providers.

2.3 Research Design

2.3.1 The Case Study of Jayawijaya District, Papua

Indonesia has five administrative and territorial divisions at the central, 
provincial, district/city, sub-district and village/kelurahan (urban 
community) levels. After the introduction of decentralization as a national 
policy in 1999, autonomy was devolved primarily to the district/city 
levels. The sub-district and village/kelurahan were created as agents of the 
district/city governments, although it should be noted that villages tend to 
have a greater degree of autonomy than kelurahan due to their origins and 
customary rights. One of the decentralized responsibilities of the district/
city governments is the provision of primary education. Although the 
central government plays a major role in setting norms and standards, the 
district government is the one that administers primary education according 
to the standards established by the central government. To operationalize 
the provision of primary education, the district government sets up a local 
education department to manage primary schools, including managing 
teachers, establishing school facilities, developing school infrastructures 
and arranging school supervision and monitoring. 
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For this research, the Jayawijaya district in Papua was chosen 
as the case study. Jayawijaya is located in the middle of Papua Island and 
is characterized by its highland topography, with most of the territory 
located at an altitude between 1,500-2,500 meters above sea level. 
Demographically, the total district population in 2017 was 268,137, 
with a population density of 1 per 25 square kilometers. Culturally, this 
highland region is dominated by the Dani tribe, located in the customary 
region (wilayah adat) of La Pago. There are also some settlers from the 
eastern part of Indonesia, such as Sulawesi and Maluku, who are mainly 
domiciled in the district’s capital, Wamena. The economy in this district 
is dominated by the agricultural sector, although the trading and transport 
sectors are becoming more important due to the opening of an airport in 
Wamena in 2015 and the development of the trans-Papua road connecting 
Jayawijaya with the neighboring districts. The district of Jayawijaya has a 
total area of 7,030 square kilometres, divided into 40 sub-districts, 328 
villages and four kelurahan. Primary schools are mainly located in the 
sub-district capitals, whereas almost all secondary schools are located in 
Wamena. 

Historically, education in Papua was introduced by the church 
and missionary groups from 1828 to 1961 during the period of Dutch 
colonization (Mollet, 2007). The primary purpose of literacy was so that 
local people could read the Bible (Shah, 2005). After gaining independence 
in 1945, the responsibility of education was taken over by the central 
government, which thus transformed the churches’ educational role to 
religious educational foundations that still exists today (Mollet, 2007). 
Due to this transition, teachers who had previously worked for religious 
foundations became government employees and the foundation schools 
were required to adopt the national curriculum (Anderson, 2013). Until 
recently, Papua had two types of schools: public schools managed by the 
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government and private schools managed by the religious foundations. 
However, both types of schools employ civil service teachers who receive 
salaries from the government. 

In 2001, the central government granted Papua special autonomy 
status. From a political perspective, the sovereignty of Indonesia over 
Papua has been contested since Indonesia proclaimed its independence 
in 1945 (Chauvel & Bhakti, 2004). Both repressive and accommodative 
approaches have been implemented by the government to respond to 
secessionist challenges in the region, and, in many cases, the repressive 
approach has ended in widespread violence (Chauvel & Bhakti, 2004). 
The central government granted Papua special autonomy status as an 
accommodative policy to address the failure of development there, 
particularly in terms of the provision of basic services (McGibbon, 2004). 
The law on special autonomy stipulated an allocation of a minimum 
of 30% of the special autonomy revenues to the education sector and 
empowered religious educational foundations to promote education in 
Papua. However, its full realization is far from complete. The illiteracy 
rate in Papua was 27 per cent in 2013, compared to the national average 
rate of 6% (BPS, 2018). Moreover, the mean years of schooling in the 
province was a mere 6.3 years, which is mostly driven by high scores from 
a select few districts. In some districts, particularly those in the highland 
region, the mean years of schooling is significantly lower. In Jayawijaya, 
in 2017 the mean years of schooling was only five years (BPS, 2018). This 
indicates that many adults aged 25 years or older in this district did not 
finish primary school. Furthermore, from 2013 to 2017, the mean years of 
schooling in Jayawijaya increased by only 0.16. In the national medium-
term development plan for 2014-2019, the Indonesian central government 
has targeted the mean years of schooling to reach 8.8 years by 2019. At the 
current rate, Jayawijaya would need 24 years to achieve that national target. 
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Therefore, using Jayawijaya as a case 
study helps us understand how the 
implementation of decentralization 
can actually facilitate or hinder 
educational development in a 
periphery region.

2.3.2 Methodology

This research uses a case study 
approach in which Jayawijaya 
district is the object of the study. 
The study started with a review of 
policy documents (see Appendix 
A), previous studies, newspapers 
and official statistical reports 
related to decentralization and 
educational development in 
Papua in general and Jayawijaya 
in particular. Further, during a 
fieldwork trip from January to 
April 2018, 12 semi-structured 
interviews with key informants 
from the national government, 
district government and scholars 
were conducted. The interviews 
also included representatives from 
the four educational foundations in 
Jayawijaya: the Christian Education 
Foundation (Yayasan Pendidikan 

Picture 2. Papua Contextual Textbook
(Picture taken by the author in 2018)
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Kristen, YPK); the Catholic Education and School Foundation (Yayasan 
Pendidikan dan Persekolahan Katolik, YPPK); the Islamic Education 
Foundation (Yayasan Pendidikan Islam, YAPIS); and the Wamena 
Christian Foundation (Yayasan Kristen Wamena, YKW) (see Appendix 
B). The interviews were transcribed, compiled, interpreted and analyzed 
using Atlas.ti software to uncover the major challenges related to the 
provision of primary education in the district.
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2.3.3 Social and Scientific Significance

This research aims to contribute to existing literature on multi-level 
governance in at least three ways. First, it enriches the research on multi-
level governance by not only discussing the vertical relationship between 
the central and local government, but also by examining the relationship 
between district governments, schools as service providers and sub-
district governments. Several previous studies on multi-level governance 
have drawn on a range of literature on federalism, local governments 
and public policies to examine the pattern of relationships among each 
level of government when the decision-making authority of the central 
government has been transferred to a different layer of government 
(Bossert, 1998; Kiser, 1999; Hooghe & Marks, 2003; McCallion, 2007). 
However, these studies mainly focused on the vertical interactions between 
national, provincial and district/city governments and the horizontal 
relationships between governments at the same level, while little attention 
has been paid to the lower administrative structures under the district or 
city government levels. Second, this research also employs agency theory 
to examine governance problems in the provision of public services. 
Agency theory has been mainly applied in economics and organization 
theory. However, little is known about the importance of a principal-agent 
relationship in state policy implementation, particularly in the provision of 
public services (Kiser, 1999). Thus, this research looks at agency problems 
that emerge in a particular public governance structure and analyses their 
impact on public service delivery. Third, this research provides empirical 
evidence important for policy makers in designing tailor-made policies 
which reflect local needs and accommodate local conditions.
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2.4 Analysis 

2.4.1 Uniformity of Policy

The first problem that the decentralization of education has to overcome 
is the uniformity of policy. Although the responsibility to administer 
primary education has been decentralized to the district government, the 
curriculum and educational outputs and outcomes are still determined by 
the central government. The authority of the district government revolves 
around determining the annual budget for primary education and 
undertaking decisions on human resources and infrastructure, in other 
words, overseeing teacher deployment and providing education facilities.4

One of the centrally set uniform policies is the Minimum Service 
Standard (MSS). These standards regulate the minimum type and quality 
of basic public services to be provided by local governments for citizens. The 
establishment of these standards has two objectives.5 First, these standards 
ensure the quality and accessibility of the public service provision from 
the local government. Second, these standards become a benchmark for 
measuring the performance of the local government in delivering public 
services. The central government has the authority to impose sanctions 
if local governments are not able to show sufficient results in meeting 
these standards.6 When observed through the lens of agency theory, these 
standards represent a set of goals/objectives from the central government 
(principal) to be implemented by the agent (local governments).

For local governments, problems arise when the standards fail 
to recognize the differing, and sometimes difficult, conditions at the local 
level. This is evident in the Jayawijaya district. The MSS specifies, for 

4 Law 23/2014 concerning Local Government.
5 Government Regulation 2/2018 concerning Minimum Service Standards.
6 Law 23/2014.
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example, that primary schools should be established within the maximum 
walking distance of three kilometers from permanent residential areas.7 
In Jayawijaya, it is impossible to comply with this criterion due to the 
particular conditions in this region. The district has a large territory with 
mountainous terrain, scattered and sparsely populated settlement areas 
and a lack of proper road and transportation infrastructure. One of the 
causes of this policy incompatibility is the lack of information about local 
conditions. An official from the local education department argued that 
the monitoring and evaluation processes of the central government are 
often ineffective in gathering data because central government officials 
only visited Jayapura, the provincial capital,and not the more remote 
districts.8 

Furthermore, the local education department official stated that 
achieving the minimum standards of education requires a large budget.9 
However, the district  government and legislative council have not yet 
elevated education into a policy and budgetary priority. They have not 
allocated the mandated 30 per cent of the local budget to the education 
sector as stipulated by both the 1945 Constitution and the Law 20/2003 
on the National Education System. In 2017, the allocation of the district 
government’s budget for education in Jayawijaya was the lowest out of the 
29 districts in Papua, amounting to only 0.95 per cent of the total local 
government budget of Rp. 1.6 trillion (approximately US$114 million).10 
The low budget for education can be explained by the characteristics of 
the relationship between the local government and the local legislative 
council. Under decentralization, in order to create checks and balances, 

 7 Minister of Education Decree 15/2010 concerning Minimum Service Standard for Primary Education as  
   amended by Minister of Education Decree 23/2013.

 8 Interview with Jayawijaya’s Education Department, 12 March 2018.  
 9 Interview with Jayawijaya’s Education Department, 12 March 2018.   
10 Regional Education Report 2017, at the national level, the average percentage of the local government 
     budget for education in Papua province is also the lowest among 34 provinces in Indonesia. In 2017, only  
       1.35 percent of the total local government budget was allocated for education. (Ministry of Education, 2018).
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the local legislative council has three main functions: legislating, 
budgeting and monitoring. Together with the local government, the local 
legislative council establishes local regulations, discusses and approves 
local government spending, and evaluates the performance of the local 
government. Due to this division of authority, the local government has 
to bargain with the local legislative council on local-level policies such 
as budget allocation. In many cases, however, local politicians (elected 
local government leaders and legislative council members) tend to favour 
short-term goals by allocating a large amount of the budget for physical 
infrastructure rather than investing in long-term goals such as educational 
development. In the words of one interviewee from YKW, “the local 
government is more focused on constructing the school buildings 
rather than improving the quality of education. I think we already have 
a sufficient number of school buildings, now we need more budget to 
provide school facilities such as laboratories or textbooks and to promote 
the quality of teachers.”11

This phenomenon can be understood as a conflict of interest 
between national and local principals. This occurs when the interests of 
the local principal undermines the efforts of the national principal to 
encourage the local government to achieve national goals (Bossert, 1998). 
In this case, the local legislative council stands in as the local principal 
because the local government is accountable for their actions not only to 
the central government but also to the local legislative council. As noted 
previously, a problem arises when interests between the various principals 
are not aligned. Although the central government has established uniform 
standards to improve the quality, equality and equity of education services 
in all regions in Indonesia, at the implementation stage, due to the 
dynamics of the local political process, local politicians may have different 

11 Interview with YKW, 14 March 2018.
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goals, which derail the efforts of the central government to improve the 
development of education services.

Another one-size-fits-all policy that has been implemented is 
the uniform curriculum. Despite the diversity of culture, language and 
development levels, the central government forces all schools to use the 
same learning materials such as textbooks that are based on the national 
curiculum. The use of national textbooks is problematic in Jayawijaya 
because the learning materials in national textbooks are too advanced for 
primary school students, particularly for those in the first to third grades. 
A teacher from YPPK explained that “it is difficult here for us to apply the 
national curriculum and also the national education standard. Here, we 
are more focused on how students can read, write and understand basic 
maths.”12 

Furthermore, a teacher from YKW pointed out that “dictions 
and terminologies in the national books are hard to comprehend by 
pupils. National textbooks use some objects that have never been found in 
students’ daily lives such as trains, horses or Mount Bromo. These things 
are alien words for elementary school students here.”13 In an effort to deal 
with this problem, YKW has developed the Papua Contextual Textbook 
(Buku Paket Kontekstual Papua, BPKP) to teach Bahasa Indonesia and 
mathematics to first, second and third grade students at primary schools. 
A trustee from YKW involved in compiling the book explained that “this 
contextual textbook is not only adapted to our local cultures, which are 
closer to students’ daily lives values such as sweet potatoes, Habema Lake or 
Jayawijaya Mountain, but … also accomodate the learning objectives that 
are to be achieved in the national curriculum”.14 The teacher from YKW 

12 Interview with YPPK, 12 March 2018.
13 Interview with YKW, 14 March 2018.
14 Interview with YKW, 14 March 2018.
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further added that “the book is used only until the third grade because we 
want to strengthen the basic knowledge of students, with expectations that 
when they reach fourth grade, they have a better understanding to follow 
learning materials in the national textbooks. Thus, this book functions as 
a basis for preparing students to use the national textbooks.”15 They also 
argued that by using the contextual book, students exhibit more signs of 
progress when they are promoted to the next grade compared to using the 
national textbooks from the first grade.

Nevertheless, incorporating such contextual learning materials 
into the curriculum is problematic. Despite the benefits of using these 
books, some schools refuse to use them because they are not regulated by 
the education policy. YKW has tried to get support from the central and 
local governments to incorporate this learning method into the education 
policy. However, due to the complexity of the bureaucratic and political 
processes, their efforts have been unsuccessful. They also approached donor 
agencies in the hope of receiving funding to disseminate the materials 
and provide training for teachers using these learning materials. However, 
the support from donor agencies was only offered for a limited period. 
When the funding ceased once the contract was over, their programmes 
and activities ended. Thus, the foundation needs to rely on sustainable 
funding from the government to support its programmes and activities in 
disseminating the contextual learning materials. 

2.4.2 The Problems with Incentives

Teacher absenteeism is not a new phenomenon in Indonesia, particularly 
in Papua. The problem of geographical accessibility is one of the factors 
which explains teachers’ reluctance to attend school. Other related factors, 
such as limited salary and the lack of infrastructure and support in terms of 

15 Interview with YKW, 14 March 2018.
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transportation, housing, healthcare and assistance for teachers in remote 
areas, have further perpetuated the problem of teacher absenteeism (Mollet, 
2007; The World Bank, 2009; Unicef, 2012; ACDP, 2014). In Jayawijaya, 
based on on-site observations and interviews, many schools in rural and 
remote sub-districts are not fully operational. Although school buildings 
are available in each sub-district and the student-teacher ratio is sufficient 
on paper, the actual teaching and learning activities in the classrooms are 
often improperly conducted as a result of teacher absenteeism.16 According 
to the interviewees, civil service teachers are absent more often compared 
to contract or non-permanent teachers. This is also in line with findings 
from a 2012 report by UNICEF, which revealed that teacher absenteeism 
is influenced by the employment status of teachers, with non-permanent 
teachers less likely to be absent than civil service teachers. This problem is 
even more severe in private schools because the teachers, as civil servants, 
are not directly accountable to the foundations.17

Various approaches have been tried by the central government 
to solve this problem, including offering financial incentives for schools 
and teachers in remote areas. Two major financial incentives from the 
central government to improve the quality of educational outcomes 
are school operational grants (bantuan operasional sekolah, BOS) and 
teacher allowances (tunjangan guru). BOS is a school-based management 
programme introduced in 2005. The central government implemented 
this program to support schools’ operational costs by delivering funding 
directly to the schools and giving them autonomy to manage these funds 
together with the participation of parents and related stakeholders. Despite 
the benefits of this assistance program in expanding education access and 

16  The ratio between teachers and students in this district is 1:28 (BPS, 2018), while the national minimum 
standard for basic education that has been determined by the government is one teacher for maximum of 
32 students (Law 15/2010 on minimum service standard for basic education).

17 Interview with YPPK, 12 March 2018
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improving the quality of education, (see The World Bank, 2014) there 
were shortcomings in its implementation. One major problem is the rigid 
uniform standard in determining the amount of funding. The total funding 
is calculated by the total number of students in a school. For a primary 
school, the funding is Rp.800,000 (approximately US$55) per student per 
year.18 This rule is applied without considering local circumstances. For 
example, schools in a remote area may have fewer pupils but sometimes 
need more funding due to the geographical cost differences.

A trustee from YPPK said that a problem with BOS funding 
arises when there is an imbalance in the number of civil service teachers 
and non-permanent teachers. While the civil service teachers receive their 
salary from the government, the salary for the non-permanent teachers is 
paid through BOS funding. The more non-permanent teachers, the larger 
the portion of the BOS budget is needed for salaries. To make matters worse, 
with BOS funding, private schools are no longer allowed to collect tuition 
fees from parents. This means that the salaries for non-permanent teachers 
can only be covered by the BOS budget. However, only 15 per cent of the 
total BOS funding can be used for non-permanent teacher salaries. With 
these restraints, the foundation is only able to pay the minimum salary for 
a small number of additional non-civil service teachers. Consequently, it is 
difficult for the foundations to hire non-permanent teachers, particularly 
those who are willing to work in an isolated area.19 On the other hand, 
the attendance of civil service teachers assigned to private schools cannot 
be easily supervised and monitored by the foundation. As an interviewee 
of YPPK stated, “the civil service teachers argue that they are paid by the 
government, not by the foundation. Thus, the foundation has no right 
to control us [the civil service teachers], because we are responsible to the 

18 Ministry of Education Decree No. 3/2019 concerning Techical Guidance of School Operational Assistance.
19 Interview with YPPK, 12 March 2018.
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government not to the foundation.”20 Therefore, on top of the difficulty in 
hiring temporary teachers, the absenteeism of civil service teachers further 
complicates the efforts to provide education in remote areas in Jayawijaya.

For the teachers, various forms of allowances are available. 
Aside from their regular salary, three different forms of allowances are 
provided in the hope of improving teacher performance. These are the 
professional allowance (tunjangan profesi), special allowance (tunjangan 
khusus) and additional allowance (tambahan penghasilan).21 In Jayawijaya, 
due to poor monitoring, the allowances have not encouraged teachers to 
turn up for work, even though one of the requirements to obtain the 
allowance is the fulfilment of certain workloads. It is the local education 
department’s responsibility to manage, supervise and remunerate the civil 
service teachers. However, in many cases, the supervision and monitoring 
from the local education department is ineffective since it is located in the 
district capital while schools are widely dispersed in the sub-districts.

The above examples show that financial incentive schemes become 
ineffective with regard to improving teacher and school performance 
for three reasons. First, financial incentives have been uniformly set by 
the central government without recognizing various local needs and 
problems. Second, the local government acts as an intermediary for the 
central government. It has no authority in determining and adjusting 
the incentives for schools and teachers based on local conditions. Third, 
the lack of monitoring due to geographical and administrative distance 
prevents a proper evaluation of the effectiveness of incentives on school 
and teacher performance.

20 Interview with YPPK, 12 March 2018
21 Law 14/2005 concerning Teacher and Lecturer & Presidential Decree 52/2009 concerning Additional 
     Allowance for Local Civil Servant Teachers.
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2.4.3 Poor Monitoring and the Misalignment of  Territorial and Functional 
Structures

In Jayawijaya, due to the large territory, difficult terrain and lack of 
infrastructure and transport facilities, distance becomes the biggest 
problem for monitoring schools and teachers in sub-districts. Max Weber, 
as cited by Edgar Kiser, argued that “monitoring problems increase with 
distance, the farther the officials got from the ruler, the more they ‘evaded 
the ruler’s influence’”(Kiser, 1999, p. 159). A 2012 report by UNICEF 
on teacher absenteeism found that distance is an important determinant 
of absenteeism (UNICEF, 2012). One in two teachers in the highland 
districts of Papua was absent compared to one in four teachers in easy-to-
access lowland districts. UNICEF also found that teachers in schools that 
are monitored frequently have lower absentee rates and recommended that 
the national government should empower the sub-district government in 
monitoring teachers’ attendance and performance in order to mitigate the 
absenteeism problem in Papua. 

Decentralization has also had a devastating effect on the quality 
of monitoring. First, various decentralization laws enacted over time have 
allocated authority to different governmental institutions. For instance, 
the authority to coordinate and monitor all government activities at the 
sub-district level was initially allocated to the sub-district administration in 
1974 (Law 5/1974) but retracted in 1999 (Law 22/1999) when autonomy 
was instead placed at the district level. In 2004, this was reversed by Law 
32/2004, but at the same time a new governmental unit (unit pelaksana 
teknis dinas, UPTD) was also set up to monitor schools. This unit was to 
report to the district level and not to the sub-district level. In 2014, the 
enactment of Law 23/2014 abolished this unit and placed monitoring at 
the school level, which means that the school principal is to report to the 
local education department. Second, the UNICEF report also discussed 
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school principal absenteeism. It was found that principals in highland 
districts attended their schools far less frequently than teachers, with seven 
out of ten principals absent (UNICEF, 2012). Third, monitoring is not 
easy in Jayawijaya district as it has 117 schools in 40 sub-districts that are 
all hard to reach. Thus, empowering the 40 sub-district governments to 
support and monitor primary schools in their territory might become an 
alternative strategy. However, the question then is how the local education 
department and sub-district governments can work together, since they 
have distinctive functions and operate at different territorial scales with no 
hierarchical accountability relationships.22

From a multi-level governance point perspective, the district 
education department can be categorized as a Type II institution. First, 
it is established to manage a particular function, namely educational 
services. Second, its jurisdictional level intersects and is not limited to only 
a given region as the authority of the district education department crosses 
the territorial boundary of the sub-districts. While the district education 
department is a Type II institution, the sub-district government can be 
classified as a Type I institution. On the one hand, the sub-district has a 
general-purpose management function, and, unlike the district education 
department, does not provide only one particular public service. On the 
other hand, its jurisdiction does not intersect with others and its authority 
is limited by its territorial boundaries.  A coordination problem therefore 
emerges from the existence of two different multi-level governance types 
in one governmental structure.

In managing schools, this problem arises when schools are located 
within a specific territory of a sub-district government, but accountable 
to the non-territorial but function-specific district education department. 

22  Law 23/2014; Government Regulation 18/2016 concerning Local Government Work Unit Structure; 
      Government Regulation 17/2018 concerning Sub-District.
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As shown above, in Jayawijaya, distance is a major barrier for the district 
education department to monitor school activities. Although sub-district 
governments are geographically closer to the location of the schools, the 
law has afforded them no authority to supervise and monitor school 
activities. Furthermore, school principals are to report to the distant head 
of the education department, rather than the sub-district government. 
This institutional set-up facilitates poor monitoring and in part gives rise 
to the problem of teacher absenteeism. 

2.5 Conclusion

This study aims to identify and examine the obstacles that prevent 
the development of the education sector in Jayawijaya district after 
decentralization in Indonesia. The results of this study indicated three 
different but interrelated factors: first, the rigid uniformity of policy; 
second, the failure of incentives; and third, poor monitoring mechanisms 
due to a misalignment between the territorial and functional structures 
administering the district. When considered together, these findings 
contribute significantly to our understanding of why the various 
decentralized governance arrangements lead to undesired outcomes.

 The developments in Jayawijaya have shown how the failure to 
recognize local circumstances leads to counterproductive behaviour in the 
educational sector. In this case, the idea that decentralization would make 
education provision more responsive to local needs is severly constrained 
by the imposition of “one size-fits-all” top-down policies by the central 
government, represented in terms of minimum service standards and 
curriculum standards. Furthermore, the problem of uniformity also 
arises with the implementation of incentive policies. Various monetary 
incentive schemes from central government are ineffective in improving 
teachers’ performance, particularly with respect to the problem of teacher 
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absenteeism. This is due to the insufficiency of budgets, poor monitoring 
and the lack of a mechanism to evaluate the effectiveness of such a policy. The 
problem of poor monitoring is exacerbated by the coordination problem 
that arises between the sub-district government and the district education 
department. These findings suggest that, despite legal stipulations, Papua’s 
autonomous status is in practice hindered by the uniformity of national 
policies that persist over time and eventually percolate down to the local 
level.

Furthermore, the findings of this study have a number of practical 
implications, particularly for policymakers. First, designing a policy as a 
development strategy requires an understanding of local diversity. Not 
recognizing the varied local contexts is counterproductive and may lead to 
policy failures. Second, the central government should consider increasing 
the relevance of territorial and administrative divisions below the district 
level, namely the sub-districts and villages. If decentralization aims to 
bring the government closer to the people, then the sub-district and village 
levels should play a more important role in community development, 
particularly in the delivery of public services. Finally, policymakers need 
to solve the coordination problem between territorial and functional 
government structures in Indonesia.
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Abstract

In recent decades, access to primary health care has become a crucial issue for health 
policy planners and researchers. One of the fundamental problems is inequitable access 
to health care due to imbalanced resource distributions between health care providers 
and population location. Accordingly, this study aims to examine the spatial access to 
Community Health Centers (CHC) in the Asmat district, one of the most isolated 
regions in Papua, Indonesia. It is conducted by using a two-step floating catchment area 
(2SFCA) method to quantify accessibility value to primary health care of each village in 
the district of Asmat. By taking five distance thresholds ranging from 5 to 25 kilometers 
with an increment of 5 kilometers, the results indicate that distance has a varying impact 
on each village. For example, within a 5-kilometer distance threshold, 74% of villages 
have a zero score or have no access to CHCs, 22% have a score <100, while only 4% of 
villages have a score >100 or meet the minimum score recommended by World Health 
Organization (WHO). Two major related factors of these geographic disparities are the 
unequal distribution of CHCs and the high population dispersion. As an attempt to 
provide equal access to health care services, these results suggest that spatial access should 
be conscientiously considered by health planners and policy makers.

Keywords: spatial accessibility, 2SFCA, health care services, Asmat, Papua.

Picture 3. The landscape of the Asmat district. It is also known as “The Amazon of Indonesia” 
(Picture taken by the Author in 2019)



3.1 Introduction

Provisioning equitable access to health care services has emerged as one of 
the major policy agendas both in developed and in developing countries. 
In a global context, the sustainable development goals (SDGs) also aim to 
achieve universal health coverage (UHC) by 2030, which means that all 
people and communities everywhere in the world should have adequate 
access to the health services they need without suffering financial hardship 
(World Health Organization, Organization for Economic Co-operation 
and Development, The World Bank, 2018). In its implementation, UHC 
is not limited to fiscal affordability but expressly includes the coverage 
of and the access to health care services (WHO & World Bank, 2017).  
Nevertheless, the majority of research and policy studies on UHC has 
focused on health financing, whereas studies on availability and access 
to health care services are limited in numbers and have not drawn much 
attention (WHO &World Bank, 2019; Guagliardo, 2004).

From a planning perspective, inequitable access to health care is 
related to spatial access, that is, the ease of a population in a given area to 
reach medical services and facilities (Khan, 1992; Mao & Nekorchuck, 
2013; WHO &World Bank, 2019).  A host of factors, such as the uneven 
distribution of the population and the health care facilities, or the lack of 
transportation infrastructure, has contributed to the disparity of access 
to health care in terms of distance and travel time across the population. 
Therefore, in mitigating health inequity issues, access variations need to be 
considered by health planners and policy makers to ensure that health care 
services are provided adequately and universally (Khan, 1992). 

Chapter 3    Spatial access to health care 83



In many countries, the dominant approach of health care facility 
planning is to distribute the supply of a certain type of health service 
within an administrative territorial unit, for example, county, province, or 
city (Yang, George & Mullner, 2006; Luo, 2004). This approach, however, 
is flawed due to its inadequacy to take spatial variations in e.g. settlement 
patterns or population distribution into account (Luo, 2004; Linard et.al, 
2010).  In Indonesia, specifically, the national health policy regulates that 
the distribution of community health centers (puskesmas, Pusat Kesehatan 
Masyarakat) should serve the total population within a region as well as 
take into account the ease of access to the health care facilities. In fact, 
however, the Indonesian spatial planning system poorly accommodates 
the distribution of community health centers (hereafter, CHC) at the 
local level. The distribution of CHC still follows the territorial boundary 
of sub-districts and as a result, it leads to several problems: (i) the approach 
does not account for the size of a sub-district area, the population size 
and the distribution of villages within a sub-district; (ii) the approach 
does not consider the impact of distance and population mobility. For 
instance, people may cross an administrative boundary to have access the 
nearest health care facilities, but in planning such CHCs, this is not taken 
into account (Joseph & Phillips, 1984; Khan, 1992; Luo, 2004; Luo & 
Wang, 2003).  Therefore, in order to understand how spatial variations 
affect access to health care facilities, this study examines the geographical 
disparities on the distribution of CHCs  and their impact on accessibility 
in the Asmat district, one of the most remote areas in Papua, Indonesia. 
In early 2018, the news revealed a shocking report on the death of over 
65 children due to malnutrition and measles outbreak in this district. A 
number of factors, such as the difficult geographical conditions and the 
lack of health care facilities, have been recognized to contribute to this 
health crisis.
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3.1.1 Defining access to health care 

Abdullah A. Khan (1992) defines access as the interplay process between 
the characteristics of the health care services systems (e.g. the distribution 
of health care facilities) and the demographic characteristics of the 
population in a particular area (e.g. age, ethnic or income status). The 
outcome of this interplay process results in potential accessibility and 
revealed accessibility accessibility (Khan, 1992; Luo & Wang, 2003). 
Potential accessibility refers to the likelihood of potential users of the 
health services entering the available health care system. This probability 
does not automatically ensure the utilization of the offered services by 
the users because the actual use of the services is dependent on barriers or 
facilitators both in the health care system and the potential users (Khan, 
1992). The actual entry of potential users into the health care system, or in 
other words revealed accessibility, occurs when all barriers to provision of 
services are overcome by the facilitators (Khan, 1992; Guagliardo, 2004).

The barriers and facilitators can be further split into spatial and 
non-spatial (or aspatial) dimensions (Khan, 1992; Guagliardo, 2004). 
Spatial dimensions, as a barrier or facilitator, emphasize the geographical 
factors such as distance due to uneven distribution between health care 
providers and population, while non-spatial dimensions refers to the non-
geographical factors such as the demographic and the social-economic 
status of a particular population that might also become a barrier or 
facilitator to accessibility (Joseph & Phillips, 1984; Khan, 1992; Luo, 
2004; Wang & Luo, 2005, Luo & Qi, 2009).

3.1.2 Assessing potential spatial accessibility 

In measuring potential spatial accessibility, Joseph and Phillips (1984) 
differentiate between the regional availability approach and the regional 
accessibility approach. The former refers to the number of health 
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care providers relative to the total population within a region. It is 
measured by calculating the ratio of the capacity of health care providers 
(physicians, clinics or hospital beds), as the numerator, to the population, 
as the denominator (Khan, 1992; Guagliardo, 2004). This approach 
has a drawback as it does not acknowledge spatial dimensions such as 
distance-decay between residences and health care centers. In contrast, 
the regional accessibility approach accommodates spatial elements such 
as geographical distance, including travel time and transport cost (Khan, 
1992; Daniel, 2004). The utilization of spatial elements, e.g. distance 
and time, in the regional accessibility approach takes into account the 
pattern of interactions between the availability of health care supply and 
the population’s or consumer’s demand. 

To integrate these two approaches into measuring the potential 
spatial access to health care services, Luo and Wang (2003) modified the 
spatial decomposition method that was first developed by Radke and Mu 
(2000) and which originated from the gravity model by Joseph and Bantock 
(1982).  This method, known as two-step floating catchment area, focuses 
on the provider-to-population ratio as the first step and calculates the 
accessibility index of a population by summing the provider-to-population 
ratios in a particular catchment area as the second step. Each step has a 
catchment area that is determined by a distance or time threshold from a 
particular centroid such as a health care center or a population location. 
As a result, the catchment area from each step creates two catchments that 
lay or float on top of one another. The spatial accessibility index is then 
generated by computing the provider-to-population ratios in this floating 
catchment area. 

Several extensive studies have been carried out on the utilization 
of healthcare services by combining both the spatial and non-spatial 
dimensions of accessibility (Daniel, 2004; Wang & Luo, 2005). In 
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addition, there have also been a number of studies on the potential spatial 
access to health care services, which focus on urban areas of developed 
countries (Joseph & Phillips, 1984; Yang, Goerge, Mullner, 2006; Bauer 
& Groneberg, 2016). But not many studies have been conducted on 
potential spatial accessibility in the rural regions of developing countries 
due to the difficulty in obtaining data in such rural and remote areas. 
Due to these reasons and as an attempt to contribute to the studies on 
spatial accessibility, this research focuses on the access to primary health 
care services in one of the rural areas in a developing country.

3.2 Methods

3.2.1 The case study of Asmat district

To identify the potential spatial accessibility in a peripheral region, this 
study focusses on the case of Asmat district, one of the most remote areas 
in Papua, Indonesia. Geographically, the district is located in the southern 
part of the Papua province and has an area of 3,198,369 square kilometers 
which is divided into 19 sub-districts and 221 villages (see Fig. 3.1) with a 
total population of 126,766 in April 2018.23 Bordered by the Arafuru Sea, 
the district is surrounded by mangrove forests, rivers and swamps. Due to 
its lowland characteristics and the lack of infrastructure, many of the sub-
districts and villages are only accessible through traditional canoes or ferry 
speedboats. Houses are traditionally constructed above swampy ground 
because of flashfloods that frequently occur and boardwalks have often 
been built to connect houses within a village. Currently, there is only one 
hospital located in the district capital that serves the entire population of 
the sub-districts and villages. Furthermore, from the 19 sub-districts, 17 
CHCs are only available in 14 sub-districts (see Table 3.1 for an overview).

23 Minister of Home Affairs Decree No. 137/2017 concerning Code and Data of Government Territorial
  Administration & Department of Population and Civic Registration of Asmat District, 2018.
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Papua and West Papua Province

Fig. 3.1 Map of the Asmat district with CHC and village location
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Table 3.1 An overview of the Asmat districta,b

Sub-district
Number of

Population
(April 2018) Village CHC Physician

Agats 29026 12 1 1
Akat 5296 11 1 -
Atsj 8559 9 1 1
Ayip 4901 6 1 -
Betcbamu 2547 7 - -
Der Koumur 2583 9 - -
Fayit 10582 23 1 -
Jetsy 1643 8 - -
Joerat 3208 6 - -
Kolf Braza 4587 11 1 -
Kopay 2333 10 - -
Pantai Kasuari 4302 9 1 1
Pulau Tiga 3501 11 1 -
Safan 7762 12 2 -
Sawa Erma 7143 10 2 -
Sirets 4704 8 1 -
Suator 3732 27 1 1
Suru-suru 2928 23 2 2
Unir Sirau 3848 9 1 1
Total 113185 221 17 7

a Data are sorted in alphabetical order of sub-district’s name.
b Source: Department of Population and Civil Registration of Asmat district, 2018; Minister of Home Affairs 

Decree No. 137/2017; Department of Health of Asmat district, 2019.
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3.2.2 Data sources 

The data for this study has been collected from the central government 
agencies and the local government of the Asmat district during a fieldwork 
trip between December 2018 and February 2019. Subsequently, these 
datasets were augmented by using Geographic Information Systems 
software to calculate accessibility scores to CHCs of each village in the 
Asmat district. For the GIS analysis, spatial and attribute datasets from the 
Asmat district were used in this analysis (see Table 3.2). 
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Picture 4. Ferry speedboat as the main mode of transportation in the Asmat district
(Picture taken by the author in 2019)



Table 3.2 Data sources for GIS analysis

Dataset name Type of data Sources Year

Asmat district & sub-
district digital map

Spatial Geospatial Information Agency 2016

Village centroid points Spatial Ministry of Home Affairs 2016
CHC centroid points Spatial Ministry of Home Affairs 2016
Village & sub-district 
name 

Attribute Ministry of Home Affairs 2017

CHC address Attribute Department of Health of Asmat 
district

2019

Population data per 
village

Attribute Department of Demography 
and Civil Registration of Asmat 
district

 2018

 

3.2.3 Applying the 2SFCA method

To examine the inequitable geographical distribution of CHCs in the 
Asmat district, this study applies the 2SFCA method. This method is 
chosen for two major interrelated reasons. First, this method not only 
assesses the availability of health care facilities in a particular area, but also 
measures accessibility in terms of how the locations of health care facilities 
are reachable from where inhabitants reside (Luo and Wang, 2003). As 
explained earlier, the distribution of health care facilities in Indonesia is 
defined by administrative boundaries without considering the dispersion 
of settlements and population density. Hence, the use of this method is 
helpful in identifying the impact of the existing distribution of health care 
facilities on the inequality of access to health care. Second, the 2SFCA 
method recognizes the possibility of cross border interactions between 
health care facilities and population locations by using distance thresholds 
instead of administrative boundaries in measuring the service area of 
health care facilities. Therefore, this method identifies, given a certain 
distance threshold, whether a population location is either served by more 
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than one health care facility or has no access to health care facilities at 
all. The following paragraphs conceptualize the formulation of 2SFCA as 
developed by Luo and Wang (2003).

Step 1: health care center (provider) to population ratio

For each health care provider at location “j”, step 1 traces all population 
locations (k) that are within the threshold distance (d₀) from location 
“j” (the coverage of this threshold distance is the catchment area of “j”) 
and calculates the number of health care providers as the numerator and 
the total population within the catchment area as the denominator. The 
calculation from this first step will generate the provider to population 
ratio (Rj):

      HCj
Rj= 
                 ∑ Pk

                       k  e {dkj  ≤ d0}

Rj     : health care centers to population ratio at location “j”.
HCj  : the number of health care centers at location “j”.
Pk        : the number of inhabitants at location “k” whose  
          centroid falls within the catchment area {dkj  ≤ d0}.
dkj    : the distance between “k” and “j”.
d₀     : distance threshold from health care centers to resident 
          location

Step 2: measuring accessibility index

If the catchment area in the first step is centered at the location of a 
health care center, the catchment area in the second step is centered at 
each inhabitant’s location. Consequently, since the catchment area is 
based on the acceptable distance threshold to where population may be 
willing to travel to the health care center, there is a possibility that it will 
cross the territorial administrative borders and there is also a possibility 
that an inhabitant’s location will be served by more than one health care 
centers. Hence, the score of spatial accessibility index in the second step is 
formulated by computing the provider-to-population ratios of one or more 
health care center within the catchment area of a particular habitation. 
The formula in this second step is operationalized below:
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Ai

f  =     ∑ Rj
       j  e {dij  ≤ d0}

Ai
f : the accessibility of population at resident location “i”.

Rj : health care centers to population ratio at location “j” 
                (the result from the first step).
dij  : the distance between “i” and “j”.
d0 : distance threshold from resident location to health 
                care centers

The accessibility score (Ai
f ) from this second step represents the 

accessibility level of each inhabitant’s location. The higher the accessibility 
score of a habitation the better access to health care. Therefore, it can be 
assumed that in this 2SFCA method, the number of health care facilities, 
the population, and the distance or time threshold are the three major 
components that will determine the potential spatial accessibility score. It 
can be further hypothesized that a smaller population, a greater number of 
health care facilities and reduced distance threshold between population 
residences and health care facilities will generate a higher accessibility 
score.

The 2SFCA method in this study is operationalized by using the 
ArcGIS Desktop 10.5.1 software through the following steps:

(1) A circle has been created with its center on each CHC location. The 
radius of the circle is drawn  based on the chosen distance threshold 
(see Fig. 3.2A). This study uses five distance thresholds ranging from 
5 to 25 kilometers with an increment of 5 kilometers as the catchment 
area.

(2) Before calculating the provider to population ratio as the first step, the 
number of CHCs that lie within each catchment area is counted. There 
is a probability that the radius of a circle will cross the administrative 
boundary and as a result, it creates a possibility that more than one 
or multiple CHCs fall within a catchment area. In Fig. 3.2A, for 
example, by taking CHC a as the centroid, there is another CHC 
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 (CHC b) from a different sub-district that falls within the catchment 
area and therefore, there are two CHCs (a and b) within the radius of 
the catchment of CHC a.

(3) After counting the number of CHCs that lie within the circle, the 
first step of 2SFCA formula is executed by dividing the number of 
CHCs and the total population of all villages within each distance 
threshold, which will generate the provider-to-population ratio (R). 
As an illustration, in Fig. 3.2B it is assumed that only one person 
inhabits each village. By taking CHC a as the centroid, there are two 
CHCs (a and b) and seven inhabitants within the catchment area. 
Therefore, the provider-to-population ratio of CHC a is 2/7.

(4) The second step is carried out by drawing a circle with its center on 
each village location. The radius of the circle, based on the distance 
threshold, defines the catchment area where people have potential 
access to travel to CHC (Luo, 2004). The accessibility score of each 
village (AF) is then generated by summing the provider-to-population 
ratios (from step 1) of all the CHCs within the catchment area of each 
village. In this step, the five distance thresholds to measure provider 
to population ratio from step one will be used again to measure the 
accessibility score in step two. The calculation at this step produces 
final accessibility scores, which represent opportunities for the 
population in each village to access a CHC given a particular distance 
threshold. The higher the scores of a village the greater the opportunity 
for the population to access a CHC compared to a population who 
lives in a village with a lower accessibility score. Fig. 3.2C provides 
an illustration of this step. By taking village 1, 5, 9, and 13 as the 
centroids, the AF score of village 1 is zero since there is no CHC 
available within its catchment area, whereas village 5, 9, and 13 have 
the AF score of 31/35, 44/35, and 2/5, respectively. 
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                              : Sub-district boundary

                           a : CHC location 

                . : Village location and ID

H    

Fig. 3.2 Operationalization of the 2SFCA method 

3.2A Spatial join of CHC 3.2B Step 1 (CHC per population) 3.2C Step 2 (accessibility score per village)
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3.3 Results

As explained in the methodology section, the analysis begins by calculating 
the distribution of CHCs, using five different distance thresholds (d₀). 
In this stage, each CHC location becomes the centroid of a particular 
catchment area (see Fig. 3.3). The results of this spatial join analysis are 
presented in Table 3.3.
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Table 3.3. Spatial distribution of CHC within five distance thresholds (d0).

No CHC (centroid) Sub-District
Joint Count CHC

d0 = 5 d0 = 10 d0 = 15 d0 = 20 d0 = 25

1 CHC Agats Agats 1 1 1 1 1

2 CHC Atsj Atsj 1 1 1 2 2

3 CHC Awuy Ayip 1 1 1 1 1

4 CHC Ayam Akat 1 1 2 2 3

5 CHC Bayun Safan 1 1 2 3 3

6 CHC Fayit Fayit 1 1 2 2 2

7 CHC Kolf Brasa Kolf Brasa 1 1 1 2 2

8 CHC Mumugu Sawa Erma 1 1 1 1 2

9 CHC Pantai Kasuari Pantai Kasuari 1 1 1 1 1

10 CHC Primapun Safan 1 1 1 2 2

11 CHC Pulau Tiga Pulau Tiga 1 1 1 1 1

12 CHC Sawa Erma Sawa Erma 1 1 2 2 3

13 CHC Suator Suator 1 1 1 2 2

14 CHC Suru-Suru Suru-Suru 1 1 1 1 1

15 CHC Tomor Suru-Suru 1 1 1 1 2

16 CHC Unir Sirau Unir Sirau 1 1 3 3 3

17 CHC Yaosakor Sirets 1 1 1 2 2

Note: Data are sorted in alphabetical order of CHC’s name.



From Table 3.3, it can be seen that with a larger value of d₀ more 
CHCs fall within the catchment area. For example, within a 15-kilometer 
distance threshold and taking CHC Unir Sirau as the centroid, there 
are two other CHCs from two different sub-districts that fall within 
the catchment area (see Fig. 3.3), which indicates that populations in 
the villages within the catchment area of CHC Unir Sirau have a better 
supply of health care resources compared to other villages outside of the 
catchment area that have one CHC.

Fig. 3.3 CHC to Population Ratio in three CHCs (d₀ = 15 km)
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After joining the number of CHCs, the first step of 2SFCA 
is executed by dividing the number of CHCs with the total village 
population again using five different distance thresholds (d₀). The 
result of this step generates the CHC to population ratio (R). Figure 
3.4 below shows the result of R of each CHC with five different d₀. For 
easy comparison the values have been multiplied by 105. A cap of 100 
is used based on the minimum ratio recommended by World Health 
Organization (WHO), that is, 1 physician per 1000 population or 
0.001. This escalates to 100 when multiplied by 105 to compare it with 
the R score of each CHC. Since WHO defines the ratio on the number 
of physicians, it is assumed here that each CHC has 1 physician. Note 
that in the Asmat district this is not even reached in some CHCs.
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Figure 3.4, showing the various R scores for the CHCs, demonstrates 
several trends:

(1) For d₀ = 5 km, 7 centroids (CHC Kolf Brasa, Mumugu, Pulau Tiga, 
Suator, Suru-Suru, Tomor and Yaosakor) have a score over 100, 
which indicates that these CHCs exceed the WHO minimum ratio. 
Note however, that this result is due to capturing a small number of 
villages with a small population size using the distance threshold of 5 
kilometers. For instance, with only one CHC available in the centroid 
of CHC Kolf Brasa, it presents the highest score because it captures 
only one village with 545 inhabitants. However, since the sub-district 
of Kolf Brasa has 11 villages and only one CHC with the distance 
threshold of 5 kilometers, the other 10 villages in this sub-district are 
not covered by a CHC.

(2) The R scores are lower using d₀ = 15 km in most centroids, although in 
3 centroids (CHC Ayam, Fayit and Sawa Erma) the R score is slightly 
higher. In general, the lower R score is caused by an increase in the 
number of villages that captured by the larger catchment area. However, 
a larger area also includes a larger number of village inhabitants, while 
not more CHCs become available within this area. In contrast, the 
higher R score in the 3 centroids is due to an increase in the number 
of CHCs available when using the 15-kilometer distance threshold. 

(3) The variation in the value of R also emerges when using the 20 km and 
25 km thresholds, depending on the number of CHCs available, the 
number of villages and the size of the population in those villages that 
fall within a catchment area of 20 or 25 kilometers.  

(4) The lowest R score across the five distance thresholds is for the centroid 
of CHC Agats, which is located in the capital of the Asmat district. 
Due to being the capital city, most of the population is concentrated 
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in the Agats sub-district. However, the large population size is not 
facilitated by a sufficient number of CHCs, there is only one CHC 
available within the radius of 25 kilometers.

In the second step, each village, which represents the population location, 
becomes a centroid for a particular catchment area. However, obtaining 
complete data on Indonesia’s peripheral regions is a problem because most 
of the data is not available. In this study, from a total of 221 villages there 
are only 180 village centroids that have been identified and drawn on the 
digital map of Asmat. Moreover, population data for each village was only 
available in 174 of 180 village centroids.

The spatial accessibility score of each village (AF) is obtained by 
summing up the R score from step 1 of all CHCs that lie within the 
catchment area of the villages. In Komor village, for example, there are 
three CHCs available within the distance threshold of 15 kilometers. 
Therefore, the accessibility score of this village is calculated by sum 
of the R scores of those three different CHCs (see Fig. 3.5). For easy 
comparison, the AF score have also been multiplied by 105. In Table 
3.4, the mean and standard deviation of the AF scores of all 180 villages 
in the Asmat district are calculated per distance threshold. Figure 
3.6 shows the number of villages in each distance threshold classified 
into six categories of AF scores (i.e. 0, 1-25, 51-75, 76-100, 100+). 
Figure 3.7 shows the percentage of population captured with each 
distance threshold and distributed into these six categories of AF scores.
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AF = 0.00342 + 0.00038 + 0.000468 = 
0.001190*105 = 119

Fig. 3.5 Accessibility Score (AF) of Komor Village (d₀ = 15 km)

Table 3.4 Mean and standard deviation of AF score of 180 villages 

Distance threshold 
(d₀) Mean Standard deviation

5 13.9 33.8
10 16.6 32
15 22.7 28.3
20 30.2 30.9
25 36.8 29.6
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Fig. 3.6 Number of villages in each of the six categories of AF score.

Fig. 3.7 Percentage of population in each of the six categories of AF score.
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Taken together, Table 3.4, Fig. 3.6 and Fig. 3.7 reveal the following results:

(1) For each distance threshold, several villages have a score of zero. This 
indicates that inhabitants in these villages have no access to a CHC. 
The largest number of villages with a zero score emerges using the 
distance threshold of 5 kilometer (132 villages or 51% of population) 
and 10 kilometers (104 villages or 41% of population). Though 
the number of villages with no access to CHCs decreases when the 
distance threshold increases, it implies that a patient has further to 
travel. 

(2) The standard deviation (SD) in Table 3.4 shows that a greater distance 
threshold does not lead to a smaller variance in accessibility score. The 
SD is lower using the distance thresholds 5 to 15 kilometer. However, 
the SD is higher again with the distance threshold of 20 kilometer. 
This is due to the increasing number of CHCs that fall within the 
catchment area of 20 kilometers.

(3) When the distance increases, the AF score of most villages also increases. 
This is indicated by mean accessibility score, the lower number of 
villages with a zero score and the higher number of villages that fall 
into the other categories. However, it should be noted that the higher 
number of villages is not always followed by a commensurate increase 
in the percentage of the population in the same category. In the 
category of 51-75, for example, the number of villages increases from 
22 villages (d₀ =20 km) to 30 villages (d₀ =25 km). Meanwhile, for 
the same distance thresholds, the percentage of population declines 
from 12% to 10% respectively. Similarly, in the category of 76-100, 
whereby the higher number of villages in the 25 kilometers versus 
the 20 kilometers threshold is not accompanied with a similar change 
in the percentage of population covered in these distance thresholds. 
This indicates the diversity of villages’ population density in the Asmat 
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district, which suggests the importance to consider the population 
density in distributing CHCs in remote areas like the Asmat district.

(4) Overall, the AF score of most villages and their population in the 
Asmat district falls within the categories of 0, 1-25 and 51-75 for all 
distance thresholds. In other words, the accessibility score is low as it 
falls below the standardized minimum ratio of the WHO. However, a 
few villages have a score of over 100. It means that the supply of CHCs 
in these villages exceeds the WHO’s minimum ratio. However, note 
that villages with such high accessibility scores are villages located in 
remote areas, while villages in the district capital have low accessibility 
scores. It shows that the accessibility score does not only depend on 
the distribution of CHCs within a region, but also more importantly 
on the density and/or the distribution of the population within a 
particular catchment area.

3.4 Conclusion

Delivering equitable access to health care services is essential in improving 
the population’s health. It is also one of the global development goals to 
make health care universally accessible in 2030. In Indonesia, however, 
inequalities in access to health care persist due to geographical imbalances 
between the spatial allocation of health resources and the distribution of 
the population. By applying the 2SFCA method to the Asmat district 
in the province of Papua, Indonesia, the findings of this research show 
that CHC’s are distributed unequally across regions in this district. The 
societal impact is that, given certain distance thresholds, some villages 
have a better accessibility as they are served by more than one CHC or 
have a low population density in the area. In contrast, a number of villages 
has an accessibility score of zero, which indicates that those village have no 
CHCs available in their region. 
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The disparity of access to CHCs in the Asmat district is caused 
by two interrelated factors. First, the shortage and unequal distribution 
of CHCs due to the health planning policy to establish CHCs according 
to administrative boundaries. CHCs are most often established in sub-
district regions and services are determined by predefined administrative 
boundaries without taking into account the distribution of population 
locations and the density of the population in each location. The second 
factor is the uneven distribution of the population within a region, with 
the district capital having a high population density, and villages in 
remote areas having a low population density. Using the 2SFCA method, 
the analysis reveals that villages with a smaller population have a higher 
accessibility score than villages with a larger population which indicates 
inhabitants in sparsely populated regions have lower competition in terms 
of access to CHCs (low demand) than inhabitants in densely populated 
regions (high demand).

In improving the access to health care services, the findings of this 
research have a number of policy implications for health care planning. 
First, analyzing spatial accessibility value would help regulatory planning 
authorities to allocate health care resources more precisely by redesigning 
the supply of CHCs particularly in regions that are underserved. Policy 
responses can be made, for example, by not only locating CHCs within 
an acceptable travel distance but also by recognizing the importance of 
population density of certain regions in the Asmat district. Second, by 
measuring the coverage of services based on a particular distance threshold 
of CHCs instead of using administrative boundaries, health planners 
and policy makers may increase access to patients from outside of the 
sub-district boundaries. Therefore, the coverage of CHCs in providing 
health services is not limited by the administrative boundaries but is 
instead determined by the acceptable distance people in need of health 
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services have to travel. Furthermore, an equally important point is that 
the equitable allocation of health resources should also be supported by 
the development of transportation infrastructures, the distribution of 
physicians, and the quality of health services.

Finally, there are some limitations of this research. First, since this 
research primarily focuses on measuring potential spatial accessibility, the 
measurement results are only based on the spatial distribution of CHCs 
(supply) relative to the geographical distribution of population (demand) 
in a particular service area. Therefore, it does not necessarily represent 
and account for the actual mobility experiences or travel behavior of the 
population to be able to access health services. For instance, due to the 
difficult terrain and limited transport options, patients may experience 
difficulties and may not be able to access the CHCs even though 
proportionally their area may have a better supply of health services. 
Second, this research considers the distribution of primary health care 
facilities without taking into account the number of physicians or health 
services in each CHC. Despite the inequitable geographical distribution 
of CHCs in the Asmat district, the shortage of physicians and lack of 
services also limits the delivery of these health care services. Physicians 
are only available in some CHCs and in many cases physicians are absent 
from their post.24 Hence, further research is needed in order to provide 
a better analysis of accessibility both on the supply and demand side. 
On the supply side, the availability of CHCs should also recognize the 
availability of physicians and health care personnel, including facilities 
and the type of services offered at CHCs to reflect the real capacity of 
CHCs in meeting the needs of the population. On the demand side, the 
measurement on utilization of CHCs might be improved by incorporating 
non-geographical factors such as demographic, socioeconomic status, or 

24  Interview with Diocese of Agats, 15 January 2019 
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ethnicities to provide a comprehensive understanding of how these factors 
could hinder or facilitate access to CHCs. Third, due to the limitations in 
data availability, this study uses the Euclidean distance by drawing a circle 
to measure distance between two points within a certain threshold. The 
application of Euclidean distance, however, has a limitation. Regardless 
of the existing river network, this study assumed that all villages within 
the same catchment area have an equal spatial access to CHCs, whereby 
the spatial accessibility score between villages at the periphery of the 
catchment area is equal to villages close to the centroid. However, in 
practice, the scores may vary due to the differences in river network 
distances. Therefore, the results of this study need not reflect the actual or 
experienced spatial distance between villages and CHCs. Better measures 
of accessibility can be made in the future research by applying different 
types of distances such as network distance and by collecting data at the 
individual level to track the river network used for transportation.
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Decentralization and 
Institutional Design of 
Water Governance:



Picture 5. Water infrastructure in the Asmat district
(Picture taken by the Author in 2019)

Abstract

This study discusses the institutional design 
of water governance and its impact on the 
provision of drinking water services after the 
establishment of decentralization in Indonesia. 
Based on an analytical framework that builds 
on theories of governance, inter-organizational 
coordination and principal-agent, this 
study examines the issues of drinking water 
governance using three different analysis 
levels: the macro-level (constitutional text), 
the meso-level (inter-organizational), and the 
micro-level (intra-organizational). By using 
the Manokwari District as a case study in 
combination with qualitative data from an 
analysis of policy documents and interviews 
with public officials, the empirical findings of 
this study suggest that the failure in recognizing 
the value of water and in synchronizing 
between policies, organizational structure, and 
the distribution of authority have hindered 
the potential benefit of decentralization in 
improving the quality of drinking water 
services at the local level. 

Keywords: institutional design,                                          
water governance, decentralization, West 
Papua, Indonesia.



4.1 Introduction

Access to clean and safe drinking water is one of the crucial challenges 
of sustainable development in the contemporary world. Together with 
the development of sanitation, it has become one of the critical United 
Nations’ 2030 Sustainable Development Goals (SDGs) in developing 
countries. Specifically, SDG 6 on clean water and sanitation aims at 
providing universal and equitable access to safe and affordable drinking 
water for all by 2030 (United Nations, 2015). In 2017, however, as many 
as 435 million people were still using unimproved drinking water sources 
and 144 million were using surface water (World Health Organization & 
United Nations Children’s Fund, 2019). In Indonesia, it is estimated that 
8% of the population, or 21 million people, still use unimproved sources, 
and from the total proportion of the population using improved water 
sources, 72% of them still use non-piped water (WHO & UNICEF, 
2019).25 It is argued that the underlying reasons for this lack of access 
to safe drinking water are often not related to technical problems but 
due to poor water governance (Asian Development Bank, 2013, 2016; 
McIntosh, 2003; The World Bank, 2006). 

Water governance refers to the range of political, organizational, 
and administrative processes that are in place to develop and manage 
water resources and to deliver water services to society (Rogers & Hall, 

25 Improved and unimproved drinking water sources are terms that have been used by the WHO and UNICEF 
Joint Monitoring Program (JMP) for Water Supply, Sanitation and Hygiene (WASH). Initially, this program
was conducted to monitor the progress of the Millennium Development Goals (MDGs) and after 2015, 
this program has continued to monitor the targets of SDGs. An improved drinking water source is a source 
that, by nature of its construction, adequately protects the water from outside contamination, in particular 
from fecal (E.coli) matter and priority chemical contamination (arsenic and fluoride). It can be divided 
into two types: piped water and non-piped water (e.g. boreholes or tube wells, protected dug wells, 
protected springs, rainwater, and packaged or delivered water). Unimproved drinking water sources include 
unprotected dug wells, unprotected springs, and surface water (WHO & UNICEF, 2012, 2019).
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2003; Bakker, et al., 2008; Tortajada, 2010). This definition cannot be 
isolated from the concept of governance, in particular the actors who 
should be responsible and involved in managing water resources as well as 
in delivering water services. On the one hand, governance is a synonym 
of government, that is, where the state is viewed as the only entity that 
has legitimate power and authority to design policy, control society, and 
manage resources (Kaufmann, Kraay, & Mastruzzi, 2010; Peters, 2011; 
Fukuyama, 2013, 2016). On the other hand, governance can be defined 
in a much broader context than simply just government (Rogers & Hall, 
2003; Cheema & Rondinelli, 2007). Governance focuses not only on 
the state but it also addresses the involvement of private sector groups, 
civil society organizations, and society in general (Cheema & Rondinelli, 
2007; Tortajada, 2010; Ostrom & Basurto, 2011).

These two schools of thought are embedded in a more specific 
debate about which governance mode is more effective and efficient in 
managing water resources and in delivering water services (Tortajada, 
2010). Concerning the provision of drinking water, the debate over public 
versus private management of water utilities has arisen (Bakker, et al., 
2008; Araral, 2009). On the one hand, due to “state failure” in managing 
public enterprises, it is argued that involving the private sector could 
improve the performance and efficiency of water utilities (World Bank, 
2005; Bakker et al., 2008; Araral, 2009). On the other hand, however, 
the performance improvement claim is contested since empirical evidence 
indicates that there is no significant difference in the efficiency between 
public and private operators (Holmes, 2000; Araral, 2009). Furthermore, 
the failure of the privatized water utilities in delivering water services 
to poor households has also raised the importance of the state’s role in 
managing drinking water services and providing universal access (World 
Bank, 2004; Mehrotra, 2006). 
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Correspondingly, despite the ownership status of water utilities 
(e.g. public versus private), it is also argued that the more dominant factor 
in determining the performance of drinking water utilities is institutions 
(Bakker et al., 2008). Institutions are defined as routinized patterns of 
behavior based on social, economic, and political values that are often 
codified in terms of formal laws and informal conventions (Saleth & 
Dinar, 2000). However, while the role of institutions in water governance 
has been recognized, institutional analysis on drinking water supplies has 
not yet been conducted in many studies (Bakker, et al., 2008).  For this 
reason, this study aims to understand the change of formal institutions 
induced by governmental decentralization and its impact on the 
governance of the drinking water sector. Following this objective, the 
research questions of this study are, therefore, as follows: How the changes 
in the formal governance structure (regulatory frameworks, organizational 
structure, and allocation of authority) during decentralization affect the 
relationships among the involved actors? What are the implications for 
the governance of the drinking water sector?

As an analytical tool, this study adopts an institutional design 
framework (Alexander, 2005, 2006, 2012). This framework distinguishes 
three different levels of institutional design: the macro-level (constitutional 
text), the meso-level (inter-organizational), and the micro-level (intra-
organizational). Furthermore, this study uses three theories: governance, 
inter-organizational coordination, and agency theory to conceptualize the 
problems at each level (Alexander, 2005, 2006, 2012). As a case study, 
the Manokwari District in Indonesia was selected to illustrate how a 
particular institutional setting affects the governance of water services at 
the local level. 
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4.2 Theoretical Background

4.2.1 Institutions and governance

Before examining the relation between institutions and governance, it is 
important to define these two terms to provide a better understanding of 
how institutions may hinder or facilitate the effectiveness of governance 
in achieving certain objectives. Institutions are “the rules of the game in 
society” (North, 1990, p. 3), which are devised and used by humans as 
the prescriptions to structure the regularities of human action (Crawford 
& Ostrom, 1995) and “to organize all forms of repetitive and structured 
human interactions” (Ostrom, 2005, p. 4). Two forms can be distinguished, 
namely “formal rules (e.g. constitutions, laws, and property rights) and 
informal constraints (e.g. sanctions, taboos, customs, traditions, and 
codes of conduct)” (North, 1991, p. 97). 

The concept of governance has a wide array of definitions 
(Kauffman et al., 2010). Fukuyama (2016) argues that there are at least 
three major meanings of governance. First, governance as international 
governance, that is, the international cooperation through non-sovereign 
bodies outside the system (Cheema & Rondinelli. 2007; Fukuyama, 
2016). Second, governance as public administration, which refers to 
the implementation of policy by the government. Third, governance 
as governing without government, which emphasizes the importance 
of self-organized networks and the major role of actors outside of the 
state in the governing process (Alexander, 2005, 2006; Rogers & Hall, 
2003). This study focuses on the second definition of governance, which 
refers to the manner in which authority in a country is exercised by 
the government to effectively formulate, implement, and enforce rules 
(Fukuyama 2013, 2016; Kaufmann et al., 2010). Accordingly, since this 
study emphasizes governance as the ability of government to design and 
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apply rules (Fukuyama, 2013), formal rules such as laws and policies will 
be the objects of analysis.

If institutions are the rules to mediate actions and behaviors, 
governance is the medium where these rules are made and implemented 
(Crawford & Ostrom, 1995; Peters, 2011; Ostrom & Basurto, 2011). 
As a result, there is a causality between governance and institutions. 
Governance is not only a one way mechanism used to establish and conduct 
formal rules but also in reverse, formal rules that have been designed will 
drive governance itself by defining goals, arranging processes, affecting 
motivations, and directing coordination (Loft et al., 2015; Li, 2017). 
Therefore, the effectiveness of governance depends on how formal rules 
are prescribed, implemented and, enforced by the government to structure 
interactions in achieving the defined goals (Crawford & Ostrom, 1995; 
Ostrom & Basurto, 2011).

4.2.2 Water governance and decentralization

In recent years, raising awareness of the crucial role of water governance 
has its origin in the argument that the water crisis is not solely a crisis 
of scarcity but also a crisis of governance (Biswas & Tortajada, 2010; 
Organization for Economic Co-operation and Development, 2011; 
Gupta, Pahl-Wostl, & Zondervan, 2013). The fragmentation of water-
related tasks and functions between governmental agencies, a lack of 
cooperation and coordination between and among involved actors at all 
government levels, and the discrepancy between national policy initiatives 
and local needs are some of the institutional obstacles that contribute to 
the crisis of governance in the water sector (Tortajada, 2010; OECD, 
2011). In drinking water services, specifically, one of the crucial issues is 
the poor performance of water service providers. A host of factors, such as 
the inability to adopt cost recovery policies and the political intervention in 
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the management of service providers, have hindered the service providers 
in improving service quality and coverage (ADB, 2012; The World Bank, 
2006). As a response, decentralization together with corporatization or 
privatization have been adopted as a major institutional reform initiative 
in the water sector in many developing countries (Herrera & Post, 2014). 

Decentralization is implemented by transferring administrative 
responsibility for service provision from central to subnational 
governments. A rationale behind this institutional reform is that bringing 
the public services closer to the citizens could improve the service 
providers’ responsiveness to local needs and preferences (Herrera & Post, 
2014). Moreover, institutional reform on drinking water services is also 
simultaneously arranged by increasing the autonomy of service providers 
through corporatization or privatization. Corporatization involves 
setting up legally autonomous providers with budgets controlled by the 
public sector while privatization is carried out by delegating every-day 
management of services to legally independent entities controlled by 
private investors or other nongovernmental actors (Herrera & Post, 2014, 
p.628). Corporatization or privatization is designed to prevent water 
service providers from political interference by elected officials which 
may negatively affect the service outcomes (Herera & Post, 2014, p.621). 
Nevertheless, when corporatization follows political decentralization, 
it might result in tensions between these two reform initiatives. Since 
local government officials often play a role in determining financial and/
or management structure of water utilities, they might undermine the 
autonomy of corporatized utilities by politically motivated interventions 
(Herera, 2014). In Mexico, for example, management positions in water 
utilities have been used as patronage resources by local politicians to 
reward party loyalists (Herera, 2014; Herera & Post, 2014). In Sri Lanka, 
despite the devolution of power to local governments to manage their 
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own water supplies, when it came to the setting of water tariffs, local 
governments returned the authority to the central government. In doing 
so, local governments could avoid making unpopular and controversial 
decision themselves. Although the adjustment of water tariffs is crucial for 
the financial sustainability of utility services, political decentralization has 
hindered the adoption of cost recovery policies as elected officials feared 
that increasing tariffs could negatively affect their reelection (McIntosh, 
2003; Herera & Post, 2014).

Correspondingly, the governance challenges of drinking water 
services are related to the institutional change induced by decentralization. 
It not only redesigns the distribution of power and roles of relevant actors 
but also reshapes the pattern of interactions among those actors (Pahl-
Wostl, 2019). The problem is exacerbated when the involved actors have 
difficulty in adapting to the new institutional structure. In developing 
countries that are in a transitional phase from an authoritarian regime 
with a centralized system towards a democratic decentralized governance 
system, this problem of actors’ inadaptability is compounded by the path-
dependency of institutional legacies left by previous regimes (Guarneros-
Meza, 2009; Sorensen, 2015; Rahayu et al., 2019). Consequently, “lock-
in-situations” occur, whereby traditional governance regimes are taken up 
in the newly established institutions (Pahl-Wostl, 2009). In Tanzania, for 
example, despite the greater role of local governments and the existence 
of a bottom-up planning process under decentralization, the governance 
of the drinking water sector  is still characterized by the traditional form 
of top-down centralized authority and control (Palencia & Pérez-Foguet, 
2011).  
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4.2.3 Framing governance into a principal-agent approach

In an attempt to measure quality of governance, Fukuyama (2013, 2015) 
observes how a government’s authority is exercised to make and implement 
policy through the lens of principal-agent relationship. For this he 
examines the number and types of rules or mandates that have been issued 
and the authority delegated by the principals to the agents to determine 
the level of autonomy of the agents. At one extreme, when a principal 
centralizes authority and uses detailed instructions, a non-autonomous or 
subordinated agent emerges (Fukuyama, 2013). An agency relationship 
thus develops on the basis of hierarchical command and control, which is 
characterized by a lack of discretion since the principal sets rigid rules to 
limit the authority of the agent (Powell, 1990; Alexander, 1995; Fukuyama, 
2013, 2015). This type of subordinated bureaucracy reflects the Weberian 
model of bureaucracy, which organizes bureaucrats “into a clearly defined 
hierarchy and… are subject to strict discipline and control” (Weber as 
cited in Fukuyama, 2015, p. 351-352). Conversely, at the other extreme, 
bureaucratic autonomy develops when a principal issues only a few and 
general mandates and devolves a greater degree of authority to the agent. 
The increased level of discretion to the agent is intended to encourage 
innovative behavior and flexibility of the agent in pursuing the goals that 
principals set (Fukuyama, 2013). 

Nevertheless, both autonomy and subordination have drawbacks 
when they are insufficient or excessively arranged. A high degree of 
discretion that is not counterbalanced by accountability might generate 
“decentralized predation” where the agent (e.g. the local government) is 
able to protect their own political and economic positions regardless of 
performance and be unresponsive to societal needs (Fukuyama, 2015). 
On the contrary, setting detailed mandates with strict supervision from 
the principal may result in dysfunctionality and inflexibility of the agent 
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in making decisions and achieving goals (Fukuyama, 2013, 2015). This 
problem of excessive control is even more severe when multiple principals 
emerge because they may impose overlapping and contradictory mandates 
that need to be simultaneously accommodated and implemented by the 
agent (Fukuyama, 2015). In an attempt to govern effectively, there needs 
to be an equilibrium between sufficient control and adequate discretion.

In Indonesia, decentralization provides an illustration of the 
continuous swing of the pendulum between centralized subordination 
and local autonomy (Mathur, 1983; Suwandi, 2004). Decentralization 
is one of the mechanisms used to distribute authority, resources, and 
responsibility from the central government to local governments, that is, 
provincial and district/city governments (Cheema & Rondinelli, 2007). 
In its implementation, decentralization in Indonesia is concentrated at 
the district/city level, whereas provincial governments merely function as 
coordinators to manage issues across district/city boundaries (Hoffman & 
Kaiser, 2006). The practice of decentralization in Indonesia demonstrates 
that subordination in terms of excessive rules can simultaneously emerge 
with a high degree of local autonomy. Under decentralization, the local 
governments are given the authority to manage all governmental functions 
except national defense, international relations, police, justice, monetary 
policy, and religion (Hofman & Kaiser, 2006). Nevertheless, despite 
the large number of tasks and functions that are devolved to the local 
governments, several detailed mandates and uniform national standards 
are still imposed by the central government. 

These uniform national policies are often difficult for the central 
government to monitor and enforce. This is because after decentralization, 
local leaders tend to see themselves as a “kingdom of authority” (Firman, 
2009). This local egoistic attitude creates local leaders’ resistance when 
the central government intervenes in the development programs in their 
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territorial jurisdictions (Firman, 2009). In these situations the central 
government finds itself in a dilemma as to whether to use a hierarchical 
strategy using command and control for effective coordination, or provide 
managerial flexibility for local governments to reflect and tailor to local 
needs with the possibility of local authorities capturing the devolved 
power and resources to pursue their own interest.

4.2.4 Institutional design as guidance for analysis: definition, distinction, 
and application

To understand how the existing rules as well as the current organizational 
structures may affect the governance of drinking water services, this study 
adopts concepts from institutional design. Institutional design entails the 
creation and implementation of rules, procedures, and organizational 
structures to enable and constrain behavior and action to correspond 
with held values, achieved desire objectives, or to execute given tasks 
(Alexander, 2005; 2006; 2012). Institutional design is necessary when a 
policy or plan: (i) involves the creation of new legislation or regulation; 
(ii) demands a new organization or reorganization of existing ones; and 
(iii) requires the establishment of new inter-organizational relations or 
transformation of existing networks (Alexander, 2005; 2006; 2012). In 
its application, the framework of institutional design can be distinguished 
into three interrelated levels: macro-level, meso-level and micro-level 
(Alexander, 2005; 2006; 2012).

Macro-level and policy analysis 

As the highest level of the institutional design, the macro-level addresses 
the macro-societal processes and institutions, such as the drafting and 
adoption of national constitutions, as well as major national reorganizations 
and the establishment of innovative and strategic political-administrative 
programs (Alexander, 2005, 2006, 2012). The emerging issue at this 
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level is how rules that are embodied into constitutions, laws and policies 
shape organizational structure and predispose behavior and actions of 
these organizations in implementing mandates or in achieving goals 
that are defined in those policies. In this study, the macro-level analysis 
focuses on the national constitution, policies and derivative regulations 
related to drinking water governance, and the creation or restructuring of 
organizational structures.

Meso-level and inter-organizational coordination

This level of institutional design draws on inter-coordination within 
organizational structures. Inter-organizational coordination emerges due 
to complex issues that cannot be addressed by a single organizational unit 
alone. Consequently, the inability of an organization to work independently 
creates an interdependency between organizations to act together in 
exchanging resources, generating desired policy outcomes, and avoiding 
negative consequences (Alexander, 1995). In this study, the analysis at the 
meso-level focuses on the problems of horizontal coordination between 
governments at the same level as well as vertical coordination between 
the central government and the district government, and the central 
government and the local government-owned drinking water utility 
(Perusahaan Daerah Air Minum, hereafter referred to as PDAM). 

Micro-level: intra-organizational analysis.

The lowest level of analysis of institutional design is at the micro-
level. This level involves intra-organizational design and addresses 
processes and interactions among organizational sub-units in managing 
and implementing a policy, plan, or project to ensure effective task 
performance (Alexander, 2012). In this study, intra-organizational design 
primarily focuses on the institutionalization of rules and regulations and 
its impact on the pattern of relationships between the actors involved 
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in the production and provision of drinking water at the sub-national 
level, namely the district government and PDAM. Discussion at this 
level explores the problems faced by PDAM as an agent tasked with 
accommodating the different mandates imposed by multiple principals 
and its impact on the functioning of PDAM.

4.3 Methodology

4.3.1 A case study approach

To understand how water governance is organized and implemented, it is 
important to not only examine the problems at the national level but also 
to expand the analysis to the local level. For this reason, this study uses a 
case study approach to acquire in-depth, context-specific knowledge by 
investigating contemporary phenomena within its real-life context (Yin, 
2003). Specifically, this study uses the Manokwari district, the capital of 
West Papua Province, as its case. This district became a new provincial 
capital after the controversial process of dividing the Papua Province 
into three different provinces (Papua, Central Irian Jaya, and West 
Irian Jaya) between 1999 and 2004.26 The controversies arose over the 
central government’s underlying reasons to create new provinces from the 
existing Papua Province: to segregate Papuans, to undermine the Papuan 
secessionist movement, and to accelerate development in one of the least 
developed regions in Indonesia (Bertrand, 2014). The dispute over the 
proliferation was mediated in 2008 through the establishment of Law 
35/2008, which not only confirmed the creation of West Papua Province 
but also provided the province with Special Autonomy status.27 

26 The division (known as pemekaran) of the Papua Province into three provinces started in 1999 through 
the stipulation of Law 45/1999. The process was followed-up through the Presidential Instruction 1/2003,
although in its process the establishment of Central Irian Jaya was cancelled because the Law 45/1999 
was revoked by the constitutional court. However, the constitutional court recognized and formalized the 
establishment of the West Irian Jaya Province because at that time the provincial representatives of West 
Irian Jaya had been elected and the provincial governmental structure had been formed (Chauvel and Bakti, 
2004; McGibbon, 2004; Bertrand, 2014).

27  In 2007, through the stipulation of Government Regulation 24/2007, the name of West Irian Jaya province 
was changed to West Papua province.
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One of the aims of the establishment of this special autonomy 
status is to enhance the living standards and prosperity of the Papuan 
people via, among others, the development of education, health, and 
infrastructure. The Special Autonomy Law 21/2001 does not explicitly 
mention the provision of clean water as a developmental priority. 
However, access to clean water is a critical issue for the Papua region in 
general and for the Manokwari district in particular. Despite the abundant 
development of infrastructure due to its status as a provincial capital, the 
development of the drinking water sector in Manokwari has not received 
much attention. As a new urban region, this district experienced the 
problem of an inadequate piped water supply. In 2019, only 14% of 
the total population (168,852) was connected to piped water supplies 
(BPPSPAM, 2019). 

The PDAM of Manokwari is located in the sub-district of 
Manokwari Barat and is one of only two local government water utilities 
in the West Papua province. Historically, the PDAM of Manokwari was 
officially established in 1993 through the Local Government Regulation 
5/1993. Some of its physical infrastructure was built during the period 
of the Dutch colonization and was managed by the Resident of Water 
Service until 1963. However, despite its long establishment, the current 
water service coverage in Manokwari is still low. From a total of nine sub-
districts, piped water is supplied to only three sub-districts in the greater 
urban area of the district capital, namely Manokwari Barat, Manokwari 
Timur, and Manokwari Selatan, while the population in the other six sub-
districts does not have access to piped water. 
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A number of studies have concluded that the problems of drinking 
water governance in Indonesia are less technical than institutional and 
financial. On the one hand, institutional problems include, but are not 
limited to, overlapping policies, fragmented authority and responsibility, 
conflict of interests among central and local government actors, and the 
lack of autonomy and management capacity of water utilities. On the 
other hand, financial problems relate to the issue of low water tariffs and 
the inadequate investment of PDAMs to expand their service coverage 
(ADB, 2013, 2016; McIntosh, 2003, The World Bank, 2006). 

4.3.2 Data collection and analysis

Following a qualitative research strategy, this study applied a triangulation 
method in which multiple data sources were used, whereby data were 
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combined and compared to decrease potential biases, provide different 
perspectives and validate information (Thurmond, 2001; Merriam & 
Tisdell, 2016). Specifically, data for this study were collected from different 
sources, that is, via policy document analysis and in-depth interviews. 
The use of more than one type of data source allowed us to, for example, 
compare between what is regulated in the policy documents and what was 
said in the interviews. Moreover, these data sources were also gathered 
from different administrative levels. A range of national and local policy 
documents were reviewed (see Appendix A) and different actors from both 
the central and district governments were interviewed to obtain a better 
understanding of governance issues across the three institutional levels. 
First, for the macro-level analysis, policy documents were reviewed by 
using a content analysis method. Subsequently, to analyze the meso- and 
the micro-levels, 17 semi-structured interviews (see Appendix B) were held 
between December 2018 and February 2019 with the central government 
ministries/agencies, local government officials, PDAM of Manokwari, 
and Indonesia’s water utility association (Persatuan Perusahaan Air 
Minum Seluruh Indonesia, PERPAMSI). The interview questions focused 
on the roles and responsibilities of government and non-governmental 
organizations, the problems of coordination, and how the interviewees 
experienced the implementation of drinking water management policies 
after the establishment of decentralization in Indonesia. Policy documents 
and interview results were transcribed and interpreted with the assistance 
of Atlas.ti to identify the institutional design problems related to water 
governance and the impact they have on the provision of drinking water 
services in Indonesia in general and more specifically in the district of 
Manokwari. 
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4.4 Drinking water governance in Indonesia

The governance of the drinking water sector in Indonesia has a long 
history with four major institutional reforms in the country. Generally, 
four phases can be distinguished: colonial, post-independent, New Order, 
and post-reform era. 

The development of drinking water services cannot be 
separated from the Dutch colonial rule in Indonesia starting from the 
17th century. Drinking water facilities were established to serve residences 
(residenties) in several major municipalities (stadsgemeentes) such as in 
Jakarta (Batavia) and Surabaya. Water utilities were managed either by a 
municipal utility (Gemeentelijk Waterleiding Bedrijf) or a provincial utility 
(Provinciaal Waterleiding Bedrijf). Since drinking water was perceived to 
have a major impact on public health, water utilities were administered 
by the Department of Public Health (Department van Volksgezondheid) 
not by the Department of Public Works (Burgerlijke Openbare Werken), 
which was responsible for developing infrastructure such as government 
buildings, roads, bridges and irrigation (Ministry of Public Works and 
Human Settlements, 2015). This institutional arrangement existed until 
the early period after Indonesia proclaimed its independence in 1945.

In the 1950s, the authority to administer the drinking water 
sector was taken from the Ministry of Health and delegated to the Ministry 
of Public Works. However, at that time the management of water utilities 
was not centralized, but dispersed between central, provincial, and 
municipal governments. In this period, the central government developed 
several water treatment installation projects in some cities and assigned 
management of these installations to local governments when the projects 
were finished (MPWHS, 2015). This phase became the forerunner to 
the establishment of PDAMs, which were later formalized through the 
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stipulation of Law 5/1962 concerning local-owned utilities (perusahaan 
daerah). 

During Soeharto’s regime, which is also widely known as the 
New Order era (1969-1998), a centralistic top-down approach dominated 
the development of many sectors including the drinking water sector. 
This centralistic tendency was strengthened by the argument that local 
governments lacked financial and human resources (MPWHS, 2015). 
Localism was also seen as a major threat to Indonesia as a unitary state 
and caused inefficiencies in the development process (Aspinall & Fealy, 
2003). Hierarchical centralized control was therefore strictly enforced 
with local government heads (provincial governors, district heads/city 
mayors) appointed by the central government. Most of these positions 
were occupied by military officers controlled by the central government 
(Kristiansen & Santoso, 2006; Takeshi, 2006). As a result, this hierarchical 
command and control style of government supported by the military and 
the central bureaucracy undermined the ability of local governments to 
influence national policies or manage their own affairs. Rather, provincial 
and district/city governments functioned primarily as implementing 
agencies of policies and programs designed by the central government 
(Aspinall & Fealy, 2003; Chowdury &Yamauchi, 2010). In the drinking 
water sector in particular, the management positions in a number of local 
water utilities were taken by local elites with a military background.28 

A major institutional change on the drinking water governance 
emerged after the reform in 1998. The implementation of Law 22/1999 
on local governance altered the dynamics of the national-subnational 
relationships. The devolution of power and authority from the central 
government to provincial and district/city governments did not only 
abolish the hierarchical relationship between central government, 

28 Interview with interviewee #15, 4 January 2019.
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provinces and districts but also positioned the local governments as key 
actors in managing public functions including the provision of drinking 
water services (Kristiansen & Santoso, 2006). Under decentralization, the 
provincial and district/city governments have much more autonomy in 
managing a PDAM. For instance, local governments select directors and 
supervisory boards of a PDAM, allocate subsidies to a PDAM, determine 
water tariffs and set budgets for the development of drinking water 
infrastructures (Government Regulation 54/2017). The emerging question 
is how these institutional reform initiatives impact the governance of the 
drinking water sector. 

4.5 Analysis

This section discusses the analysis results for the three institutional levels 
(i.e. macro-, meso- and micro-levels) to understand the implications of 
the existing formal institutions on the governance of the drinking water 
sector. The findings from the three institutional levels are stemmed from 
the policy analysis and interviews with actors involved in the drinking 
water sector at both the national and district levels.

4.5.1 Macro-level

The policy review revealed that the central government has devised several 
national strategies to address water governance issues. Two important 
interventions on drinking water governance were the establishment of 
Law 7/2004 on Water Resources and Law 23/2014 on Local Government. 
These two laws have had not only a major impact on the distribution 
of authority and responsibility for water governance between central, 
provincial, district/city and village government, and the involvement of 
communities but also on the creation and restructuring of organizational 
structures (Rahayu, et al., 2019). Following its implementation and after 
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three judicial reviews, Law 7/2004 was revoked by the Constitutional 
Court in 2015 and was replaced by parliament with Law 17/2019. The 
main reason for its abolishment was that the court found that the law was 
contrary to the national constitution as it provided a large opportunity 
for the private sector to be involved in the management of water resources 
and in the provision of drinking water services (Constitutional Court 
Decision No.85/PUU-XI/2013). The Constitutional Court stated that 
the management of water resources is the responsibility of the central 
and local governments and the provision of drinking water can only 
be operationalized by PDAM. Furthermore, the court also argued that 
PDAM must be positioned as a state operational unit and not as a profit-
oriented company.29 In practice, most PDAMs in Indonesia have both a 
weak financial and managerial performance. In 2019, out of a total of 380 
PDAMs that were evaluated, 102 were in an “unhealthy” condition and 
54 were classified as “sick”.30 One of the major causes of these dire straits 
is the failure of PDAMs to achieve full cost recovery due to the low tariffs 
they charge (ADB, 2012; BPPSPAM, 2019, The World Bank, 2006).31

The issue in setting tariffs cannot be separated from the debate 
as to how water is viewed in Indonesia. Constitutionally, in Indonesia, 
water is categorized as a public good. In Article 33 paragraph 2 of the 
Constitution of the Republic of Indonesia, it states that “sectors of 
production that are important for the country and affect the life of the 
people shall be under the powers of the State” and in paragraph 3 “land, 
water, and natural resources within shall be under the powers of the State 
and shall be used to the greatest benefit of the people” (The Constitution 

29  Constitutional Court Decision No.85/PUU-XI/2013.
30 The performance of PDAMs is measured based on four indicators: financial, service, operational, and 

human resource. The total score of each indicator is then summed and allocated to one of three categories: 
healthy (score >2.8), unhealthy (score between 2.2 and 2.8), and sick (score < 2.2); (BPPSPAM, 2019).

31 The Ministry of Home Affairs Regulation No. 71/2016 defines full cost recovery as the average tariff income 
necessary to cover the costs of operations, maintenance, depreciation/amortization, interest and reasonable 
profit. 
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of the Republic of Indonesia, 1945). These two paragraphs provide the 
main argument for categorizing water as a public good and the resulting 
dominant role of the central and local governments in the provision of 
drinking water services. However, it is not necessarily the case that water is 
always a public good in all places and at all times (Zetland, 2014; Aylward, 
2016). The economic characteristics of water are highly time and place 
dependent. It thus becomes important to analyze the characteristics of 
water before identifying the appropriate institutional arrangements for the 
management of drinking water (Ostrom, 2005; Aylward, 2016). Based on 
the notions of rivalry and excludability, water can either be classified as a 
public good, a private good, a common pool, or a club good (Zetland, 
2014; Aylward, 2016). Table 4.1 specifies this categorization.

Table 4.1 Excludability and rivalry of water resources

Rivalry low Rivalry high
Excludability 
low

public good common pool

Excludability 
high

club good private good

Source: Based on E. Ostrom 2005, p.24

Excludability refers to “the difficulty of restricting those who benefit from 
the provision of a good or a service” and rivalry is “the extent to which one 
individual’s use subtracts from the availability of a good or a service for 
consumption by others” (Ostrom, 2005, p. 23). Water can be classified as 
a public good when it is difficult to exclude users and rivalry is low. The 
United Nations General Assembly, in its Resolution 64/292, recognized 
safe and clean drinking water as a basic right of all human beings. As a 
basic human right, water cannot be priced in a market system because 
water will then be transferred to those who value it highly and are able to 
pay, while those living in poverty who value it highly but have no ability 
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to pay, may have no access to water needed to survive (White, 2013; 
Tortajada & Biswas, 2017). 

Water is considered a common pool resource (e.g. water in an 
aquifer) when excludability is low and rivalry high, and as a club good 
(e.g. shared irrigation) when excludability is high and rivalry low. Lastly, 
water can be categorized as a private good (e.g. bottled water) when both 
excludability and rivalry are high (White, 2013; Zetland, 2014; Aylward, 
2016). With the abolishment of Law 7/2004 on water resources, the 
constitutional court decided that the management of water is to be under 
the power of state without taking into account the economic characteristics 
of water. As a consequence, water is now considered a public good, despite 
the fact that exclusion and rivalry differ from region to region in Indonesia.

Another important issue at the macro-level is the institutional 
reform on drinking water management. In 2016, the central government 
established a supporting agency at the national level for the development 
of drinking water supply systems (Badan Peningkatan Penyelenggaraan 
Sistem Penyediaan Air Minum, BPPSPAM). This national agency provides 
assistance for and evaluates the performance of state and locally owned 
water utilities. This agency is under the responsibility of the Minister 
of Public Works. Since its establishment, one of the most prominent 
products of this agency is the publication of an annual evaluation report 
on the performance of PDAMs. Nevertheless, in July 2020, together 
with 17 other state agencies, BPPSPAM was disbanded by President Joko 
Widodo through the stipulation of Presidential Regulation 82/2020. 
According to this regulation, the tasks and functions of BBPSPAM are 
returned to the Ministry of Public Works. The underlying reasons for this 
disbandment are that those agencies are ineffective and their existence 
has caused bureaucratic complexity, overlapping tasks and functions, and 
budget inefficiency. In doing so, the government aims to reduce the burden 

Chapter 4    Decentralization and institutional design 135



on the state budget amid the Corona Virus Disease 2019 (COVID-19) 
pandemic.32

At the local level, the major institutional change on the provision 
of drinking water occurred in 1999. The enactment of Law 22/1999, 
as amended by Law 23/2014, changed the authoritarian centralist 
governmental system to a decentralized one by transferring political, 
administrative, and financial authority to the provincial and district/city 
governments (Holzhacker et al., 2016). This distribution of power was 
followed-up with an institutional reorganization at the local level (Hofman 
& Kaiser, 2006). With this decentralization, PDAMs now operate as a 
local government-owned utility. The local government is responsible for 
the administration, financial management, appointment of the director 
and the supervisory board members of PDAM, setting the tariff structure 
of water usage, and allocating subsidies for PDAM.33

In the current situation, despite the devolution of authority in 
delivering water services to the local government, a number of central 
government ministries still establish water-related policies at the national 
level (see Table 4.2 for an overview). This distribution of responsibilities 
comes at the expense of vertical and horizontal coordination. Horizontally, 
the fragmented authority among ministries with equal power has 
generated a form of “sectoral egoism”; instead of achieving the mutual 
objectives, each ministry sees to only its own tasks without coordinating 
with the others (ADB, 2016). Vertically, coordination between the 

32 Nina Susilo,  “Presiden Bubarkan 18 lembaga lewat Perpres 82 Tahun 2020” [President disbanded 
18 agencies through Presidential Regulation 82/2020]), Kompas.id, 21 July 2020, https://kompas.
id/baca/polhuk/2020/07/21/presiden-bubarkan-18-lembaga-lewat-perpres-82-tahun-2020/?_
t=xQqFmQ5AMPoPR4J8RU0CQ3GcHM3MdI507QjinKwkwIGEIdGnYy2sYHYqgsedx

33 A local government-owned utility (Badan Usaha Milik Daerah, BUMD) is a utility in which all or most 
of the capital is held by the provincial or district/city governments (Government Regulation 54/2017). In 
the case of PDAM, most of the PDAMs are owned by the district/city governments. Out of a total of 391 
PDAMs in Indonesia, only two are owned by the provincial governments, namely PDAM Tirtanadi in 
North Sumatera and PDAM Jaya in Jakarta (Hadipuro, 2010; BPPSPAM, 2019). 
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central and local governments is hampered by “local egoism” whereby 
after decentralization, the local government leaders refuse to let their 
authority and jurisdiction be trampled upon by the central government, 
negatively affecting the vertical coordination between the different tiers of 
the government (Firman, 2009). The empirical analyses of both vertical 
and horizontal coordination problems will be examined in the following 
section. 
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            Table 4.2 The dispersion of water-related responsibilities 
Government 
Structure Responsibilities

Ministry of Public Works Responsible for providing physical infrastructure such as 
water intake and pipe installation to transport water from 
sources to treatment plants. The ministry is also involved 
in the management of water utilities through BPPSPAM 
as its agency.

Ministry of Planning Responsible for coordinating, synchronizing, and 
integrating the national development plan, including the 
development of the drinking water sector. Monitoring 
the target achievement of SDGs, with clean water and 
sanitation as one of the prioritized targets.

Ministry of Home Affairs Responsible for designing policies and organizational 
structure of local governments, including the managerial 
and ownership structure of local government-owned 
enterprises such as PDAM. Formulating policies on water 
usage tariff guidelines for local governments for calculating 
and setting tariffs for PDAM.

Ministry of Health Responsible for regulating and monitoring policies on the 
quality standard of drinking water. 

Ministry of Villages, 
Development of 
Disadvantaged Regions 
and Transmigration

Responsible for monitoring and evaluating the 
utilization of village funds for development, including 
the development of drinking water supply systems at the 
village level.

Provincial Government Managing the provincial PDAM and coordinating 
policies and programs across district-city boundaries 
including water resources and river basin management 
and providing physical infrastructure such as meter and 
pipe installation for transporting water from treatment 
plants to households.

District/City Government Responsible for providing physical infrastructure such 
as meter and pipe installation for transporting water 
from treatment plants to households, designing district/
city development plans, monitoring the quality standard 
of drinking water, managing district/city PDAM, and 
supervising the development of drinking water supply 
system by the village governments and local communities.

 Source: Government Regulation 122/2015; ADB (2016); Minister of Villages, Development of Disadvantaged 
               Regions and Transmigration Regulation 6/2020.



4.5.2 Meso-level

The macro-level analysis reveals that various policies have not only dispersed 
authority over both the central and local governments but have also 
created new organizational structures and inter-organizational relations. 
However, coordination in and between them is at times difficult. The 
analysis at the meso-level further discusses the issues of both horizontal 
and vertical inter-organizational coordination. 

As shown in the macro-level analysis, the dispersion of water-
related authority, horizontally within government agencies at the same 
level, and vertically between the central, provincial, and district/city 
governments, begs the question of how inter-organizational coordination 
is conducted to solve problems with water infrastructure, water supply 
and water management. At the national level, horizontal coordination 
is hampered by the problem of “sectoral egoism”, that is, the ministries 
involved are unwilling to coordinate their policies and programs to 
achieve common goals. The result is an overlap of authority, contradictory 
regulations, and duplication of programs and budgets. As pointed out by 
interviewee #10 from the Ministry of Planning: 

“The governance of the drinking water sector involves a number 
of ministries and local government institutions, oftentimes 
policies in each ministry are fragmented and contradict each 
other. This problem hinders our efforts in achieving the national 
development target regarding the access and coverage of drinking-
water services”. 

Similarly, interviewee #13 from the Ministry of Health stated: 

“Since water and sanitation are strongly related to public health, 
which in turn have positive or negative externalities on society, 
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the development challenges faced by these sectors cannot be 
tackled by ourselves alone and should become an inter-sectoral 
issue. However, coordination between government institutions 
is an easy thing to say, but difficult to implement”. 

Despite the fact that there are four coordinating ministries, the fragmented 
and uncoordinated policies and programs are caused by the lack of authority 
of those coordinating ministries. Although this coordination problem has 
been recognized by President Joko Widodo when configuring his cabinet 
in 2019, the coordinating ministries are still organizationally positioned 
equally with other ministries without establishing a hierarchical authority 
structure.34 

Furthermore, the problem of coordination not only emerges 
horizontally among the ministries but also vertically between the central 
government and the local government. BPPSPAM’s 2019 annual report 
reveals that the PDAMs in Indonesia face the following general problems: 
low tariffs that cannot recover water utilities’ operational costs, a high 
percentage of non-revenue water (NRW), poor management capacity, 
and a lack of accountability (BPPSPAM, 2019).35 These results are also in 
accordance with the research conducted by the ADB (2012, 2016) and the 
World Bank (2006), indicating those constraints were the main challenges 
for PDAMs in providing drinking water services. However, despite the 
responsibility to evaluate the performance of PDAM, BPPSPAM lacks 
power and authority to intervene in PDAMs’ activities. The BPPSPAM 
report ends with recommendations, however, these are not being followed 
up by local governments as the owner of PDAMs. As stated by interviewee 

34 Detik.com, https://news.detik.com/berita/d-4767026/penjelasan-mahfud-md-soal-tak-ada-hak-veto-
menko-di-perpres-672019

35 Non-revenue water is “the difference between the volume of water put into a water distribution system 
and the volume that is billed to customers. NRW comprises three components: physical (or real) losses,
commercial (or apparent) losses, and unbilled authorized consumption” (Frauendorfer & Liemberger,
2010, p. 5).
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#14 from BPPSPAM:

 “Since the authority in delivering drinking water services belongs 
to the local governments, BPPSPAM as the central government 
agency does not have the authority to force local governments 
to comply with our recommendations. We also cannot impose 
sanctions as a disincentive if local governments do not adhere to 
our evaluation results; it all depends on the political process at 
the local level.” 

Correspondingly, interviewee #15 from BPPSPAM also argued:

“We do not have a strong legal basis for becoming involved in 
the management of a PDAM, which is different to, for example, 
a locally owned bank that should acquiesce to regulations from 
the Central Bank of Indonesia and thus, cannot be overruled by 
the district head or city mayor. The current ownership status of a 
PDAM prevents us from directly intervening if the management 
of a PDAM is not acting in accordance with the regulations.”

Another example of the central government’s struggle to intervene is to 
be found in the managerial structure of a PDAM. As a utility, a PDAM 
should ideally be managed upholding the principles of transparency, 
accountability, liability, autonomy, and fairness (Government Regulation 
54/2017). Nonetheless, the interview results reveal that many PDAMs are 
not professionally managed due to the interventions of local government 
leaders in its management structure. The ownership status of a PDAM 
gives local government leaders the authority to appoint and dismiss 
directors and supervisory board members of a PDAM. Although the 
Government Regulation 54/2017 stipulates that the appointment process 
should include a fit and proper test mechanism and adhere to several 
selection criteria, the recruitment of directors, supervisory board members, 
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and employees has become part of a patronage relationship instead of 
the professional capability and capacity of the candidates (Bakker et al., 
2008). As interviewee #14 argues that: 

“In various instances, the selection process is conducted more as 
a formality than as a mechanism to find the best candidates to 
manage PDAM”. 

Furthermore, interviewee #7 stated the following: 

“Many election campaign team members are appointed as directors 
of a PDAM and as a consequence, this political intervention has 
a negative influence on the autonomy of a PDAM, particularly 
in setting up changes and innovations”. 

Even though these problems have been identified, the central government 
cannot sanction local governments as authority and resources have been 
devolved to the local governments. 

In addition, the problem of vertical coordination is also embodied 
in the technical aspects. The central government through the Ministry of 
Public Works is responsible for installing pipe connections from water 
resources to water treatment, while the local government is responsible for 
installing pipes from the water treatment plant to households. In practice, 
however, the development of these two different installations is out of 
sync. The infrastructure that has been built by the central government is 
often unused and neglected because the local government did not build 
the pipe installation to connect the water treatment plants to household 
users. This problem is either caused by a lack of local government budget 
to build such an installation or the infrastructure that has been built by 
the central government does not correspond to local needs. The interview 
results yield that there are coherent arguments both from the central 
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government and the PDAM with regard to this problem. Interviewee #10 
from the Ministry of Planning explained:

“In some cases, water-related infrastructure projects of the 
central government and local governments were not connected. 
For example, the central government through the Ministry of 
Public Works built an installation for water intake, but this 
was not followed by the development of a water treatment 
plant or household pipe connection by local governments. As 
a result, there is an “idle capacity” because of the untapped 
infrastructures.”

And interviewee #4 from PDAM Manokwari stated:

“Many drinking water infrastructure projects from the central 
government including those built from 1990 onwards are 
not currently in operation and have been abandoned. We 
have never been involved from the beginning of the projects’ 
implementation and we often only found out about drinking 
water-related projects when they were already finished and 
handed over to the district government. As an operator, we 
have no choice, we have to utilize this infrastructure, although 
in the end much of this infrastructure cannot be used because 
it does not meet local needs. Thus, we expect that the central 
government could implement more effective coordination and 
involve us in the project planning, so that when an infrastructure 
project is finished, we can use it properly”. 

The interventions of the local leaders on PDAM’s management 
and the disconnection between the infrastructure projects are two instances 
of problems that are difficult for the central government to overcome due 
to the decentralization of political power. Although there is a hierarchical 
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structure with clear administrative boundaries, the political structure 
between the central government agencies and the local government 
authorities is not explicitly hierarchical. Consequently, coordination 
strategies cannot be forced by exercising direct command and control 
from central to local governments. As previously mentioned, the central 
government’s effort to increase the accessibility of drinking water services 
by improving the performance of a PDAM are hindered by the reluctance 
of local governments to follow orders and recommendations from the 
central government. In spite of the poor performance of PDAMs, the 
authority of local government leaders as the owner of a PDAM effectively 
lets local government leaders impose their own agendas on a PDAM.

Using the lens of agency theory, it can be concluded that the 
problems faced by the central government as the principal in exercising 
control are caused by the two layers of agents at the district level, namely 
the local government and the PDAM. On the one hand, the central 
government provides recommendations and sets the goals that need to be 
accomplished by a PDAM. On the other hand, directly enforcing those 
goals is difficult as this depends on the compliance of the local government 
leaders. The devolution of authority to the district government weakens 
the hierarchical accountability structure between the central and district 
governments. The main cause is to be found in the direct election of 
district heads/city mayors, which provides them with a stronger political 
footing and also an accountability to local constituents rather than to 
the central government. In effect, local political accountability creates 
a new agency relationship whereby the central government is not the 
only principal since local constituents acquire standing as principals as 
well. Especially, when considering that these local constituents choose 
or sanction the agent (district head/city mayor/local council members) 
through an election when the agent does, or does not, accommodate their 
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interests (Fischer, 2016). The emergence of multiple principals creates 
an additional agency problem for district heads/city mayors, that is, to 
be upwardly responsible by following the control and command of the 
central government, or locally by establishing a policy that favors the 
interest of local voters, for instance via the enactment of a low water tariff 
policy. When the interests among different principals are contradictory, 
for example when the central government commands to raise tariffs but 
locally this leads to a loss of votes, incumbent local authorities have an 
interest to resist the central government and stick to the low tariff policy at 
the expense of PDAM’s productivity (Bakker et al., 2008; Araral, 2009).

4.5.3 Micro-level

The analysis at the macro and meso level reveal the interference of local 
government leaders in the management and tariff structure of a PDAM. In 
the Manokwari district, the most prominent problem concerns the tariff 
setting. Currently, the tariff structure impedes the operational continuity 
of PDAM in achieving the appropriate level of cost recovery. The issue can 
be approached by looking at the PDAM’s dual contradictory functions. 
PDAM has a social function to provide water as one of the basic public 
services while at the same time, the continuity and sustainability of the 
PDAM depends on its ability to achieve profits or at least, recover its full 
costs. Government Regulation 122/2015 on drinking water supply system 
tries to bridge these two contradictory functions by implementing a policy 
of redistribution and subsidies. Customers who are charged a high tariff 
subsidize low income customers who are to pay a lower tariff. However, 
in Manokwari, this redistribution fails as the majority of customers 
(5369 pipe connections) are charged the low tariff and a small minority 
of commercial and industrial users (246 customers) pay the higher tariff 
(PDAM Manokwari, 2019). 
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The problem of covering costs for a PDAM is not only due to 
redistribution but also to the provision of subsidies. A local government is 
obliged to subsidize a PDAM when district heads decide to set tariffs that 
are lower than needed to recover costs (Minister of Home Affairs Regulation 
70/2016). In practice, however, this subsidy is often not allocated by the 
local government, while at the same time the local government does set 
a low tariff policy. Interviewee #3 from PDAM of Manokwari explained: 

“I think our current tariff is the lowest in Papua. However, 
the subsidy has not been regularly provided by the district 
government. The last time we received a subsidy was in 2016 
and there was no more after that”. 

Interviewee #5 further argued:

“Despite the lack of funding from the district government and its 
impact on our inability to achieve full cost recovery, we still strive 
to provide our services through our own efforts in managing 
PDAM. We have, on several occasions, proposed a subsidy for 
PDAM in the district government budget; however, it has never 
been approved by the district council. We worry our services will 
be stopped if this mismanagement situation continues”. 

Furthermore, the funding of PDAM is further complicated by the 
incompatibility between the authority to determine tariffs and provide 
subsidies. Tariffs are set by the district head, whereas the subsidy, upon 
a proposal by the district head, is decided by the district council. When 
district heads decide to impose lower tariffs, it does not automatically 
mean that the district council will approve the subsidy. The debate 
over the district government’s annual budget is a complex political and 
bureaucratic process as it needs to accommodate various interests of 
many different stakeholders. For instance, interviewee #5 from PDAM of 
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Manokwari stated:

“It is very difficult for us to argue with DPRD (district council) 
to get approval for an annual subsidy for PDAM. Since the 
subsidy should be regulated through perda (local government 
regulation), we have proposed the perda for the subsidy to be 
valid for two or three years instead of being decided every single 
year. However, it was rejected by the chairman of DPRD, as well 
as the DPRD members”. 

As an agent of a local government, a PDAM has to meet different 
mandates from multiple principals that cannot be accommodated at the 
same time. For instance, the central government regulates PDAM to 
achieve full cost recovery and gain a profit, while at the same time it also 
obliges PDAM to serve people who live in poverty. Local government 
leaders are reluctant to set tariffs to recover costs as it influences voters’ 
preferences, while the local council does not allocate a sufficient subsidy 
to PDAM as it prioritizes expenses for other development projects. 
Fukuyama (2015) argues that imposing diverse and contradictory 
mandates generates bureaucratic dysfunctionality since these different 
mandates cannot be achieved simultaneously by a government agency. 
A PDAM needs autonomy, including in setting tariffs and managerial 
autonomy, to distance it from local government’s interests to appoint its 
top management.

4.6 Conclusion

Even though water is generally recognized as one of the basic human needs, 
a high number of households in Indonesia still lack access to clean and 
safe water. A major causal factor of this issue is the poor water governance 
ranging from the management of water resources to the delivery of water 
services. This study analyzed the problem of drinking water provisions 
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by focusing on the institutional design of drinking water governance. By 
dividing the analysis into three levels of institutional design and taking 
the Manokwari district as a case study, the findings showed that the way 
water is constitutionally interpreted, decentralization policies formulated, 
and new organizational structures created at the macro-level shape the 
coordination at the meso-level and have a further consequence on how the 
relationship between the district government and how the service provider 
develops at the micro-level. 

Furthermore, by observing governance using principal-agent 
theory, the problems of the triangular agency relationship between the 
central government, the district government and PDAM can be identified. 
First, at the national level, since responsibilities for water-related issues 
are fragmented among ministries, effective coordination is hindered by 
“sectoral egoism” whereby each ministry exercises its own authority to 
achieve shared targets without proper coordination. Furthermore, the 
central government has multiple agents at the local level, namely the local 
governments and PDAM, in which different objectives for each agent are 
also imposed. Nevertheless, these agents have different degrees of autonomy. 
Under decentralization, the local governments have a greater level of 
autonomy, while PDAM is positioned as a utility under the jurisdiction of 
the district government. This institutional arrangement creates an obstacle 
for the central government to enforce goals or to provide disincentives. 
The excessive discretion of the local governments combined with the 
lack of autonomy of PDAM have resulted in the reluctance of the local 
governments to comply with the central government’s recommendations 
when PDAM demonstrates a poor performance. 

Second, the problem is induced by the numerous and overlapping 
roles of the local government. On one side, the local government stands 
as an agent of the central government while at the same time, due to 
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its ownership status, also acts as a principal of PDAM. Furthermore, 
decentralization tends to steer the accountability of the local governments 
in a downward direction to the local constituents rather than upward to 
the central government. This downward accountability thus positions the 
local government as the agent of the local citizens, which means that the 
local government now has two different principals; namely, the central 
government and the local citizens. As a result, the local government has 
to compromise on the central government’s mandates or the interests of 
local citizens. 

Third, PDAM as the local government-owned utility is imposed 
with different objectives and interests from multiple principals, which 
are often difficult to accomplish because these goals are conflicting. For 
instance, national policy has ensured that PDAM as a utility company 
should meet the full cost recovery target, while at the same time assume 
a social role and implement a low-tariff policy for the poor. Empirical 
evidence in the Manokwari district also shows that despite the difficulties 
to meet the cost recovery, subsidy to cover the costs of PDAM has also not 
been provided by the district government.

The findings from each level of analysis thus suggest that 
drinking water governance in Indonesia has been hampered by the failure 
of institutional design after decentralization in synchronizing between 
water-related policies, organizational structures, and the distribution of 
authority. Based on these findings, the following recommendations can 
be considered to improve the quality of drinking water governance. First, 
at the policy level, it is important to distinguish the value of water based 
on its level of rivalry and excludability. In doing so, the policy can be 
asymmetrically implemented by adjusting the value of water according to 
specific local circumstances. Second, at the organizational level, since the 
authority on drinking water related issues is currently highly fragmented, 
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the establishment of a single regulatory body is essential for ensuring the 
coherence and cohesion of responsibilities for the provision of drinking 
water services. This could be implemented, for instance, by creating a 
specific water regulatory agency with its roles and functions separate from 
the organizational structure of the Ministry of Public Works, as well as 
by expanding and strengthening its authority over PDAMs. Third, it is 
also critical to rearrange the distribution of autonomy of both the local 
governments and PDAMs. Limiting the authority of the local governments 
over a PDAM whilst allocating greater autonomy to a PDAM might be 
constructive for improving independence and the quality of the corporate 
governance of a PDAM. An equally important point is that the greater 
degree of autonomy of PDAMs should also be accompanied by sufficient 
organizational capacity and clear accountability mechanisms to measure 
the performance of PDAMs.

Additionally, despite the use of a single case study, the theoretical 
approach and the empirical findings of this study can also be generalized 
and reflected into a broader context. The lack of access to safe drinking 
water is a contemporary issue faced by many countries in which 
decentralization has also been adopted as one of the approaches to address 
this issue. Therefore, the theoretical approach of this study provides an 
analytical insight into the importance of multi-level institutional analysis 
in assessing the effectiveness of decentralization in improving the quality of 
water governance. Furthermore, the empirical findings of this study may 
also be relevant for other middle-income countries with a decentralized 
governance system. Despite claims in favor of decentralization, the 
findings of this study show that decentralization at times may also create 
coordination barriers and even egoistic behavior of local governments 
which may hinder the delivery of public goods and services. Accordingly, 
decentralization in Indonesia also demonstrates how actors at the national 
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level have difficulty in attaining a balance between the urge to control 
through hierarchical bureaucratic structures and local adaptability 
where power and authority have been handed to the local governments. 
Therefore, other countries that are experiencing similar governance issues 
could learn from the findings of this study by considering (re)designing 
their institutions towards a more integrative design between policy, 
organizational structure, and the distribution of authority. 

Finally, since this study primarily focused on governance, the 
issues of physical characteristics associated with water supplies and their 
implications on governance has not been given much attention. One 
avenue for future research is therefore to elaborate on the impact of 
the physical aspects of water, such as the water source, water network, 
and water quality as well as the consequences of climate change and/or 
urbanization on drinking water governance.
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Abstract

Since the post-Suharto era in 1998, decentralization has been established as the major 
institutional reform in Indonesia. It has been implemented as a policy framework that 
aims to not only accelerate development but also to promote local democratization 
through the establishment of direct elections for local executive leaders. In fact, however, 
there is a discrepancy between the ideal concept and the actual implementation of 
political decentralization. In Papua, one of the major issues of political decentralization is 
the emergence of local electoral practices that are incompatible with the national election 
policies, that is, the noken system. Noken is the name of a traditional bag that evolves 
as a voting mechanism in a number of districts in Papua’s central highland area. By 
utilizing the dimension of free and fair elections, this study argues that the claims on 
cultural preservation and conflict prevention in acknowledging the noken system are 
not well grounded. Based on the policy analysis, in-depth interviews and participant 
observations, the findings of this study demonstrate that the noken system is driven and 
reinforced by the governance malfunction and geographical challenge.

Keywords: political decentralization, democratization, local direct election, the noken 
system, Papua. 

Picture 7. The bakar batu [burn stones] tradition 
(Picture taken by the Author in 2018)



5.1 Introduction

The relationship between decentralization and democratization has 
recently emerged as both a major theoretical and empirical debate. 
Decentralization can become a means for enhancing democracy at the local 
level (Agrawal & Ribbot, 1999, Hutchroft, 2001), though, paradoxically, 
needs democracy as a prerequisite in order to reach its potential (Faguet, 
2014). However, how this symbiotic relationship can be attained remains 
unclear. On the one hand, proponents of decentralization argue that 
constituting a government closer to the people would increase government 
accountability and responsiveness to the citizens (Manor, 1999; see also 
Blair, 2000 & Grindle, 2007). On the other hand, critics of decentralization 
claim that this system might result in more corruption at the local rather 
than national level (Prud’homme, 1995). Additionally, the creation 
of a smaller and more homogeneous society through decentralization 
generates a greater potential for local elites to use their powers, resources, 
and social influences to capture policy in favor of themselves (Bardhan & 
Mookherje, 2000; Bardhan, 2002; Verbrugge, 2015).

Indonesia, in this case, experienced an important institutional 
reform in 1998 after the fall of a highly centralistic and authoritarian 
system during the Suharto’s regime, known as the New Order, for more 
than 32 years. One of the salient features of this reform is the establishment 
of decentralization in 1999 that is undertaken by transferring a greater 
political, administrative and fiscal authority to local governments. The 
arrangement of the direct local elections in 2004 also marked a major 
political leap for Indonesia’s transition process toward democracy. This 
transition process from an authoritarian regime to democracy through 
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decentralization is challenging. Despite elections being arranged 
procedurally and periodically, a host of electoral malpractices such 
as manipulation, vote buying, patronage and clientelism shadowed 
and undermined the effectiveness of elections in holding local leaders 
accountable for their actions and performances (Aspinall, 2014; Aspinall 
& Sukmajati, 2016). 

This study aims to examine the problems of political 
decentralization in Indonesia by analyzing the practice of the noken system 
in several regions in Papua. The Constitutional Court acknowledges this 
voting system as a way to preserve local customs and to prevent communal 
conflicts. Nonetheless, this traditional method of voting has sparked 
controversies in its implementation. This system contradicts the principles 
of liberal democracy, which allows only one man, one vote, and one 
value, while the noken system accommodates a proxy voting mechanism 
whereby a tribal leader can vote on behalf of his community (Nolan et.al, 
2014; Nolan, 2016). Besides, the use of this system has oftentimes been 
associated with the emergence of violent conflicts during election periods 
in Papua regions (Pasaribu, 2016, 2017). Despite these controversies, 
little is known about how the emergence of this system and the roots of 
its problems have been constructed by governmental and geographical 
factors. By conceptualizing the dimensions of a free and fair election 
and analyzing each of three election phases individually, the findings 
of this article demonstrate that the Constitutional Court’s argument in 
favoring the noken system that is based on the considerations of cultural 
preservation and conflict prevention is not entirely accurate. Based on 
the policy analysis, in-depth interviews and participant observations, this 
study argues that geographical challenges and governance malfunctions 
have facilitated the establishment of the noken system and have contributed 
to its drawbacks.
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5.2 The noken system: origins and practices

The name noken originates from a knotted or woven bag handmade from 
wood fiber or leaves (UNESCO, 2012). This bag is used by a number of 
communities in Papua to carry a variety of goods, e.g. agricultural products, 
animals, or firewood.36  During the election period, this traditional bag 
turned into an electoral system that is practiced in 16 districts in Papua’s 
central highland area, which is also known as the customary regions 
(wilayah adat) of La Pago and Mee Pago (Pasaribu, 2016, 2017). There 
is, to our knowledge, no written historical record on when and how this 
system first emerged. It has been argued that this system has been used 
since the election in 1971 following the integration of Papua as the former 
Dutch colony into the Republic of Indonesia in 1969 (IPAC, 2014; Nolan, 
2016). This system was first acknowledged by the Constitutional Court in 
2009 in Decision No. 47-81/PHPU.A-VII/2009. The court’s underlying 
reasons for allowing the use of the noken system are twofold: to preserve 
customary practice and to prevent communal conflicts that might emerge 
if the national electoral system is forced to be implemented.37

According to the Decision No.01/Kpts/KPUProv.030/2013 of 
the Papua Election Commission, the noken system is practiced using two 
general methods. First, at the polling stations, a noken bag is used in place 
of a ballot box. The bag for each candidate is hung on a stake or on the neck 
of a candidate’s representative. Second, the noken system is also practiced 
through an acclamation or ikat mechanism, by which tribal leaders are 
permitted to vote on behalf of the community members. Prior to the 
election, the decision-making process regarding to whom the votes from 

36 Papua Election Commission (Komisi Pemilihan Umum Provinsi Papua), Decision No.01/Kpts/KPU 
 Prov.030/2013. 

37 These  two  considerations have frequently been quoted by the Constitutional Court in its subsequent 
decisions. As many as 45 decisions on the acknowledgement of the noken system have been issued since 
2009 (Pasaribu, 2017). 
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a clan will be given is implemented using one of two different methods. 
The first is the Big Man method whereby the tribal leader determines to 
whom the votes will be given without a deliberation process with his clan 
members. The second method concerns a consensus-based arrangement, 
by which clan members engage in a deliberation process to determine 
how many votes will be given to which candidates. When a consensus has 
been reached, a traditional feast known as Bakar Batu (literally translates 
as “burn stones”) is usually conducted to close the deliberation process 
(Nolan, 2016). On the election day, since there are no regulations or 
standard procedures for the noken system, it is implemented in a variety 
of ways. Figure 5.1 illustrates how the noken system is generally practiced 
at the polling stations. 

Chapter 5    Political decentralization and democratization 164



Picture 8. The noken bags
(Picture taken by the Author in 2018)



Fig. 5.1 The general practices of the noken system 
Source:  Pasaribu (2017) 

Noken System

Direct Voting
Indirect Voting

(Ikat Mechanism)

Ballots are punched
directly by the voters
and are placed into
the noken bag.

Voters only place
the ballots into the
noken bag without
punching it.

Ballots not PunchedBallots Punched

Voters come to the
polling station and
form a line in front
of the noken bag of
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noken bag without
punching them.

The tribal leaders
only report the
number of voters
from their clan to
the election
officials. Election
officials then place
the ballot papers
into particular
noken bags and
punch the ballots
after the voting
polls close.
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5.3 Literature Review

5.3.1 Political decentralization and democratic accountability

Political decentralization refers to the establishment of an institutional 
framework to devolve political authority or electoral capacities to 
subnational actors (Faletti, 2005). It is established as “a strategy of 
governance to facilitate the transfer of power closer to those who are most 
affected by the exercise of power” (Agrawal & Ribbot, 1999, p. 475). Despite 
the creation of local representative institutions and the wider participation 
of society in the policymaking process, political decentralization is also 
embodied in the arrangement of the direct elections of governors, district 
heads/city mayors and local council members (Schneider, 2003; Cheema 
& Rondinelli, 2007). 

Political decentralization through direct local elections is positively 
assumed to encourage greater accountability of local government (Cheema, 
2007). A direct local election provides an instrument for local citizens 
to oversee the performance of local officials, which produces a principal-
agent relationship between the two parties (Fukuyama, 2015). The elected 
local leaders act as the agents and the community as the principal. The 
principal might sanction the agent if the agent does not accommodate 
the principal’s interests. For this relationship, an election emerges as the 
most visible mechanism for sanctioning agents by the principal (Fischer, 
2016). However, the question of how this dynamic relationship can be 
attained remains. Elections may be arranged frequently, though there is 
no guarantee that elections will result in the local government becoming 
more responsive to local needs and preferences (Fukuyama, 2015).  
Furthermore, the effectiveness of an election as a means of democratic 
accountability could also be undermined when the relationship between 
public officials and voters is developed through a patron-client rather than 
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principal-agent relationship (Fukuyama, 2015; World Bank, 2017).

Patronage is defined as “a reciprocal exchange of favors between 
two individuals of different status and power, usually involving favors given 
by the patron to the client in exchange for the client’s loyalty and political 
support” (Fukuyama, 2015, p. 8). The benefit given by the patron to the 
clients includes material goods (e.g. cash), or nonmaterial benefits, such 
as access to public services or intervention with the bureaucracy (Hicken, 
2011; Aspinall & Sukmajati, 2016). Patronage can be differentiated from 
clientelism by looking at the scale of relationship between patrons and 
clients (Fukuyama, 2015). Patronage is typically face-to-face relationships 
between patrons and clients, while clientelism involves a large scale of 
interactions, transactions, or exchanges of favors between patrons and 
clients (Hicken, 2011; Fukuyama, 2014). In a clientelist relationship, due 
to its large scale, a number of clients may have little or no direct contact 
with their patron (Hicken, 2011). The relationship between patrons and 
clients is therefore connected through a hierarchy of intermediaries or a 
pyramidal structure of brokers and networks (Scott, 1972; see also Hicken, 
2011 & Fukuyama, 2015). 

As in a principal-agent relationship in which the principals 
should ascertain that the agents will act in accordance with principals’ 
interests, patrons should also ensure that the clients will deliver their votes 
(Fukuyama, 2015). However, due to the large number of votes that need 
to be mobilized, it is difficult for the patrons to develop a direct personal 
relationship with individual clients (Fukuyama, 2015). As a political 
strategy, therefore, despite developing networks and recruiting brokers 
or intermediaries to develop face-to-face relationships with individual 
clients, political candidates may also exploit ethnic, religious, or other 
cultural identities to target specific groups of voters (Hicken, 2011; 
Fukuyama, 2015). The employment of culture to cement the patron-
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client relationship can be examined from both the candidates as well as 
voters’ perspectives. From the candidates’ side, distributing patronage 
along cultural identities or ethnic lines is beneficial because similarities of 
ethnic or cultural identity provide an effective and efficient mechanism for 
mobilizing electoral support from the voters (Hoffman & Long, 2013). 
From the voters’ side, ethnicity or culture serves as a credible indication 
that particular candidates with a similar ethnic or cultural background 
will deliver the goods or benefits to them as targeted clients (Fukuyama, 
2015).

While clientelism itself is capable of undermining the ability of 
citizens to hold elected officials accountable and discourage governments 
from providing public goods and services (Hicken, 2011; Stokes, 2011), 
the exploitation of cultural identities as a political tool is also susceptible to 
communal conflicts. In Indonesia, for example, cultural identity in terms 
of putra daerah (son of the region) has been articulated and frequently 
resonated by local political elites to demonstrate their “fitness to rule” when 
competing in local electoral contests (Li, 2007; Aspinall, 2011). Although 
its effectiveness in guaranteeing electoral success is not empirically evident, 
the exploitation of culture in local politics has nevertheless heightened 
ethnic conflicts in some regions in Indonesia (Aspinall, 2011; Mietzner 
2007, 2009).  

5.3.2 Free and Fair Elections: definitions and dimensions

Freedom refers to the right and the opportunity of a voter to participate in 
the election without coercion and restrictions (Elklit & Svensson, 1997, 
p. 35). On the other hand, fairness is defined as impartiality, meaning 
that every voter is entitled to exercise their voting rights equally with 
others (Elklit & Svensson, 1997; Bishop & Hoeffler, 2016). In their 
conceptualization, Elklit and Svennson (1997) assess the dimensions of 
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freedom and fairness at each stage of an election: before polling day, on 
polling day, and after polling day.

In contrast, Bishop and Hoeffler (2016) define freedom and 
fairness based on the sequence of an election. They describe freedom as 
“the rules of the election and the process leading up to the election” and 
fairness as “the events on the election day” (Bishop & Hoeffler, 2016; p. 
608). They therefore do not analyze the free and fair process at each stage 
of the election as Elkit and Svensson (1997) did, but they frame “free” 
as the process before the election time and “fair” as the process during 
the election time. More specifically, in measuring free and fair elections, 
Bishop and Hoeffler (2016) categorize the dimensions of freedom into the 
following: legal framework, electoral management bodies, electoral rights, 
voter register, ballot access, campaigns process and media access. In terms 
of fairness, the dimensions used to assess the fair process on the election 
days are divided into voting process, role of officials, and counting of 
votes. This system of classification is useful for examining the process 
before and on the election days. However, it has a limitation to analyze the 
process after the election day. Therefore, to examine the process after the 
election  day, this study utilizes Elkit and Svensson’s (1997) dimensions of 
a free and fair election.

5.4 Methodology 

In examining the noken system, this study combines the free and fair 
dimensions by Bishop and Hoeffler (2016) and Elkit and Svensson (1997) 
to analyze the electoral process before, during and after the election day. 
Due to data limitations, not all of the dimensions are examined. In this 
study, the dimensions that are used to analyze the pre-election phase are: 
legal framework, electoral management bodies, electoral rights, and voter 
register. Next, the dimension of voting process is used to measure the 
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fairness during the election time. Lastly, the dimension that is used to 
examine the issue after the election day is the acceptance of the election 
results by everyone involved. 

In analyzing those dimensions, the qualitative study strategy 
is operationalized through the following steps. First, a policy document 
analysis was conducted and as a source of secondary data, a wide range 
of previous studies and media reports were reviewed. Second, a fieldwork 
visit was carried out between January-March 2018 in Jakarta and Papua. 
During this fieldwork, in-depth interviews were conducted with the 
representatives from National Election Commission, National Election 
Supervisory Agency, Ministry of Home Affairs, District and Village 
Governments, and academic scholars. Further, participatory observations 
were also conducted by attending a meeting on Papua’s special autonomy 
held by the Ministry of Home Affairs and a seminar on the noken system 
held by PERLUDEM (Perkumpulan untuk Pemilu dan Demokrasi), a non-
profit organization that focuses on the election and democratization in 
Indonesia. Lastly, the results of the document reviews, in-depth interviews, 
and participatory observations were analyzed with the assistance of Atlas.ti 
software to identify the issues of the noken system in each election phase.

5.5 Analysis

5.5.1 Pre-election: the electoral governance of the noken system

5.5.1.1 Legal Framework

Three major elections take place in Indonesia every five-year, namely the 
presidential election, legislative elections, and local executive elections. 
Legislative elections are conducted to elect representatives for the national 
parliament (Dewan Perwakilan Rakyat, DPR), regional representatives’ 
council (Dewan Perwakilan Daerah, DPD), provincial councils (Dewan 
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Perwakilan Rakyat Daerah Provinsi, DPRD Provinsi) and district/city 
councils (Dewan Perwakilan Rakyat Daerah Kabupaten/Kota, DPRD 
Kabupaten/Kota). Furthermore, local executive elections are conducted 
to elect 34 governors, 416 district heads, and 98 city mayors. 

Presidential and legislative elections are regulated in the Law 
7/2017, whereas local leader elections are regulated in the Law 10/2016. 
However, neither of these two laws acknowledge the use of the noken 
system for elections. To date, this system is only regulated at the provincial 
level through the Decision No.01/Kpts/KPU Prov.030/2013 of the Papua 
Election Commission (Komisi Pemilihan Umum Daerah, KPUD Papua). 
This decision provides a technical guidance for the use of the noken bag to 
replace the ballot boxes and the use of the ikat mechanism as one of the 
voting methods. Nevertheless, this decision has a number of flaws which 
potentially creates a vagueness at the implementation stage. For instance, 
the decision does not provide details on which regions in Papua are allowed 
to use the noken system; specifically, the administrative level on which this 
system is implemented, whether that be at districts, sub-districts, villages, 
or only a few of polling stations. The decision also does not define how 
the noken system is practiced, whether the use of the noken bag to replace 
the ballot boxes can be used simultaneously with the ikat mechanism, or 
whether a region can only practice one of those methods. Furthermore, 
the decision also does not regulate how the deliberation or acclamation 
process within communities prior to the elections is conducted and how 
to administer the results when the collective decision has been reached. 
Consequently, due to its lack of details, the noken system is perceived 
differently and is thus practiced in a number of different ways.

Notwithstanding the lack of technical guidance for implementing 
the noken system, neither the national parliament nor the national election 
commission (Komisi Pemilihan Umum, KPU) have made any attempts to 
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regulate this system (Nolan, 2016). In explaining why this system has 
never been regulated in the national election laws, one commissioner of 
KPU argued: 

 “The constitutional court decisions over the noken system are 
the decisions to adjudicate certain election disputes and not a 
judicial review. Therefore, these decisions do not change the 
election principles that are recognized in the constitution and 
the national election system that are regulated in the election 
laws.” 

Based on article 22E paragraph 1 of the Constitution of the Republic 
of Indonesia, elections in Indonesia adhere to the principles of direct, 
general, free, confidential, honest, and fair (langsung, umum, bebas, rahasia, 
jujur dan adil).38 In the noken system, however, some of these principles 
(i.e., direct, free, and confidential) are violated. Therefore, if the KPU 
incorporates this system into the national election system, the election 
principles that are recognized in the constitution would be violated.39 

The constitutional court also underlied their argument in 
justifying the noken system on the article 18b paragraph 2 of Indonesian 
constitutions which states:

 “The State recognizes and respects traditional communities along 
with their traditional customary rights as long as these remain in 
existence and are in accordance with the societal development 
and the principles of the Unitary State of the Republic of 
Indonesia, and shall be regulated by law”.40 

38 The Constitution of the Republic of Indonesia 1945.
39  Interview, KPU commissioner, Jakarta, 19 February 2018.
40 The Constitution of the Republic of Indonesia 1945.
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The concept of adat (custom, tradition) is a historical legacy from 
the Dutch colonial period that is closely related with indigeneity (Moniaga, 
2007; von Benda-Beckmann, 2019). It comes along together with the 
concept of hukum adat (customary law, adatrecht), hak adat (customary 
rights) and masyarakat adat (traditional community, indigenous people) 
(Henley & Davidson, 2007). In present-day, adat is formally recognized 
and incorporated into the legal system, particularly in the land, forest, 
environmental, and village laws. In these laws, however, adat is only 
generally defined without specific codification through details on; for 
instance, how to define and identify which processes need to be taken 
into consideration when identifying an adat community, the types of 
customary rights in each traditional community that are legally recognized, 
how to align the governance of adat communities with the national legal 
system, and the effects of this legal recognition (Bedner & Arizona, 2019). 
Furthermore, there are some conflicting implications of adat. On the one 
hand, adat has become a vehicle of empowerment (Henley & Davidson, 
2007). It has been used to challenge corporate and state power, such as 
in defending land rights or control over natural resources (van der Muur 
et.al, 2019). On the other hand, adat has also been commodified by local 
elites as a tool of ethno-politics to serve their narrow interest (Aspinall & 
Fealy, 2000; Bourchier, 2003). Moreover, as a unitary nation with high 
cultural diversity, the enhancement of local customs and identities poses 
a risk of disintegration. It is particularly evident in the early period of 
reform after the abdication of President Suharto. Adat has served as an 
underlying rationale for ethnic exclusion and a justification for communal 
violence, which has led to ethnic cleansing in Borneo and Sulawesi (van 
Klinken, 2007; Henley & Davidson, 2007). To date, the dilemma on 
how to institutionalize culture into a concrete body of rules in the state 
legal system still remains unanswered. In the contemporary government 
practice, consequently, adat is variably interpreted in a number of policies, 
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which has often generated ambiguousness at the implementation stage 
(Bedner & Arizona, 2019).

In the noken system, the loose definition of adat is also prone to 
be manipulated. For instance, the lack of details in indicating the tribal 
leader who will act as the community representative during the election 
elicits the opportunity for everyone to claim to be the tribal leader.41 
Another instance on the vagueness of adat is in defining the territory 
of a customary region where a tribal leader will represent on behalf of 
his community. Since the areas and boundaries of customary regions 
(e.g. clan and sub-clan) are undefined, it is difficult to synchronize the 
customary regions with the state’s administrative regions (e.g. districts, 
sub-districts, villages). In the ikat mechanism, this incompatibility creates 
an obscurity regardless of whether a tribal leader represents electorates 
in an administrative region or electorates in a customary region (Nolan, 
2016). 

5.5.1.2 Electoral Management Bodies

The electoral management bodies in Indonesia are divided into three 
hierarchical structures: national (KPU), provincial (KPUD Provinsi), and 
district/city (KPUD Kabupaten/Kota). Besides, to supervise the election 
process, the elections supervisory committee (Badan Pengawas Pemilu, 
BAWASLU) is also established in each territorial level. In Papua, two major 

problems of electoral management are the independency and the capacity 
of election officials. As explained by one commisioner of the KPU:

   “Despite the arrangement of the noken system, the crucial election 
problem in Papua is neutrality and the low competency of 

41“Noken dan Ikat, Praktik Adat dan Kerawanan Pemilu” [Noken and ikat, customary practice and 
election vulnerability], Kompas.com, 11 February 2014, retrieved from: https://nasional.kompas.com/
read/2014/02/11/0836299/Noken.dan.Ikat.Praktik.Adat.dan.Kerawanan.Pemilu.?page=all 
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election officials in understanding the election mechanims. In 
some cases, election officials sided with one of the candidates 
by, for instance, manipulating the voters’ data or intervening the 
vote counting and the tabulation process”.42 

These electoral management problems together with the 
unregulated noken system have worsened the quality of electoral governance 
in Papua by creating an opportunity for electoral fraud. As presented in 
Figure 1, one of the practices of the noken system is the “unpunched 
ballots” method, whereby voters or tribal leaders only place the ballot in 
the noken bag without punching it and the polling officials punch the 
ballots when the voting time is over. However, in many highland regions 
where voting administration is poor and monitoring and supervision are 
mostly absent, polling officials act as brokers by punching the ballots for 
a certain candidate, instead of punching the ballots with regard to voter 
preferences or the community’s vote. (IPAC, 2014, Nolan, 2016).  In 
2017, out of the eleven districts in Papua region that held an election 
for local executive leaders, nine filed cases to the constitutional court 
disputing the election results. It became the highest number of dispute 
cases among other regions that also held an election for local executive 
leaders at the same time. One of the main factors of this dispute was the 
allegation of vote inflation.43

5.5.1.3 Ikat mechanism: the big man, proxy voting and electoral rights

Establishing a legal framework which ensures the electorates’ rights to 
vote does not guarantee the voters can exercise their rights at the election. 

42 KPU commissioner, Pemilihan Gubernur Papua 2018: Problematika dan Tantangan [Papua’s Governor 
    election 2018: problems and challenges], presented at a seminar on the noken system, Jakarta, 31 March 
    2018.

43 “Pertarungan calon abdi daerah di MK” [the battle of local servant candidates at the Consititutional Court, 
Majalah Konstitusi, No.122, April2017, p. 12, retrieved from: https://mkri.id/public/content/infoumum/
majalahkonstitusi/pdf/Majalah_125_1.Edisi20April20201720.pdf 
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The voters, de facto, should get an “equal and effective access to polling 
stations” and they “have been informed effectively about how and where 
to vote” (Bishop & Hoeffler, 2016; p. 611). Indonesia’s Law 7/2017 on the 
general elections guarantees the electoral rights for each voter. Voters have 
the freedom to vote for their favorite candidate directly without coercions 
from any party, without being represented, and secretly which means that 
only the voters know their voting preference. 44 By contrast, these electoral 
rights are unlikely to materialize in the noken system. 

In the ikat mechanism, the electoral democratic rights of “one 
man, one vote, one value” is violated because first, in this mechanism 
a tribal leader could vote on behalf of his community members, or in 
other words, proxy or bloc voting. Second, the ikat mechanism is based 
on a general consensus (kesepakatan warga) where entire communities 
decide in favor of one particular candidate (IPAC, 2014). The existence 
of this traditional political system has oftentimes been accommodated 
as an underlying argument to justify this proxy voting practice. For 
instance, during a hearing at the Constitutional Court on the dispute over 
the results of the Papua governor’s election in 2013, the chair of Majelis 
Rakyat Papua (Papuan’s People Council) delivered a testimony between 
the bloc-voting mechanism and the traditional political system of the 
Big Man. He explained that despite thorough consultation with the clan 
members, decision on matter of shared interests might possibly be made 
individually by a tribal leader (Nolan, 2016, p. 403-404). This argument 
on the Big Man political system can be explained theoretically. In an 
anthropological study of the traditional political system in Papua, Johszua 
Robert Mansoben (1994, p. 34) identified two main characters of the Big 
Man’s political system. First, power is carried out by only one tribal leader 
who is able to exercise his power individually and autonomously. Second, 

44 Voters are citizens who are at least 17 years old or less than 17 years old but married or have been married  
    (Law 7/2017).

 Chapter 5    Political decentralization and democratization 177



the source of power of a tribal leader is not obtained through heredity. 
Power is gained through the ability of an individual to distribute material 
resources, to lead a war, to deliver a speech and/or to conduct a diplomacy.

The first character of the Big Man political system might support 
the argument over the authority of a tribal leader to make a decision 
autonomously on behalf of his community. However, as previously noted, 
since adat has never been completely codified in the formal legal system, 
it does not provide any details and begs the questions, for instance, to 
what types of traditional rights are a particular traditional community in 
Papua entitled? And more specifically, how can tribal leaders who have the 
right to vote on behalf of their community be defined and administered? 
Furthermore, from the standpoint of modern liberal democracy, the 
proxy voting practice poses a serious obstacle because it deprives the rights 
and opportunities of each eligible voter in the community to participate 
and vote directly. This contradiction indicates how integrating modern 
institutions into a traditional political system is problematic and can lead 
to chaos when it is not bridged by the formal legal system (Fukuyama, 
2014). Due to the legal vacuum of the noken system, there is thus no clear 
technical guidance on how the consensus should be reached among the 
clan members, or how clan members who have a different preference over 
the candidate can use votes directly at the polling station without being 
represented. It is also equally important that the consensus is formally 
administered to prevent potential fraud, that is, when tribal leaders abuse 
their own authority by voting for another candidate instead of executing 
the result of the community’s agreement. Lastly, it is critical to record the 
number of votes cast by a community when a consensus is reached.

Despite cultural obstacles, the issue of electoral rights also 
emerged due to geographical challenges and the low literacy rate. In the 
central highland districts, difficult terrains compounded by the limited 
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transportation infrastructures restrict voters’ access to the polling stations, 
and as a consequence, contribute to the emergence implementation of the 
ikat mechanism.45 The other factor is the low literacy rate. In the districts 
of Tolikara and Intan Jaya, for instance, the literacy rates in 2013 were 
only 33.56 percent and 28.08 percent, respectively.46 This low literacy rate 
has caused voters’ lack of awareness in understanding how the election 
mechanism works democratically and how to use and defend their 
electoral rights in the election process.47 

5.5.1.4 The fluctuation of registered voters’ number

One of the major election obstacles in Indonesia is the inaccuracy and 
invalidity on the numbers of voters. Unregistered voters, multiple voters’ 
data, or unrecorded voters’ migration data are some instances of voter 
registration problems. In Papua, the accuracy of registered voters’ data is 
even more dubious because of the extreme fluctuation in the number of 
registered voters. In the district of Tolikara, for example, by comparing the 
final voters list (Daftar Pemilih Tetap, DPT) between the 2014 presidential 
election and the 2017 local executive election, during June 2014 and 
December 2016, the number of voters fluctuated significantly. In the sub-
district of Yuneri, the number of voters increased more than 200% from 
2203 voters in June 2014 to 6638 voters in December 2016. In contrast, 
in the sub-district of Timori the number of voters decreased significantly 
from 6079 in 2014 to 3407 in 2016.48 

45   Indonesian Human Right commissioner, presented at a seminar on the noken system, Jakarta, 31 March 
2018.

46  Badan Pusat Statitistik Provinsi Papua [Papua Province Statistic Agency], Angka melek huruf menurut
Kabupaten/Kota di Provinsi Papua 1996-2013 [Literacy rate per district/city in the Papua province 1996-
2013], retrieved from: https://papua.bps.go.id/dynamictable/2018/05/14/120/-metode-lama-angka-
melek-huruf-menurut-kabupaten-kota-di-provinsi-papua-1996-2013.html 

47  Perludem representative, presented at a seminar on the noken system, Jakarta, 31 March 2018.
48 KPU, Daftar Pemilih Tetap Pemilihan Presiden 2017 [Final voter list of Presidential Election 2017], 

retrieved from: https://data.kpu.go.id/ss8.php; KPUD Tolikara, Decision No. 33/Kpts/KPU-Kab.Tlk/XII/
Tahun 2016 on Penetapan Daftar Pemilih Tetap (DPT) Kabupaten Tolikara pada Pemilihan Bupati dan 
Wakil Bupati Tolikara Tahun 2017 [Final voter list of Tolikara District Head Election 2017].

Chapter 5    Political decentralization and democratization 179



Law 7/2017 on General Elections specifies five factors that 
determine an increase or decrease in the number of voters: mortality, 
immigration, emigration, marriage, and the addition of the young voters. 
The number of voters is, therefore, possibly affected not only by mortality 
or migration but also due to the marriage rate or the addition of 17-year-
old voters. Nevertheless, the 200% increase in the number voters in the 
sub-district of Yuneri, or by contrast, the decrease by 2672 voters in the 
sub-district of Timori is questionable. The data from the Central Bureau 
of Statistics show that the population growth rate of Tolikara was only 
2.98 percent between 2014-2015 and 1.87 between 2015-2016.49 There 
is, therefore, doubt concerning how the number of voters could have 
increased or decreased significantly in the last three years.

Correspondingly, this inaccuracy in the number of registered 
voters indirectly affects the noken system in two interrelated ways. First, 
the accuracy of voter’s number in a tribal community is highly crucial in 
the ikat mechanism. Since the consensus result is not administratively 
recorded, the dissimilarity between the official voter’s data, the real number 
of voters in a community, and the number of votes reported by the tribal 
leaders at the polling station raises the potential for disputes. Second, 
despite inaccuracy, synchronization between the official voter’s data and 
the real number of voters in a tribal community is also problematic. This 
is because the official voters’ data is not recorded based on the tribal areas 
but rather it is based on the division of administrative territorial unit (e.g. 
villages or sub-districts).

49 Badan Pusat Statitistik Kabupaten Tolikara [Tolikara District Statistic Agency], Kabupaten Tolikara dalam 
Angka 2016 [Tolikara District in Numbers 2016]; Kabupaten Tolikara Dalam Angka 2017 [Tolikara 
District in Numbers 2017].
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5.5.2 On election day: voting process and liberal democratic principles. 

As previously indicated, the noken system is incompatible with the “direct 
and free” principle of democratic elections because in the ikat mechanism, 
voters cannot exercise their rights to vote directly since they are represented 
by the tribal leaders. The Indonesian Human Rights Commission argue 
that this practice not only contravenes the principles of democracy but 
also violates human rights by disenfranchising the eligible voters.50 

Another democratic principle that is contravened by the noken 
system is confidentiality. In common practice, voters arrive at the polling 
station, collect the ballot paper, go to the polling booth to punch the 
ballot paper, and then place the ballot paper into the ballot box. In the 
noken system, however, secrecy is violated. Since the ballot box is replaced 
by a noken bag for each candidate, the voter’s preference for a candidate 
can be seen publicly as the voter must place the ballot paper in a noken bag 
assigned to one particular candidate. It has been argued that the reason 
behind using the noken bag as a substitute for the ballot box concerns 
geographical factors more so than cultural factors. The mountainous 
terrain combined with the poor transportation infrastructure have 
limited the distribution of election logistics to remote areas in central 
highland districts. Consequently, this geographical challenge has not only 
hampered the electoral logistic distribution but also contributed to the 
poor election monitoring and supervision both at the polling stations and 
in the tabulating process at the sub-district level on the election day.51

50   “Komnas HAM minta KPU dan Bawaslu tolak sistem pemilu noken” [Human Rights Commission asked 
KPU and Bawaslu to reject the noken system], Kompas.com, 3 February 2014, retrieved from :
https://nasional.kompas.com/read/2014/02/03/2304566/Komnas.HAM.Minta.KPU.dan.Bawaslu.
Tolak.Sistem.Pemilu.Noken. 

51  Indonesian Human Right commissioner, presented at a seminar on the noken system, Jakarta, 31 March  
2018.
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5.5.3 Post-election: the noken system and electoral conflicts

During 2017 and 2019, districts in Papua had the highest vulnerability 
index among a number of districts in Indonesia that conducted direct local 
elections.52 In 2017, four districts in Papua, Tolikara, Intan Jaya, Nduga 
and Lanny Jaya sequentially became regions with the highest vulnerability 
index among 94 districts that held district head or city major elections.53 
In 2018, Papua was the province with the highest vulnerability index 
among 17 provinces in Indonesia that conducted governor elections. 
At the district level, four districts in Papua: Paniai, Puncak, Jayawijaya, 
and Mimika had the highest vulnerability index among 54 districts that 
arranged district head elections. In the 2019 presidential and legislative 
elections, the vulnerability indexes of Papua and West Papua provinces 
were the highest out of 34 provinces in Indonesia. One of the major factors 
that contributed to the high vulnerability index in these regions was the 
emergence of violent conflicts during the election time (Bawaslu, 2020). 
In Puncak Jaya, for instance, clashes over supporters led to casualties.54 
Another instance is in Intan Jaya where riots that emerged during the 
local election committee plenary meeting also resulted in the death of a 
resident.55 

However, the causality between electoral conflicts and the 
noken system should be analyzed conscientiously. In its decision, the 
Constitutional Court relied their argument for over the use of the noken 

52 The annual publication of the election’s vulnerability index is compiled by Indonesia’s election supervisory 
body (Badan Pengawas Pemilu, Bawaslu). This index measures the vulnerability of presidential, legislative,
and regional head elections for all districts, cities, and provinces in Indonesia. The measurement is based
on four main dimensions: social politics, free and fair implementation, contestation and participation. The 
results are categorized into three sequential levels: low, moderate, and high (Bawaslu, 2020).

53  Elections vulnerability index 2017 (Bawaslu, 2016).
54  Ricuh PSU di Puncak Jaya, 3 polisi kena panah [Chaos during the reelection day in Puncak Jaya, 3 

police officers were hit by arrows], Detik.com, 15 June 2017, retrieved from: https://news.detik.com/
berita/d-3532144/ricuh-psu-di-puncak-jaya-3-polisi-kena-panah 

55 Rusuh saat pleno KPU Intan Jaya Papua, Seorang warga tewas [Chaos during a plenary meeting in KPU 
Intan Jaya Papua, a resident died], Kompas.com, 24 February 2017, retrieved from: https://regional.
kompas.com/read/2017/02/24/17494831/rusuh.saat.pleno.kpu.intan.jaya.papua.seorang.warga.tewas 
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system on the principle that it could prevent violent conflict. By allowing 
tribal leaders to vote on behalf of the community, disagreements between 
members of the community that could lead to violent conflicts can be 
prevented (IPAC, 2014). Conflict in this case can thus be perceived as the 
violent conflicts between members of the same in a similar tribal group. 
In most cases, however, electoral conflicts in Papua emerged not between 
community members in a particular tribal group, but between supporters 
of different candidates who refused to accept the election result.56 By 
looking at two of the three election phases, it can be seen that conflicts 
do not arise during the pre-election period when the clan members try 
to reach a consensusor on the election day when either the noken bag is 
used at the polling stations or when the the tribal leaders vote on behalf of 
the community. Conflicts mostly emerge during the post-election stage, 
a period in which the noken system is not in use (al-Rahab in Pasaribu, 
2017). Therefore, since electoral conflict is not necessarily caused by the 
voting methods, the argument for the use of the noken system to prevent 
conflicts should be critically reviewed.

5.6 Discussion and conclusion

The findings presented above suggest that the arguments over the existence 
and the acknowledgement of the noken system which relied on the culture 
preservation and the conflict prevention are not necessarily substantial. 
A major result of this study demonstrates that the noken system is caused 
and reinforced by the interrelated geographical and governance factors. 
Difficult terrains combined with the lack of transportation infrastructure 
have hindered the distribution of election logistics, the voters’ access to 
the polling station, and the monitoring and supervision of the elections. 
Another geographical factor that has created the vagueness of the noken 

56 Indonesian Human Right commissioner, presented at a seminar on the noken system, Jakarta, 31 March
2018.
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system is the misalignment of spatial boundaries between administrative 
territorial divisions and unmapped customary regions. The findings of 
this study also indicate that governance malfunctions, such as the absence 
of policy as a comprehensive technical guidance, the inaccuracy of voters’ 
registration, and the contradiction between electoral principles and cultural 
preservation in the constitution, have become a source of uncertainty 
in the practice of the noken system. The cost of this uncertainty can be 
high as it might be subject to manipulation, fraud, vote buying, and 
particularly communal conflict. Therefore, the arguments that directly 
associate the noken system (the use of noken bag and the ikat mechanism) 
with the occurrence of repeated electoral violent conflict in Papua is not 
well grounded since the major driver of violent conflict is less the form of 
the voting mechanism than the failure of governance.

Finally, to address the geographical and governance challenges 
of the noken system, several recommendations are proposed to policy 
makers. Firstly, difficult terrain and limited transportation infrastructure 
have been recognized as major developmental challenges in Papua and 
West Papua. Thus, the establishment of periodic elections in general and 
direct local elections in particular are insufficient without the support of 
improved physical infrastructure in these two provinces. Although it may 
seem to be merely procedural, this technical issue plays a critical role in 
facilitating eligible voters in remote and isolated districts to exercise their 
voting rights, as well as election monitoring and supervision. Secondly, 
since political participation is interconnected with and complemented 
by socio-economic development (Sen, 1999), the gradual transition from 
a customary and pluralistic to a unified and modern election system 
should be coupled with the development of public services, particularly 
education. Lastly, in transforming the noken system to the national 
electoral system, stakeholders should construct a grand design to address 
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a variety of issues. It can be made, for example, by mapping in which 
district, sub-district, village or polling stations that are allowed to use 
the noken system, by projecting how long the transition process until all 
regions use the national electoral system, and by designing policies which 
comprehensively regulate the arrangement of the noken system in each 
election phase (before, during, and after the polling day). Additionally, 
these issues should be conscientiously addressed through empirical studies 
to collect evidence on the use of the noken system in Papua.
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Conclusion

6





6.1 Introduction

Decentralization emerged in Indonesia as a reform in the mode of 
governance by which the local governments not only were provided with 
more resources but also given greater responsibilities in managing key 
governmental tasks and functions. Nevertheless, the question of how this 
reform can improve public service delivery and provide a broader form of 
democratization at the local level remains unanswered. This thesis aimed 
to answer this question by analyzing the issues of decentralization and 
governance in Papua and West Papua and the impact these have had on 
the provision of basic public services and democratic accountability in 
these two provinces. 

This thesis conceptualized decentralization as the redesign of a 
formal governance structure, whereby the interactions among relevant 
actors are altered to better realize the underlying policy goals. By 
looking through the lens of agency theory, this thesis sought to examine 
the interactions between involved actors as well as the contribution of 
institutional and geographical factors in driving these interactions. Four 
complementarily empirical chapters were presented to address two key 
challenges regarding decentralization and governance. The first challenge 
was related to the provision of basic public services, namely, education, 
health, and clean water, which is outlined in Chapters 2-4. Chapter 5 
specifically discussed the challenges of local democratization. Based on the 
analysis in Chapters 2-5, this final chapter discusses the key findings of 
each empirical study to answer the main research question. Additionally, 
a theoretical reflection as well as the limitations of the study will also be 
provided. Lastly, this chapter offers some policy recommendations and 
suggestions for future research.
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6.2 Decentralization and the challenges of local governance

In Chapter 1, the objective of the thesis and the research question 
were discussed. To answer the research question, four case studies 
on the challenges of local governance following the establishment of 
decentralization in delivering basic public services and in enhancing local 
democratic accountability were described. The first challenge concerns 
the provision of education, health, and drinking water services in three 
districts, namely Jayawijaya, Asmat, and Manokwari, respectively. The 
effect of decentralization on public service delivery has been a contentious 
issue in academic debate, both theoretically and empirically (Schulze & 
Sjahrir, 2014). However, despite the pros and cons of transferring political, 
administrative, and fiscal authority to a sub-national level, practices in 
many countries demonstrate that the measure of success of decentralization 
in improving the quality of public service delivery is varied, specific, and 
contextual (Bardhan, 2002; Treisman, 2007; Mookherjee, 2015; Green, 
2015). For this reason, this thesis analyzed the actual implementation of 
decentralization and its impact on public service delivery by providing 
empirical evidence from three districts in Papua and West Papua. The 
findings from these case studies showed that decentralization in Indonesia 
is simultaneously hampered by recentralization, that is, the enactment of 
“one size-fits-all” top-down policies by the central government. Instead 
of tailoring policies to meet local needs and preferences, the Indonesian 
central government has imposed uniform national policies that have led 
to undesired outcomes at the local level (Chapter 2). Furthermore, as 
shown in Chapter 3, the failure of national policies in recognizing specific 
geographical and demographical conditions at the local level has resulted 
in the inequality of access of the local population to primary healthcare 
service providers. 
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By observing local governance through the lens of agency 
theory, this thesis identified coordination and monitoring problems that 
hinder the effectiveness of decentralization in delivering basic public 
services. Chapter 4 presents how horizontal and vertical coordination 
has been hampered by sectoral egoism and local egoism. Furthermore, 
the problems of coordination have also increased due to the emergence 
of multiple principals, imposing different policy goals that are difficult 
to accommodate simultaneously by the agent. Despite all coordination 
efforts, monitoring as the mechanism of control of a principal over an 
agent is adversely affected by the spatial distance and the misalignment 
of territorial and functional structures of local government organizations 
(Chapter 2).

The second challenge concerns the function of direct local 
elections in promoting democratic accountability. Direct local elections, 
an important form of political decentralization, aim to strengthen 
democratic accountability at the local level. Direct local elections 
provide a mechanism for local constituents (the principals) to hold the 
local governments (the agents) accountable for their performances. As a 
result, the ability of citizens to choose or discipline incumbents through 
elections becomes a forceful incentive for local governments to increase 
the responsiveness of public services to local needs and preferences. In 
practice, however, the effectiveness of direct elections in enhancing local 
democratic accountability has been hampered by the discrepancy between 
a modern election system and a local customary practice in a number of 
districts in Papua (Chapter 5).

The following sections discuss the main findings of Chapters 2-5 
in more detail to answer the main research question.
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6.3 The effects of decentralization on basic public service delivery

6.3.1 Multi-level governance and agency problems at the local level: The 
evidence from Jayawijaya district

Chapter 2 analyses factors that have affected the provision of primary 
education in Jayawijaya district. Despite the large fiscal transfers allocated 
by the central government to Papua, the educational development in this 
district has not been very promising. In examining this development issue, 
the literature on decentralization, multi-level governance, and agency 
theory have been discussed. Based on the policy review and empirical 
study, the reasons why the public service provision of primary education 
in Jayawijaya was underperforming were related to the enforcement 
of “one-size-fits-all” national policies. Despite the establishment of 
decentralization and the heterogeneity of local circumstances, the central 
government keeps persisting on the rigid uniformity of policy. The case 
study in Jayawijaya district has yielded the following results: 

i)   The uniform minimum service standards and targets that are set by 
the central government are difficult for the district government of 
Jayawijaya to achieve due to challenging geographical conditions, 
such as the mountainous terrain, scattered and sparsely populated 
settlement areas, and a lack of proper road and transportation 
infrastructure (Section 2.4.1).

ii)  Despite minimum service standards, the national curriculum is 
difficult to implement due to its inadaptability to the diversity of 
local cultures, languages and development levels. Learning materials 
in national textbooks are too advanced for primary school students. 
Furthermore, national textbooks use terminologies that are difficult 
for students to comprehend because these terms are not used in their 
day-to-day lives (Section 2.4.1).
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iii) Teacher absenteeism is a crucial factor for the low educational 
attaintment in Jayawijaya district. From the empirical obervations, it 
was revealed that the teachers’ employment status correlated with the 
rates of absenteeism, with civil service teachers absent more often than 
non-permanent teachers (Section 2.4.2).

iv) The central government has provided a number of financial incentives 
to solve the problem of teacher absenteeism. However, in its 
implementation, these incentives did not meet the various local needs 
(Section 2.4.2).

v) In a principal-agent relationship, together with incentives, monitoring 
has been used as a mechanism of control by the principal of the 
agent. Concerning the problem of teacher absenteeism in Jayawijaya, 
however, the effectiveness of monitoring has been hindered by two 
problems: the employment status of teachers and the misalignment of 
multi-level governance structures after decentralization. The former 
monitoring problem emerges in private schools. Civil servant teachers 
who are employed in private schools are reluctant to be monitored 
by the religious foundations (the schools’ owners). Since civil service 
teachers receive their salaries from and are accountable to the district 
government, the foundations lack the authority to monitor the civil 
service teachers (Section 2.4.2). 

vi) The monitoring of civil servant  teachers in private and public 
schools is difficult to conduct by the district government due to the 
incompability between territorial and functional stuctures. Schools 
are dispersed over 40 sub-districts that are all hard to reach by the 
education department, which is located in the district capital. The sub-
district governments that are geographically closer to the schools have 
no authority to be involved in the schools’ management including the 
monitoring of the teachers (Section 2.4.3).
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The findings presented in this chapter revealed that decentralization does 
not produce bottom-up policies that reflect and are tailored to local needs 
and preferences. The case of primary education in Jayawijaya showed 
that decentralization has been attenuated by recentralization, that is, the 
central government continues implementing uniform top-down policies 
at the national level, resulting in ineffective incentives and monitoring 
problems. Consequently, although decentralization has increased the 
local government’s authority and the fiscal transfers from the central 
government, the decentralized governance arrangements have, in practice, 
failed to improve the development of the education sector in Jayawijaya.

6.3.2 Geography and Accessibility to Public Service in the Asmat District

In Chapter 2, geographical conditions at the local level have been 
recognized as a major challenge in the governance of public service delivery 
in Papua. With respect to this problem, Chapter 3 specifically discussed 
the geographical challenge and how policy has dealt with this problem. 
Chapter 3 examined how spatial distance affects accessibility to primary 
health care centers in the Asmat district, Papua. The accessibility score of 
each village in this district was quantified by applying the two-step floating 
catchment area (2SFCA) method. The first step of this method calculated 
the ratio of primary health care compared to the total population. In the 
second step, the accessibility score was generated by summing the primary 
health care to population ratios of all villages within a particular distance 
threshold. By using five different distance thresholds, the accessibility 
analysis of 180 villages in the Asmat district revealed the following results:

i) The spatial distribution and the service coverage of community 
health centers (CHCs) in the Asmat district are dependent on the 
territorial boundaries of sub-districts. Standard policy is to allocate 
one CHC per sub-district. This administrative approach, however, 

Chapter 6    Conclusion 198



does not recognize the population density and the possibility of cross-
border services. As a result, geographical imbalances between the 
supply availability of CHCs and the demand of services have arisen. 
Some villages have access to more than two CHCs (oversupply), 
while a number of villages have no CHCs available in their region 
(undersupply) (Section 3.3).

ii) Logically, the number of villages with no access to CHCs decreased 
when the distance threshold increased. However, an increase in the 
distance threshold implies that people in need of health services have 
further to travel (Section 3.3).

iii)  The potential spatial accessibility score does not only depend on 
the number of healthcare services available within certain distance 
thresholds but also on the size and density of the population in these 
areas. In the Asmat district, villages with high scores were predominantly 
villages with low populations and were located in remote areas, whereas 
due to its high population density, villages surrounding the district 
capital were villages with the lowest accessibility scores (Section 3.3).

The results demonstrated that the tendency to distribute primary health 
care centers according to territorial boundaries without considering the 
population density and the geographical coverage of services have led to a 
geographical disparity of access. Inhabitants in sparsely populated villages 
with an overprovision of services have lower competition in term of access 
to CHCs (low demand) than inhabitants in densely populated regions 
with an under provision of services (high demand).

6.3.3 The design of institution and effective water governance: achieving 
balance when pendulum swings

In this thesis, governance has been defined as a government’s ability to 
exercise its authority to make, implement, and enforce rules (Fukuyama, 
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2013, 2015, 2016). Following this definition, Chapter 4 particularly 
focused on how drinking water-related policies are designed, applied, 
and imposed, and their implications on the provision of drinking water 
services. It took the Manokwari district as its case study. By distinguishing 
three different governance levels, the case study resulted in the following 
observations:

i) The institutional analysis at the macro-level shows that in Indonesia 
water is a constitutionally defined public good. Consequently, 
the management of water resources as well as the delivery of water 
services falls under the responsibility of the government and cannot 
be privatized. However, despite the negative sentiment associated with 
privatization, the provision of drinking water services by the local 
government-owned water utilities (PDAMs) has been hampered by 
the financial and managerial problems linked to those utilities (Section 
4.5.1). 

ii) The analysis at the macro-level also highlighted the creation and design 
of organizational structure at the national and local levels. At the national 
level, the central government has established a supporting agency for 
the development of drinking water supply systems (BPPSPAM). One 
of the essential roles of this agency is to evaluate the performance 
of PDAMs. At the local level, political, administrative, and financial 
authority has been transferred by the central government to local 
governments. In this decentralized system, the local governments play 
a major role in managing local government-owned utilities including 
PDAMs (Section 4.5.1).

iii) The analysis at the meso-level discusses the inter-organizational 
problems that arise in this structure, both vertically and horizontally. 
The evidence shows that the drinking water-related authority 
and responsibility among ministries at the national level are very 
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fragmented. Horizontally, this dispersion of authority has resulted in 
sectoral egoism where each ministry is reluctant to coordinate and 
cooperate to reach the mutual goals. Vertically, the coordination 
between the central and local government has been impeded by local 
egoistic attitudes. Local government leaders are reluctant to abide by 
and follow the central government’s command and control (Section 
4.5.2).  

iv) At the micro-level, the case of Manokwari district provided evidence 
that the decentralized governance system has created a complex web 
of agency relations. It is characterized by multiple principals whereby 
agents have to accommodate different objectives that are oftentimes 
contradictory and difficult to attain at the same time. This issue was 
most evident in tariff setting and in the redistribution of subsidies 
for PDAM Manokwari. On the one hand, PDAMs have to function 
as an entity with a critical social function to provide water as a basic 
need, especially for those who live in poverty. On the other hand, the 
sustainability of PDAM as a utility depends on its ability to recover its 
full cost. In the Manokwari district, however, PDAM has been unable 
to achieve full cost recovery because the district government has 
imposed a low tariff policy without allocating sufficient subsidies for 
PDAM to be able to perform such a social function (Section 4.5.3). 

The multi-level analysis of institutions on drinking water governance in 
Indonesia revealed the interrelated causality among the three institutional 
levels. The formulation of policies, the distribution of authority, and 
the design of organizational structure at the macro-level have driven 
the coordination problems at the meso-level. Furthermore, the intra-
organizational relationship at the micro-level has been influenced by the 
policy process at the macro-level and the coordination arrangement at the 
meso-level. Taken together, these findings thus suggest that the failure of 
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the current institutional design has negatively affected the drinking water 
governance in Manokwari district.

6.4 The effects of decentralization on democratic accountability

6.4.1 Modern democracy and customary practice

Chapters 2-4 discussed decentralization’s effect on public service 
provision. However, examining the impact of decentralization on the 
quality of governance by focusing only on the responsiveness of policy 
concerning local public services to citizens is insufficient. It should 
also involve investigating governance outcomes such as accountability, 
political competition, and public participation in policy making (Sen, 
1999; Bardhan & Mookherjee, 2006; Faguet, 2014). Chapter 5 discussed 
the effect of political decentralization on democratic accountability in 
Papua. By taking the noken system as case study, the analysis revealed the 
following results:

i) During the pre-election phase, the absence of a legal framework to 
standardize and guide the local system has resulted in the various 
interpretations and different practices at implementation. Furthermore, 
the accommodation of adat (custom, tradition) in acknowledging the 
noken system is prone to manipulation since adat is not fully defined 
and codified in the formal legal system (Section 5.5.1.1). Together 
with the problems surrounding the lack of independency and capacity 
of election officials, the noken system creates an opportunity for fraud. 
Over many consecutive years, electoral disputes in Papua have been 
the most common among regions in Indonesia.  One of the major 
consequences of these disputes is the allegation of electoral fraud 
(Section 5.5.1.2). Another equally important issue in the pre-election 
phase is the disenfranchisement of people’s electoral rights due to the 
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use of a proxy voting mechanism (Section 5.5.1.3) and the inaccuracy 
of the voters’ registration (Section 5.5.1.4).

ii) On election day, there were incompatibilities between democratic 
principles and the practice of the noken system. First, the use of the 
noken bag to replace the ballot boxes contravenes with the principle 
of secrecy because voters’ preferences are publicly revealed. Second, 
the use of the ikat (proxy voting) mechanism violates the “direct and 
free” principles because voters cannot exercise their voting freely and 
directly since they are represented by tribal leaders. Nevertheless, these 
flaws in the noken system are difficult to redress due to the difficult 
terrain that hinders the organization of elections in the isolated regions 
and voters’ access to polling stations (Section 5.5.2).

iii) Third, the noken system has oftentimes been associated with the 
emergence of electoral conflicts in Papua. By looking more closely 
at the election phases, conflicts did not arise during the pre-election 
period when the clan members tried to reach a consensus, the election 
day when either the noken bags were used at the polling stations, or 
when the tribal leaders voted on behalf of the community. Conflicts 
mostly arose during the post-election period when supporters of 
different candidates refused to accept the voting results; a period in 
which the noken system was not in use (Section 5.5.3). 

The results of this chapter suggested that the discourses of cultural 
preservation and conflict prevention as the underlying reasons for 
acknowledging the noken system are insufficient. The findings further 
showed that the noken system is more a consequence of governance 
malfunctions and geographical challenges rather than a product of cultural 
inheritance and a means of conflict prevention.
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6.5 Synthesis of findings and reflections to the main research question

This section discusses the key findings from this thesis by answering the 
main research question: 

What are the underlying causes that have hampered the provision of 
public services and local democratization in Papua and West Papua 
despite the establishment of special autonomy in the provinces? 

As an instrument of institutional reform, decentralization has not only 
provided the local governments with extra resources and more authority 
in managing public tasks and functions, it has also redesigned formal 
governance structures and altered the relationship between four key actors: 
(1) the central government, (2) the local governments, (3) the service 
providers, and (4) citizens. As a result, decentralization has generated 
multiple relationships among these actors, emerging in roles of principal 
and agent. The findings of this thesis demonstrate that in achieving policy 
goals, these actors face difficulties in adapting to the new governance 
structure induced by decentralization with regard to monitoring and 
supervision, incentives alignment, accessibility, coordination, and 
accountability. Furthermore, this thesis contextualized these difficulties 
in adaptation by showing that geographical dimensions further constrain 
decentralization in achieving its objectives. In other words: places matter 
for good governance.

This thesis illustrated the crucial role of institutions in forming 
and affecting relationships among actors. Specifically, formal institutions 
in the form of laws, policies and regulations were analyzed to understand 
how these formal rules steer behavior by defining goals, arranging 
processes, affecting motivations, and directing coordination (Loft et al., 
2015). The analysis in Chapters 2-5 revealed a number of institutional 
issues including, among others, uniform and contradictory policies, 
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fragmented and overlapping authority, and rivalry between informal 
norms and formal rules. Consequently, these institutional problems have 
produced unintended governance outcomes such as conflicting goals, 
ineffective coordination, and underperformance regarding developmental 
aims. 

Concerning geography, the analysis presented in each chapter 
demonstrates how geographical challenges in terms of distance and 
difficult terrain have affected the effectiveness of governance in Papua and 
West Papua. Exacerbated by limited transportation and communications 
infrastructure, these geographical challenges have resulted in, to name a 
few, poor monitoring and supervision, ineffective incentive structures, 
disparity of access to government services, and voter disenfranchisement. 

Overall, the difficulties in achieving the expected benefits of 
decentralization suggest that solely enacting and implementing formal legal 
rules aimed to decentralize political, administrative and fiscal authority 
without aligning these with institutional diversities and geographical 
conditions at the local level lead to governance failures. The empirical 
evidence on the practice of decentralization in Papua and West Papua 
demonstrated that decentralization results in unintended outcomes if its 
establishment is not supplemented by a proper design of institutions and 
a consideration of geographical factors.

6.6 Theoretical reflection 

Besides aiming to provide a better understanding of the impact of 
decentralization on development and local democratization, this thesis 
also offered two theoretical contributions. First, this thesis enhanced the 
use of agency theory by integrating a geographical perspective in analyzing 
governance issues. Specifically, it showed the importance of scale (the 
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size and the territorial scope of a government entity) in influencing the 
principal-agent interactions. As shown in Chapter 2, for example, the 
problem of monitoring and supervision was not only caused by the 
teachers’ employment status and incompatibility between territorial 
and functional stuctures but also by the geographical distance between 
the education department (in the district capital) and (local) schools. 
Moreover, in Chapter 3, the issue of distance was further examined to 
understand the interactions between the service provider and citizens and 
its impact on the inequality of access to health care services. Second, by 
analyzing a variety of policy domains not only from the perspectives of 
the central government, but also higlighting the dynamics of governance 
processes at the local level, this thesis linked the various relevant actors 
at the national and local level in the policy process and its impact on the 
policy outcomes. In doing so, this thesis enriches the existing literatures 
on decentralization by presenting the importance of multi-level analysis 
in understanding why decentralization may fail or succeed in attaining its 
stated aims. 

6.7 Policy recommendations

Building on the empirical evidence presented in Chapters 2-5, this thesis 
identified institutions and geography as bringing major challenges to the 
effectiveness of decentralization in delivering basic public services and in 
realizing democratization in Papua and West Papua. Therefore, to address 
these challenges, this section proposes several recommendations, which 
not only emphasize the importance of technical approaches (e.g. physical 
infrastructure development) but also draw attention to the urgency of 
redesigning existing institutions. 

(i) Difficult terrain and a lack of transportation and communications 
infrastructure are the root causes of the isolation of a number of 
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rural communities in Papua and West Papua. The findings of this 
thesis demonstrated that, apart from the effect the terrain has on the 
way people can access public services, geographical factors in these 
two provinces also impair the effectiveness of governance structures 
during decentralization, especially with regard to aligning incentives, 
conducting coordination, and enabling monitoring and supervision. 
Therefore, to mitigate these geographical effects on governance, the 
development of physical infrastructure in Papua and West Papua should 
be prioritized by the government. The current government under the 
leadership of President Joko Widodo has initiated the development of 
road infrastructure in the central highland area of Papua. However, 
due to the diverse geographical conditions in Papua and West Papua, 
the development of road infrastructure should also be integrated with 
other modes of transportation, i.e. water and air transport. Moreover, 
the development of physical infrastructure should be further supported 
by an integrated planning system, particularly in the distribution of 
public service facilities to meet the population demands and equality 
of access to these facilities.

(ii) Special autonomy for Papua and the West Papua province has been 
established for almost two decades since its implementation in 2001. 
The most salient feature of this autonomy is the larger fiscal transfers 
from the central government to these two provinces compared 
to other provinces in Indonesia. Despite its long establishment 
and increase in budget each year, the progress of development and 
particularly the provision of basic public services is far from complete. 
Therefore, since the larger financial support is given for 20 years and 
will be terminated in 2021, the central government should take this 
moment to evaluate the effectiveness of the special autonomy status 
for Papua and West Papua. One policy suggestion from this research 
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is to consider reallocating special autonomy from the provincial level 
to the district/city level. Due to the high diversity of local conditions 
such as geographical difficulty, population density, socio-economic 
development level, and the capacity of local governments, this shift 
in autonomy should not be implemented uniformly for all districts or 
cities. The design of policies or programs should be tailored to meet 
specific needs or to address particular problems in every district/city. 

(iii) Empowerment instead of enforcement. Law 21/2001 on special 
autonomy recognized the important role of religious foundations 
in the development of basic public services such as education and 
healthcare in Papua and West Papua. In practice, however, instead of 
incorporating these foundations into the local development process, 
the enforcement of a number of national policies has resulted in the 
exclusion of the religious foundations from this process. Therefore, 
empowering these foundations may be a suitable alternative strategy 
for supporting the local governments in delivering basic public 
services in Papua and West Papua. In addition, as an instrument of 
local governance, the empowerment of territorial and administrative 
divisions below the district/city level, namely sub-district and village 
governments, should also be considered. 

(iv) Finding the equilibrium between centralized subordination and 
localized discretion is one of the major governance challenges after 
the establishment of decentralization in Indonesia. It has implications 
for effective vertical coordination and upward accountability between 
the central government and local governments. In addressing this 
issue, policy makers need to identify the relevant interventions 
such as changing formal regulatory frameworks to clearly define 
the roles and responsibilities of public authorities, to simplify the 
bureaucratic structure of governmental organizations, and to enhance 

Chapter 6    Conclusion 208



the mechanism of accountability between the relevant actors at the 
national and sub-national level.

(v) Local autonomy and autonomous bureaucracy. Despite the greater 
autonomy at the local level, it is also important to strengthen 
the autonomy of local bureaucrats. On the one hand, political 
decentralization has provided flexibility for elected local leaders 
in policy making and in administering a number of government 
functions. On the other hand, the stronger political standing of elected 
local leaders has infiltrated the autonomy of local bureaucracy, for 
example, by developing a patron-client relationship over a merit-based 
approach in managing local bureaucrats. Therefore, it is important for 
the central government to redesign the degree of autonomy of both the 
elected local officials and appointed local apparatus. It is also equally 
important that the autonomy of local bureaucrats should be further 
supplemented by sufficient personal and organizational capacity.

(vi) Decentralization has shifted local governments’ accountability from 
upward towards the central government to downward towards 
local citizens through the establishment of direct local elections. 
Substantially, it is expected that by making the local governments 
directly responsible for the local constituents, it could strengthen 
local democratic accountability and increase local governments’ 
transparency and responsiveness. In practice, however, the arrangement 
of direct local elections has merely become a formal procedure 
of accountability. Elections have been implemented periodically 
but have been unable to produce substantive results with regard to 
development. The case of the noken system showed that even good 
procedures of democratic accountability in terms of free and fair 
elections are difficult to conduct, let alone realize substantive results 
of election. For this reason, it is thus crucial for policy makers to 
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formulate policies to regulate the use of the noken system in Papua. It 
can be made, for example, by mapping regions or locations (districts, 
sub-districts, villages, or polling stations) that are allowed to use the 
noken system and by outlining the arrangement of the noken system in 
each election phase (before, during, and after the polling day). These 
policies should be conscientiously designed through empirical studies 
to collect evidence on the use of the noken system in Papua.

(vii)  Minding and bridging the capacity gap. Decentralization has granted 
local governments greater roles and responsibilities in managing public 
goods and services. However, the assignment of government tasks and 
functions to the local governments should also be balanced by the 
sufficient capacity of local governments to meet its responsibilities. 
The findings of this thesis showed that the capacity gap in terms of 
the quality and quantity of human resources has hindered the ability 
of local governments to perform assigned responsibilities for service 
delivery. Therefore, it is necessary to bridge this gap by developing 
the skills and qualifications of human capital as well as by improving 
human resource management at the local level. 

6.8 Suggestions for further research

This study is one of a few governance studies conducted in Papua and West 
Papua province in Indonesia. The majority of studies on the decentralized 
governance in Indonesia were conducted in the western part of Indonesia 
(e.g. regions in Java), whereas regions in the eastern part, particularly in 
Papua and West Papua province, were not conducted nor did they attract 
much attention. This is understandable, as geographical access as well as 
permits to conduct research in Papua and West Papua are limited.  This 
study is one of the first to bring empirical evidence through fieldwork to 
the table. Nevertheless, despite such empirical evidence, only case studies 
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from a relatively small number of districts in Papua and West Papua have 
been studied. One avenue for further research would be to enlarge the 
number of case studies in other regions in Papua and West Papua to 
provide additional evidence and to acquire a better understanding of the 
challenges of local governance in these peripheral regions.

This study examined the effects of decentralization on the 
quality of local governance. Since governance in this study was defined 
as government, the involvement of communities and the private sector 
in local governance was rarely addressed directly as an object of analysis. 
Therefore, it would be fruitful to further explore the important role of 
non-state actors in local governance. In the provision of public services, 
for instance, the community and the private sector may also play a 
role in the co-production of public services. Thus, to acquire a better 
understanding of how decentralization could improve the quality of local 
governance, analyses of community-driven development and public-
private partnerships should be pursued as another avenue for further 
research.
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Appendix A: List of policy documents

Chapter 2:

No Document Name Type of documents Year
1 Regional autonomy Law No. 5 1974

2 Regional autonomy Law No. 22 1999

3 Special Autonomy for Papua Province Law No. 21 2001

4 Regional Autonomy Law No. 32 2004

5 Teacher and Lecturer Law No. 14 2005

6 Regional Autonomy Law No. 23 2014

7

Professional Allowance for Teacher and 
Lecturer, Special Allowance for Teacher 
and Lecturer, and Honorary Allowance 
for Professor

Government Regulation 
No. 41 2009

8 Local Government Work Unit Structure Government Regulation 
No. 18 2016

9 Minimum Service Standard Government Regulation 
No. 2 2018

10 Sub-District Government Regulation 
No. 17 2018

11 Additional Allowance for Civil Service 
Teachers

Presidential Decree No. 
52 2009

12 Minimum Service Standard for Primary 
Education

Minister of Education 
Decree No. 15 2010

13 Minimum Service Standard for Primary 
Education

Minister of Education 
Decree No. 23 2013

14 Technical Guidance of School 
Operational Assistance

Minister of Education 
Decree No. 8 2017

15 Technical Guidance of School 
Operational Assistance

Minister of Education 
Decree No. 1 2018

16 Educational Management Papua Provincial 
Regulation No. 2 2013

17 Regional Education Report Annual Report 2017 2018

Appendices 215



Chapter 3:

No Document Name Type of documents Year

1 National spatial planning Government Regulation No. 
26 2008

2 Code and Data of Government 
Territorial Administration

Minister of Home Affairs 
Decree No. 137 2017

3 Community health center Minister of Health Decree 
No. 75 2014

4 Minimum Service Standard of Health 
sector

Minister of Health Decree 
No. 43 2016

5 Spatial planning of Papua province Papua Provincial Regulation 
No. 23 2013

6 Spatial planning of Asmat district Asmat District Regulation 
No.6 2012
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Chapter 4:

No Document Name Type of documents Year

1 Constitution of the Republic of 
Indonesia 1945

Constitutional Law  4th 
Amendment 1945

2 Regional autonomy Law No. 22 1999

3

Proliferation of Central Irian Jaya 
Province, West Irian Jaya Province, 
Paniai district, Mimika district, Puncak 
Jaya district and Sorong city

Law No. 45 1999

4 Special Autonomy for Papua Province Law No. 21 2001
5 Water resources Law No. 7 2004
6 Regional autonomy Law No. 32 2004
7 Regional autonomy Law No. 23 2014

8 Water resources Law No. 17 2019

9 Change of name of West Irian Jaya 
province to West Papua province

Government Regulation 
No.24 2007

10 Drinking water service system Government Regulation 
No.122 2015

11 Local government-owned utility Government Regulation 
No. 54 2017

10 Judicial review of Law No.7/2004
Constitutional Court 
Decision No. 85/PUU-
XI/2013

2013

11 National committee for COVID-19 
and Economic recovery

Presidential Regulation No. 
82 2020

12 Implementation of Law No.45/1999 Presidential Instruction No. 
1 2003

13 Drinking water rates Minister of Home Affairs 
Decree No. 71 2016

14

Revision of Minister of Villages, 
Development of Disadvantaged 
Regions and Transmigration decree 
No. 11/2019 on the priority of Village 
budget implementation in 2020

Minister of Villages, 
Development of 
Disadvantaged Regions and 
Transmigration decree No. 6

2020

15 PDAM of Manokwari Local government regulation 
No. 5 1993
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Chapter 5:

No Document Name Type of documents Year

1 Constitution of the Republic of 
Indonesia 1945

Constitutional Law  4th 
Amendment 1945

2 Regional autonomy Law No. 22 1999

3 Regional autonomy Law No. 32 2004

4 Regional autonomy Law No. 23 2014

5 Local executive elections Law No. 10 2016

6 General elections Law No. 7 2017

7
Decision on the dispute over national 
and local parliament election results in 
2009.

Constitutional Court 
Decision No. 47-81/
PHPU.A-VII/2009

2009

8 Technical guidance for the use of the 
noken bag to replace ballot boxes.

Papua Election Commission 
Decision No. 01/Kpts/KPU 
Prov.030/2013

2013
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Appendix B: List of interviewees 

Chapter 2:

No Position Organization
Interview 
Date

Location

1
Director of 
Regional 
Autonomy

Ministry of National 
Development Planning 
/ National Development 
Planning Agency

7/02/2018 Jakarta

2

Head of Sub-
Directorate of 
Papua and West 
Papua Province

Ministry of Home Affairs 8/02/2018 Jakarta

3 Director & Policy 
Trainer

Center for Capacity 
Building and 
Networking, Faculty 
of Social and Politics, 
Gadjah Mada University

15/2/2018 Yogyakarta

4 Head of Planning 
Section

Local Education 
Department of 
Jayawijaya District 

12/03/2018 Wamena

5 Chairman Christian Education 
Foundation 7/03/2018 Jayapura

6 Chairman Islamic Education 
Foundation of Jayawijaya 12/03/2018 Wamena

7 Chairman Christian Education 
Foundation of Jayawijaya 13/03/2018 Wamena

8 Trustee Social Foundation for 
Remote Community 12/03/2018 Wamena

9 Trustee Wamena Christian 
Foundation 14/03/2018 Wamena

10 Teacher & 
Foundation Trustee

Catholic Education and 
School Foundation of 
Jayawijaya

12/03/2018 Wamena

11 Teacher Wamena Christian 
Foundation 14/03/2018 Wamena

12 Teacher Social Foundation for 
Remote Community 12/03/2018 Wamena
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Chapter 4:

No Position Organization
Interview 
Date

Location

1 Head of 
Department

Department of Local 
Development Planning, 
District of Manokwari

08/01/2019 Manokwari

2 Head of Division 
Division of Local 
Governance, District of 
Manokwari

10/01/2019 Manokwari

3 Staff, Financial 
Department PDAM of Manokwari 07/01/2019 Manokwari

4 Head of Technical 
Division PDAM of Manokwari 07/01/2019 Manokwari

5 Director PDAM of Manokwari 09/01/2019 Manokwari

6

Head of Section 
Regional II, Sub-
Directorate of 
Local Government-
owned Water 
Utility, Waste and 
Sanitation.

Directorate General 
of Regional Finance, 
Ministry of Home Affairs

12/12/2018 Jakarta

7
Director of Local 
Government 
Revenue

Directorate General 
of Regional Finance, 
Ministry of Home Affairs

11/12/2018 Jakarta

8
Staff, Sub-
Directorate 
Regional IV

Directorate General of 
Regional Development, 
Ministry of Home Affairs

17/12/2018 Jakarta

9
Head of Sub-
Directorate 
Regional II

Directorate General of 
Regional Development, 
Ministry of Home Affairs 

18/12/2018 Jakarta

10
Head of Sub 
Directorate of 
Drinking Water

Directorate of Urban 
Development, Housing 
and Settlement Areas, 
Ministry of Planning

02/01/2019 Jakarta

11

Expert Staff 
Member 1, Papua 
and West Papua 
Development 
Acceleration Team

Ministry of Planning 02/01/2019 Jakarta
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No Position Organization
Interview 
Date

Location

12

Expert Staff 
Member 2, Papua 
and West Papua 
Development 
Acceleration Team

Ministry of Planning 02/01/2019 Jakarta

13 Head of Division
Directorate of Health 
Care Facilities, Ministry 
of Health

01/02/2019 Jakarta

14
Head of 
Technical Support 
Department

The Supporting 
Agency for Drinking 
Water Supply System 
Development 
(BPPSPAM), Ministry of 
Public Works

04/01/2019 Jakarta
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Chapter 5:

No Position Organization
Interview 
Date

Location

1 Commissioner National election 
commission 19/02/2018 Jakarta

2 Government officer Ministry of Home 
Affairs 08/02/2018 Jakarta

3 Government officer National election 
supervisory agency 15/02/2018 Jakarta

4 Government officer District government of 
Jayawijaya 12/03/2018 Wamena

5 Government officer District government of 
Jayawijaya 12/03/2018 Wamena

Events attended:

No Name and Description Date Location

1

Inter-ministerial meeting: “Monitoring and 
evaluation of special autonomy implementation 
in the provinces of Papua and West Papua” 
organized by the Ministry of Home Affairs.

15/02/2018 Jakarta

2

Seminar & book launching “Tambal sulam sistem 
Noken: Laporan lanjutan pilkada serentak di Papua 
(Patchworking the Noken system: A follow-up 
report of simultaneous local executive elections 
in Papua) organized by Perkumpulan untuk 
Pemilihan umum dan Demokrasi (Association for 
elections and democracy).

31/03/2018 Jakarta
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Appendix C: Semi-structured interview guidelines

Chapter 2

I. Semi-structured interviews with the national government ministries 
and academic scholars

Key questions:
1. Despite the extra budget allocation to the province, why the educational 

development in Papua is still underperforming?
2. Which factors do you think as the major factors that hinder the 

educational development in Papua ?
3. What are the policy interventions that have been arranged? and what 

are the policy obstacles?
4. Have the role of educational foundations been recognized after the 

arrangement of decentralization?
5. What is your suggestion to improve the development of education 

sector in Papua?

II. Semi-structured interviews with the local government of Jayawijaya 
district and educational foundations

Key questions:
1. What are the main problems on the development of primary education 

in Jayawijaya?
2. Why did the problem of teacher absenteeism emerge? How monitoring 

mechanisms were conducted? 
3. What incentives and/or disincentives that have been exercised? How 

those were conducted?
4. What is the role of the educational foundations in provisioning 

educational services? 
5. How decentralization facilitated and/or hampered the role of educational 

foundations in delivering educational services in Jayawijaya?
6. In your opinion, what should be improved for the educational 

development in Jayawijaya?
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Chapter 4

I. Semi-structured interviews with the national government ministries, 
BPPSPAM and PERPAMSI

Key questions:
1. What are the major challenges in the management of drinking 

water services in Indonesia? What are the dominant factors of those 
challenges, technical or non-technical factors?

2. Since water-related responsibilities are fragmented between different 
Ministries and between the central and local government, how 
coordination is conducted? What factors that hindered its effectivity 
and effectiveness?

3. How is the management of PDAMs after the establishment of 
decentralization? How the major role of local government leaders 
under decentralization could affect the management of PDAMs?

4. Since water is constitutionally perceived as a public good and thus its 
provision should conducted primarily by the state, how PDAMs as 
the local government-owned utility could play their important role 
effectively , despite the fact that most PDAMs in Indonesia have a 
weak managerial performance?

5. What are the policy instruments that have been arranged? and what are 
the obstacles?

II. Semi-structured interview with the local government of Manokwari 
district and PDAM of Manokwari

Key questions:
1. What are the major challenges in delivering drinking water services in 

Manokwari district?
2. How water-related issues are coordinated between the central 

government, provincial government, district government and PDAM? 
What are the challenges?

3. How tariff was determined? Are there any local political conflicts and 
how the current tariff structure could meet the appropriate level of 
PDAM’s cost recovery?
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4. What are the incentives or compensations that have been provided 
by the district government to improve the managerial and financial 
performance of PDAM? 

5. What are your suggestions to improve the development of drinking 
water services in Manokwari district?

Chapter 5

Semi-structured interviews with Ministry of Home Affairs, National 
Election Commission and National Election Supervisory Agency, 
Perludem and District Government of Jayawijaya.

Key questions:
1. What is the historical background of the noken system? And why 

this system has become more prominent after the establishment of 
decentralization?

2. If there are no regulations or standard procedures for the noken system, 
how this system is implemented? Particularly, how to monitor its 
arrangement? What are the difficulties need to overcome?

3. Were there any relations between the noken system and the electoral 
governance problems in Papua?

4. How the noken system might result in voters’ disenfranchisement and 
could potentially trigger conflicts over the election results?

5. Were there any policy designs on how this system could be integrated 
in the national election system? What are the crucial problems could 
emerge and how to address the problems?
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Appendix D: Codes used for analysis

The code used for qualitative data analysis is presented in this appendix. 
Policy documents and interview results were primarily coded in the 
deductive method with the assistance of Atlas.ti software. The code tree 
for the various chapters is structured as follows:

1. Family code 
a. Sub-code

Chapter 2

1. Policy strategies
a. Central control
b. Local discretion

2. Incentives
a. Adaptability
b. Effectiveness

3. Governance mechanisms
a. Authority structures
b. Organizational structures

 i. Territorial
 ii. Sectoral

c. Accountability structures

Chapter 4

1. Macro-level
a. Policy instruments
b. Institutional changes
c. Distribution of responsibilities

2. Meso-level
a. Perceptions of coordination

 i. Horizontal
 ii. Vertical
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3. Micro-level
a. Mandates 

i. Contradictory
ii. Consistent 

b. Principal-agent interactions
i. Command & control
ii.  Autonomy

Chapter 5

1. Pre-election
a. Legal framework
b. Electoral governance

2. On election day
a. Voting methods
b. Incompatibility 

3. Post-election
a. Conflicts’ emergence
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Summary





Summary

The central objective of this thesis is to understand the challenges of 
local governance after the establishment of decentralization and the 
implication of these challenges on the provision of basic public services and 
democratization in peripheral regions of a developing country. This thesis 
conceptualizes decentralization as one of the governance mechanisms 
whereby the relationship between related actors is constructed through a 
principal-agent relationship. A geographical perspective is also adopted in 
this thesis, which provides a useful lens to understand how geographical 
factors have contributed to the development and democratization 
problems in Papua and West Papua.

This thesis focuses on two key challenges of local governance 
under decentralization. The first challenge is the development of basic 
public services, namely education, health, and clean water. The second 
challenge is democratic accountability. Beside aiming to accelerate the local 
development, one of the principal goals of decentralization is to enhance 
downward accountability by making local authorities more accountable 
for their actions and performance to local constituents. In Papua, however, 
this accountability goal has been hampered by the emergence of a local 
voting practice. The first challenge is observed in Chapters 2, 3, and 4, 
while the second is analyzed in Chapter 5. These chapters are comprised 
of four individual articles, each containing a single case study.

Chapter 2 analyzes the underlying factors that constrain the 
development of the primary education sector in Jayawijaya, a district in 
the central highland area of the Papua province. By combining multi-level 
governance and agency theory and gathering data from policy analysis and 
in-depth interviews, the findings in Chapter 2 reveal three interrelated 
factors that have contributed to the underperformance of primary 
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education in Jayawijaya. The first factor is the imposition of a “one 
size-fits-all” top-down policies by the central government. Despite the 
establishment of decentralization, the central government keeps enacting 
a number of uniform national education policies and standards. Problems 
emerge when these rigid policies and standards are unresponsive to the 
differing circumstances at the local level such as geographical challenges, 
cultural and language diversities, and development levels. The second 
factor that has hampered educational development is the ineffectiveness 
of incentive structures in meeting the local needs. Difficult mountainous 
terrain with a lack of transportation infrastructure, inadequate salaries, 
and minimal support and facilities for teachers in remote areas are often 
raised as the underlying reasons for teacher absenteeism. To address 
these problems, the central government has designed various strategies 
including, among others, financial incentives for schools and teachers. In 
practice, these incentives are ineffective because the rigid uniform standard 
in determining the amount of funding does not correspond with local 
circumstances such as geographical costs or the different employment 
status between the civil service teachers and temporary teachers. Despite 
the fact that civil service teachers are absent more often compared to 
temporary teachers, the attendance of civil service teachers assigned to 
private schools cannot be easily supervised and monitored by the school 
foundations. The civil service teachers argued that since their salaries are 
paid by the government, they are thus responsible to the local government 
and not to the foundation. This monitoring issue is exacerbated by the 
inability of private school foundations to hire more non-permanent 
teachers to replace the absent civil service teachers. This is because only 
a small percentage of the government’s financial support can be allocated 
for the temporary teachers’ salaries. Consequently, the problems of teacher 
absenteeism persist.
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The third inhibiting factor is poor monitoring due to the 
misalignment of territorial and functional structure. The policy failure 
in synchronizing between the organizational structure of the district 
government and the distribution of authority among them have resulted 
in the lack monitoring and supervision of schools. Despite the existence 
of sub-district governments and the fact that primary schools are located 
in sub-district territories, the sub-districts do not have the authority to 
supervise and monitor school since the authority to do so belongs to 
the district’s education department. Although sub-district governments 
are geographically closer to the location of the schools, the law has not 
afforded them the authority to supervise and monitor school activities. 
Consequently, this institutional design facilitates poor monitoring and in 
part contributes to the problem of teacher absenteeism.

Distance, as the geographical factor that hinders the effectiveness 
monitoring discussed in Chapter 2, is further substantiated in Chapter 3. 
Distance in Chapter 3 is analyzed as the coverage threshold of health care 
services that determines a population’s ease of access to medical services 
and facilities in a given area, or in other words, spatial accessibility. In 
this chapter, the spatial accessibility scores of each population center is 
quantified by applying a two-step area (2SFCA) method. This method 
combines regional availability and regional accessibility to examine 
the interactions between the availability of health care facilities within 
a particular administrative territorial unit (supply) and the demand of 
the population. By selecting Asmat district as a case study and using 
five distance thresholds to define the catchment area, the Geographical 
Information Systems (GIS) analysis of 180 villages revealed the following 
results. First, the distribution and the service coverage of community health 
centers (CHCs) in the Asmat district are determined by the sub-district 
administrative boundaries, without recognizing the population density 
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and the possibility of cross-border services. Consequently, it generates 
disparities of access to CHCs where some villages are served by more than 
two CHCs, while a number of villages have no CHCs available in their 
region at all. Second, the results further demonstrated that due to uneven 
population distribution within a region, villages with smaller populations 
have higher accessibility scores than villages with larger populations. This 
phenomenon indicates that inhabitants in sparsely populated regions 
have lower competition in terms of access to CHCs (low demand) than 
inhabitants in densely populated regions (high demand). To improve 
accessibility to health care services, the findings of this chapter suggest 
that spatial access should be conscientiously considered by health planners 
and policy makers.

Chapter 4 discusses the governance issues in public service 
provision by presenting a case study of drinking water services in the 
Manokwari district. This chapter adopts an institutional design framework 
which distinguishes the analysis into three different levels: the macro-level, 
the meso-level, and the micro-level. Based on the policy analysis and in-
depth interviews, the macro-level analysis shows that in Indonesia, water is 
constitutionally interpreted as a public good. Therefore, the management 
of water resources and the provision of water services should be conducted 
by the state and cannot be privatized. In fact, however, despite the fact that 
exclusion and rivalry of water differ from region to region, the provision 
of drinking water services provided by the local government-owned water 
utilities (PDAMs) has been hampered by a weak financial and managerial 
performance of PDAMs. The analysis at the meso-level reveals the inter-
organizational coordination problems both horizontally and vertically. On 
the one hand, horizontal coordination among ministries at the national 
level has been hampered by the sectoral egoism where in achieving the 
common objectives the ministries involved are unwilling to coordinate 
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their policy and programs. On the other hand, vertical coordination 
between the central government and the local government has been 
inhibited by local egoism where local governments do not welcome 
intervention from the central government. At the micro-level, the case 
study of the Manokwari district demonstrates that despite the inability 
of PDAM Manokwari to achieve the appropriate level of cost recovery, 
the redistribution mechanism fails because the majority of customers are 
charged with the low tariff. Meanwhile, the subsidy to cover the costs of 
PDAM has also not been provided by the district government, even when 
the local government sets a low tariff policy. Taken together, these findings 
show that the way water is constitutionally interpreted and how water-
related authority is distributed at the macro-level shape the coordination 
at the meso-level and have a further impact on how the relationship 
between the district government and PDAM develops at the micro-level.

Chapter 5 discusses the second challenge of governance, that 
is, democratic accountability. In Chapter 5, the noken system is taken 
as the case study to examine the effect of political decentralization on 
democratic accountability in Papua. Noken is the name of a traditional 
bag that has evolved into a traditional voting mechanism in a number 
of districts in Papua’s central highland area. By dividing the analysis 
into three election phases, this chapter identifies a number of problems 
related to the use of the noken system. At the pre-election phase, the 
electoral governance problems of the noken system were identified as the 
following: the absence of formal laws to regulate the practice of the noken 
system, the independency of election officials, the disenfranchisement of 
electoral rights, and the inaccuracy in the number of registered voters. 
On election day, the most substantial problem of the noken system was 
its incompatibility with the principles of democratic elections, namely, 
direct, free, and confidentiality. At the post-election phase, the findings of 
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this chapter suggest that the arguments that directly associate the noken 
system with the occurrence of violent conflicts are not entirely correct. 
This is because the major driver of violent conflict is less the form of 
voting mechanism than the failure of governance.

Taking together the findings from the four individual case studies, 
Chapter 6 draws conclusions, offers recommendation to policymakers, 
and provides suggestions for future research. This thesis demonstrates 
how the mutual relationship between decentralization, good governance, 
and democracy is more of a theory than an empirical fact. The four case 
studies in Papua and West Papua illustrate how the implementation of 
special autonomy has been affected by the difficulties among involved 
actors in adapting to the institutional change after the establishment of 
decentralization. By looking at the relationships among involved actors 
through the lens of agency theory, this thesis identifies four key actors in 
the delivery of public services and accountability under a decentralized 
governance system: (1) the central government; (2) the local governments; 
(3) public service providers; and (4) citizens. The relationships among 
the actors including the contributed factors that have driven those 
relationships have been widely discussed in this thesis. Accordingly, 
this thesis identifies institutions and geography as the primary factors 
that do not only shape interactions among actors but also challenge 
the effectiveness of local governance. Based on the empirical evidence 
presented in this study, recommendations are offered to policy makers 
for improving the quality of public service provision and to enhance 
democratic accountability at the local level. First, if decentralization is 
designed to make policy more responsive to local needs and preferences, 
it is critical for the central government to use evidence and research in 
policy making instead of formulating and imposing a ‘one size-fits all’ top-
down policy from the ivory tower. Special autonomy for Papua and West 
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Papua should be specialized not only in terms of the financial transfer and 
political authority but also administratively, such as by tailoring sectoral 
policies (e.g. education and health) to the diverse local circumstances as 
well as to the organizational and technical capacities of local administrators. 
Second, it cannot be denied that religious foundations play an important 
role in the development of basic public services in Papua and West Papua. 
Nevertheless, since decentralization shifts the authority in providing public 
services to the local governments, the participation of those foundations in 
the local development process has often been neglected. Therefore, in case 
of special autonomy in Papua and West Papua, the central government 
should not only limit decentralization as the transfer of authority to local 
governments, it should also empower those foundations to support the 
local governments in delivering basic public services. Third, one of the 
major issues of a decentralized governance system in Indonesia is how to 
strike the right balance between centralized subordination and localized 
discretion. On the one hand, hierarchical command and control were 
exercised by the central government at the expense of the innovation and 
flexibility of the local governments in policy making. On the other hand, 
the excessive autonomy granted to the local governments has generated 
local leader resistance to the intervention by the central government. 
One alternative approach to addressing this issue is by redesigning 
decentralization towards a more integrative design between the structure 
of organization, the distribution of authority, the degree of autonomy, and 
the mechanism of accountability. 

Summary 237





Summary in Dutch (Nederlandse samenvatting)

De centrale doelstelling van dit proefschrift is het begrijpen van de 
bestuurlijke uitdagingen na decentralisatie en de implicatie van deze 
uitdagingen voor de levering van publieke basisdiensten en democratisering 
in perifere regio’s van een ontwikkelingsland. In dit proefschrift wordt 
decentralisatie geconceptualiseerd als één van de bestuursmechanismen, 
waarbij de relatie tussen actoren wordt bezien als een principaal-agentrelatie. 
In dit proefschrift wordt ook een geografisch perspectief gehanteerd; 
dit blijkt een bruikbare lens om te begrijpen hoe geografische factoren 
hebben bijgedragen aan de ontwikkelings- en democratiseringsproblemen 
in Papoea en West-Papoea.

Dit proefschrift richt zich meer specifiek op twee belangrijke 
uitdagingen van lokaal bestuur. De eerste uitdaging is de ontwikkeling van 
publieke basisdiensten, namelijk onderwijs, gezondheid en schoon water. 
De tweede uitdaging is democratische verantwoording. Naast het streven 
naar het versnellen van de lokale ontwikkeling, is een van de belangrijkste 
doelen van decentralisatie het vergroten van de verantwoordelijkheid 
van lokale autoriteiten door hen meer verantwoording te laten afleggen 
voor hun acties en prestaties aan lokale kiezers. In Papoea werd deze 
verantwoordingsdoelstelling echter belemmerd door de opkomst van 
een lokale stempraktijk. De eerste uitdaging wordt besproken in de 
hoofdstukken 2, 3 en 4; voor de tweede gebeurd dit in hoofdstuk 5. Deze 
hoofdstukken bestaan   uit vier afzonderlijke artikelen, elk met een eigen 
casestudy.

Hoofdstuk 2 analyseert de onderliggende factoren die de 
ontwikkeling van het basisonderwijs in Jayawijaya, een district in het 
centrale hoogland van de provincie Papoea, belemmeren. Door het 
combineren van multi-level governance theorie, agency-theorie en het 
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verzamelen van gegevens uit beleidsanalyses en diepte-interviews, onthullen 
de bevindingen in hoofdstuk 2 drie onderling samenhangende factoren die 
hebben bijgedragen aan de ondermaatse prestaties van het basisonderwijs 
in Jayawijaya. De eerste factor is het opleggen van een “one size-fits-all” 
top-down beleid door de centrale overheid. Ondanks de decentralisatie 
blijft de centrale overheid een aantal uniforme nationale onderwijsbeleid 
en -normen vaststellen. Er ontstaan   problemen wanneer dit rigide beleid 
en deze rigide normen niet afgestemd worden op de omstandigheden op 
lokaal niveau, zoals geografische uitdagingen, culturele en taalverschillen 
en ontwikkelingsniveaus. De tweede factor die de onderwijsontwikkeling 
heeft belemmerd, is de ondoelmatigheid van stimuleringsstructuren om 
in de lokale behoeften te voorzien. Moeilijk bergachtig terrein met een 
gebrek aan transportinfrastructuur, ontoereikende salarissen en minimale 
ondersteuning en faciliteiten voor leraren in afgelegen gebieden worden 
vaak genoemd als de onderliggende redenen voor het absenteïsme van 
leraren. Om deze problemen aan te pakken heeft de centrale overheid 
verschillende strategieën ontwikkeld, waaronder financiële prikkels voor 
scholen en docenten. In de praktijk zijn deze prikkels niet doeltreffend, 
omdat de starre uniforme norm bij het bepalen van de hoogte van de 
financiering niet overeenkomt met lokale omstandigheden die leiden tot 
geografisch gerelateerde kosten, of de verschillen in arbeidsstatus tussen de 
ambtenaren en tijdelijke leerkrachten. Ondanks het feit dat leerkrachten 
van het ambtenarenapparaat vaker afwezig zijn dan tijdelijke leerkrachten, 
kan de aanwezigheid van leerkrachten van het ambtenarenapparaat die 
zijn toegewezen aan privéscholen niet gemakkelijk worden gecontroleerd 
door de schoolstichtingen. De onderwijzers van het ambtenarenapparaat 
voerden aan dat aangezien hun salaris door de overheid wordt betaald, zij 
dus verantwoording verschuldigd zijn aan de lokale overheid en niet aan de 
stichting. Dit controleprobleem wordt nog verergerd door het onvermogen 
van particuliere schoolstichtingen om meer niet-permanente leraren in te 

Samenvatting 240



huren ter vervanging van de afwezige leraren van het ambtenarenapparaat. 
Dit komt doordat slechts een klein percentage van de financiële steun van 
de overheid kan worden toegewezen aan de salarissen van de tijdelijke 
leraren. Bijgevolg blijven de problemen van het absenteïsme van leraren 
bestaan.

De derde remmende factor is een slechte monitoring als gevolg 
van een verkeerde afstemming tussen de territoriale en de functionele 
structuur. Het mislukken van het beleid bij de afstemming tussen 
de organisatiestructuur van het districtsbestuur en de verdeling van 
bevoegdheden over hen heeft geleid tot een gebrek aan toezicht op 
scholen. Ondanks het bestaan   van sub-district besturen en het feit dat 
de basisscholen zich in sub-district gebieden bevinden, hebben de sub-
districten niet de bevoegdheid om toezicht te houden op de school, 
aangezien de bevoegdheid om dit te doen behoort tot de onderwijsafdeling 
van het district. Hoewel de sub-district besturen geografisch dichter bij de 
locatie van de scholen liggen, heeft de wet hen niet de bevoegdheid gegeven 
om toezicht te houden op schoolactiviteiten. Dit institutionele ontwerp 
vergemakkelijkt bijgevolg een slechte monitoring en draagt   gedeeltelijk bij 
aan het probleem van het absenteïsme van leraren.

Afstand, als geografische factor die de effectiviteit van monitoring 
belemmert, zoals besproken in hoofdstuk 2, wordt nader bezien in 
hoofdstuk 3. 

In hoofdstuk 3 wordt de ruimtelijke toegankelijkheid 
van gezondheidsdiensten geanalyseerd voor de bevolking in een 
bepaald gebied. In dit hoofdstuk worden de scores voor ruimtelijke 
toegankelijkheid van elk bevolkingscentrum gekwantificeerd door 
de “two-step area” methode (tweestapsgebiedsmethode, 2SFCA) toe 
te passen. Deze methode combineert regionale beschikbaarheid en 
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regionale toegankelijkheid om de interactie tussen de beschikbaarheid 
van gezondheidszorgfaciliteiten binnen een bepaalde administratieve 
territoriale eenheid (aanbod) en de vraag van de bevolking te onderzoeken. 
Door het Asmat-district als casestudy te nemen en vijf afstandsdrempels te 
gebruiken om het verzorgingsgebied te definiëren, leverde de analyse van 
180 dorpen de volgende resultaten op. Ten eerste worden de distributie 
en de dienstverlening van gemeenschapsgezondheidscentra (CHC’s) 
in het Asmat-district bepaald door de administratieve grenzen van het 
sub-district, zonder de bevolkingsdichtheid en de mogelijkheid van 
grensoverschrijdende dienstverlening te erkennen. Bijgevolg genereert 
het ongelijkheden in de toegang tot CHC’s, waar sommige dorpen 
worden bediend door meer dan twee CHC’s, terwijl een aantal dorpen 
helemaal geen CHC’s in hun regio beschikbaar hebben. Ten tweede 
toonden de resultaten verder aan dat dorpen met een kleinere populatie, 
als gevolg van een ongelijke bevolkingsverdeling binnen een regio, hogere 
toegankelijkheidsscores hebben dan dorpen met een grotere populatie. 
Dit fenomeen geeft aan dat inwoners in dunbevolkte regio’s minder 
concurrentie hebben in termen van toegang tot CHC’s (lage vraag) dan 
inwoners in dichtbevolkte regio’s (hoge vraag). Om de toegankelijkheid 
van gezondheidsdiensten te verbeteren, suggereren de bevindingen van dit 
hoofdstuk dat ruimtelijke toegang zorgvuldig moet worden meegenomen 
door gezondheidsplanners en beleidsmakers.

Hoofdstuk 4 bespreekt bestuurlijke problemen in de openbare 
dienstverlening aan de hand van een casestudy van drinkwatervoorzieningen 
in het Manokwari-district. In dit hoofdstuk wordt een institutioneel 
ontwerpkader gehanteerd waarbij in de analyse drie verschillende niveaus 
onderscheidt: het macroniveau, het mesoniveau en het microniveau. 
Op basis van een beleidsanalyse en diepte-interviews laat de analyse op 
macroniveau zien dat water in Indonesië constitutioneel wordt gezien als 
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een publiek goed. Daarom moeten het beheer van de watervoorraden en de 
levering van waterdiensten door de staat worden uitgevoerd en kunnen ze 
niet worden geprivatiseerd. Ondanks het feit dat uitsluiting en rivaliteit van 
regio tot regio verschillen, wordt de levering van drinkwatervoorzieningen 
door de lokale waterbedrijven (PDAM’s) van de overheid belemmerd 
door zwakke financiële en bestuurlijke prestaties van PDAM’s. De analyse 
op mesoniveau brengt inter-organisatorische coördinatieproblemen 
in zowel horizontale als verticale zin aan het licht. Enerzijds wordt de 
horizontale coördinatie tussen ministeries op nationaal niveau belemmerd 
door sectoraal egoïsme, waarbij de betrokken ministeries bij het bereiken 
van gemeenschappelijke doelstellingen niet bereid zijn om hun beleid en 
programma’s op elkaar af te stemmen. Aan de andere kant wordt verticale 
coördinatie tussen de centrale overheid en de lokale overheid geremd 
door lokaal egoïsme, waar lokale overheden interventie van de centrale 
overheid niet verwelkomen. Op microniveau toont de casestudy van het 
Manokwari-district aan dat ondanks het onvermogen van de PDAM 
Manokwari om het juiste niveau van kostendekking te bereiken, het 
herverdelingsmechanisme mislukt omdat de meerderheid van de klanten 
het lage tarief moet betalen. Ondertussen wordt de subsidie   om de kosten 
van PDAM te dekken ook niet verstrekt door het districtsbestuur, ook niet 
wanneer de lokale overheid een laagtarievenbeleid voert. Alles bij elkaar 
laten deze bevindingen zien dat de manier waarop water constitutioneel 
wordt geïnterpreteerd en hoe de beslissingsbevoegdheid aangaande water 
op macroniveau wordt verdeeld, bepalend zijn voor de coördinatie op 
mesoniveau en impact hebben op hoe de relatie tussen de districtsbestuur 
en PDAM zich ontwikkelt. 

Hoofdstuk 5 bespreekt de tweede bestuurlijke uitdaging, 
namelijk democratische verantwoording. In hoofdstuk 5 wordt het noken-
systeem als casestudy genomen om het effect van politieke decentralisatie 
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op democratische verantwoording in Papoea te onderzoeken. Noken is 
de naam van een traditionele tas die is geëvolueerd tot een traditioneel 
stemmechanisme in een aantal districten in het centrale hoogland van 
Papoea. Door de analyse op te splitsen in drie verkiezingsfasen, identificeert 
dit hoofdstuk een aantal problemen die verband houden met het gebruik 
van het noken-systeem. In de aanloop naar de verkiezingen werden de 
electorale bestuursproblemen van het noken-systeem geïdentificeerd als de 
volgende: het ontbreken van formele wetten om de praktijk van het noken-
systeem te reguleren, de onafhankelijkheid van verkiezingsfunctionarissen, 
het ontnemen van kiesrecht en de onnauwkeurigheid in het aantal 
geregistreerde kiezers. Op de dag van de verkiezingen was het grootste 
probleem van het noken-systeem de incompatibiliteit met de principes 
van democratische verkiezingen, namelijk directe, vrije en vertrouwelijke 
verkiezingen. In de fase na de verkiezingen suggereren de bevindingen van 
dit hoofdstuk dat de argumenten die het noken-systeem associëren met 
het voorkomen van gewelddadige conflicten niet helemaal correct zijn. 
Dit komt doordat de belangrijkste oorzaak van gewelddadige conflicten 
niet zozeer de vorm van het stemmechanisme is, als wel het falen van het 
bestuur.

Door de bevindingen van de vier individuele casestudies samen 
te voegen, worden in hoofdstuk 6 conclusies getrokken, aanbevelingen 
gedaan aan beleidsmakers en suggesties gedaan voor toekomstig 
onderzoek. Dit proefschrift laat zien hoe de onderlinge relatie tussen 
decentralisatie, goed bestuur en democratie meer een theorie lijkt dan een 
empirisch feit. De vier casestudy’s in Papoea en West-Papoea illustreren 
hoe de implementatie van speciale autonomie status werd beïnvloed door 
de moeilijkheden bij de betrokken actoren om zich aan te passen aan de 
institutionele verandering na de totstandbrenging van decentralisatie. 
Door te kijken naar de relaties tussen de betrokken actoren door de lens 
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van de agency-theorie, identificeert dit proefschrift vier sleutelactoren 
bij de levering van openbare diensten en verantwoording onder een 
gedecentraliseerd bestuurssysteem: (1) de centrale overheid; (2) de lokale 
overheden; (3) openbare dienstverleners; en (4) burgers. De relaties tussen 
de actoren, inclusief de factoren die deze relaties hebben aangestuurd, zijn 
uitgebreid besproken in dit proefschrift. Dienovereenkomstig identificeert 
dit proefschrift instituties en geografie als de belangrijkste factoren die niet 
alleen de interacties tussen actoren vormgeven, maar ook de effectiviteit 
van lokaal bestuur uitdagen. Op basis van het empirische bewijs dat in 
deze studie wordt gepresenteerd, worden aanbevelingen gedaan aan 
beleidsmakers om de kwaliteit van de openbare dienstverlening te verbeteren 
en de democratische verantwoordingsplicht op lokaal niveau te versterken. 
Ten eerste, als decentralisatie bedoeld is om beleid beter af te stemmen op 
lokale behoeften en voorkeuren, is het van cruciaal belang dat de centrale 
overheid bewijsmateriaal en onderzoek gebruikt bij de beleidsvorming 
in plaats van een ‘one size fits all’-top-downbeleid te formuleren en op 
te leggen vanuit de ivoren toren. Speciale autonomie voor Papoea en 
West-Papoea zou niet alleen toegespitst moeten worden op financiële 
overdracht en politieke autoriteit, maar ook administratief, bijvoorbeeld 
door sectoraal beleid (bijv. onderwijs en gezondheid) af te stemmen op de 
diverse lokale omstandigheden en op de organisatorische en technische 
capaciteiten van lokale bestuurders. Ten tweede kan niet worden ontkend 
dat religieuze stichtingen een belangrijke rol spelen bij de ontwikkeling 
van openbare basisdiensten in Papoea en West-Papoea. Niettemin is de 
deelname van die stichtingen aan het lokale ontwikkelingsproces vaak 
verwaarloosd, aangezien decentralisatie de bevoegdheid bij het verlenen 
van openbare diensten naar de lokale overheden verschuift. Daarom moet 
de centrale overheid, in het geval van bijzondere autonomie in Papoea en 
West-Papoea, de decentralisatie niet alleen beperken tot de overdracht van 
bevoegdheden aan lokale overheden, maar die stichtingen ook machtigen 
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om de lokale overheden te ondersteunen bij het leveren van elementaire 
openbare diensten. Ten derde is een van de belangrijkste kwesties van een 
gedecentraliseerd bestuurssysteem in Indonesië hoe het juiste evenwicht 
te vinden tussen gecentraliseerde ondergeschiktheid en lokale discretie. 
Enerzijds werd hiërarchische commandovoering uitgeoefend door de 
centrale overheid ten koste van innovatie en flexibiliteit van de lokale 
besturen in beleidsvorming. Aan de andere kant heeft de buitensporige 
autonomie die aan de lokale overheden is verleend, geleid tot verzet van de 
lokale leiders tegen de centrale overheid. Een alternatieve benadering om 
dit probleem aan te pakken, is door de decentralisatie te herontwerpen naar 
een meer integrerend ontwerp tussen de organisatiestructuur, de verdeling 
van gezag, de mate van autonomie en het verantwoordingsmechanisme.
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Summary in Bahasa Indonesia (Ringkasan)

Tujuan utama dari disertasi ini adalah untuk memahami tantangan tata 
kelola lokal pasca pelaksanaan desentralisasi dan dampak dari tantangan 
tersebut terhadap penyediaan pelayanan publik dasar dan demokratisasi 
di wilayah-wilayah terluar dari sebuah negara berkembang. Disertasi ini 
mengonseptualisasikan desentralisasi sebagai sebuah mekanisme tata 
kelola dimana hubungan antar aktor-aktor terkait dibangun melalui 
sebuah bentuk hubungan principal-agent. Disertasi ini juga turut 
mengadopsi perspektif geografis yang memberikan pandangan bagaimana 
faktor-faktor geografi berkontribusi terhadap permasalahan-permasalahan 
pembangunan dan demokratisasi  di Papua dan Papua Barat.

Disertasi ini fokus kepada dua tantangan utama dari tata 
kelola pasca desentralisasi. Tantangan pertama terkait pembangunan 
pelayanan publik dasar, antara lain, pendidikan, kesehatan dan air bersih. 
Tantangan kedua ialah akuntabilitas yang demokratis. Selain bertujuan 
untuk mempercepat pembangunan pada tingkat lokal, salah satu target 
utama dari desentralisasi ialah untuk memperkuat akuntabilitas dengan 
menjadikan pemerintah daerah untuk bertanggung jawab secara langsung 
atas aktivitas dan kinerja nya kepada konstituen lokal. Studi kasus di 
Papua mengilustrasikan bagaimana tujuan akuntabilitas ini dihambat 
oleh kemunculan praktik pemilihan yang berbeda pada tingkat lokal. 
Tantangan pertama diobservasi pada Bab 2, 3 dan 4, sementara tantangan 
kedua dianalisis di Bab 5. Bab-bab tersebut terdiri atas empat artikel dan 
masing-masing artikel memuat satu studi kasus.

Bab 2 menganalisis faktor-faktor utama yang menghambat 
pembangunan sektor pendidikan dasar di Kabupaten Jayawijaya, sebuah 
kabupaten yang berada di wilayah pegunungan tengah Provinsi Papua. 
Dengan mengombinasikan teori multi-level governance dan principal-
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agent serta data dari analisis kebijakan dan wawancara,  hasil penelitian 
pada Bab 2 menyibak tiga tantangan utama yang saling berkaitan satu 
sama lain. Faktor pertama ialah pemberlakuan kebijakan-kebijakan yang 
seragam oleh pemerintah pusat. Terlepas dari pelaksanaan desentralisasi, 
sejumlah standar dan kebijakan pendidikan yang seragam diberlakukan 
oleh pemerintah pusat. Permasalahan muncul ketika standar dan 
kebijakan tersebut tidak responsif terhadap kondisi-kondisi yang 
berbeda pada ranah lokal antara lain sebagai contoh: tantangan geografis, 
keberagaman bahasa dan budaya serta perbedaan tingkat pembangunan. 
Faktor penghambat kedua ialah tidak efektifnya struktur insentif dalam 
memenuhi kebutuhan-kebutuhan lokal. Medan pegunungan yang sulit 
dengan infrastruktur transportasi yang terbatas, rendahnya tingkat 
pendapatan dan minimnya fasilitas pendukung bagi tenaga pengajar 
di wilayah terpencil mengemuka sebagai alasan-alasan mendasar atas 
absennya guru untuk mengajar di sekolah. Untuk mengatasi permasalahan-
permasalahan tersebut, pemerintah pusat merancang berbagai strategi, 
termasuk diantaranya, tambahan penghasilan bagi sekolah dan tenaga 
pendidik. Dalam praktiknya, insentif tersebut tidak efektif dikarenakan 
standar yang seragam dan kaku dalam menentukan besaran pendanaan, 
tidak adaptif dengan kondisi-kondisi lokal, antara lain beban biaya 
geografis atau perbedaan status kepegawaian antara guru pegawai negeri 
sipil dan guru honorer. Walaupun guru pegawai negeri sipil lebih sering 
tidak hadir dibandingkan dengan guru honorer, tingkat kehadiran guru 
pegawai negeri sipil yang ditempatkan di sekolah-sekolah swasta sulit 
untuk dipantau dan dimonitor oleh pengurus yayasan dari sekolah 
swasta. Guru pegawai negeri sipil berargumen bahwa dikarenakan gaji 
mereka dibayarkan oleh negara, maka mereka bertanggung jawab kepada 
pemerintah daerah bukan kepada yayasan. Isu monitoring ini diperburuk 
oleh ketidakmampuan sekolah-sekolah swasta untuk merekrut lebih 
banyak guru tidak tetap dikarenakan hanya sebagian kecil dari bantuan 
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keuangan dari pemerintah yang dapat dialokasikan untuk menggaji guru 
tidak tetap. Sebagai dampaknya, permasalahan ketidakhadiran guru 
kerapkali muncul dan terjadi secara berulang.

Faktor penghambat ketiga ialah lemahnya pengawasan 
dikarenakan ketidakselarasan antara struktur wilayah dan pembagian 
fungsi. Kegagalan kebijakan dalam menyelaraskan struktur organisasi 
perangkat daerah pemerintah kabupaten/kota dan pembagian kewenangan 
antar struktur organisasi mengakibatkan lemahnya pengawasan terhadap 
sekolah-sekolah. Terlepas dari fakta bahwa terdapat struktur organisasi 
kecamatan dan keberadaan sekolah-sekolah dasar yang berlokasi di 
wilayah kecamatan, pemerintah kecamatan tidak memiliki kewenangan 
untuk mengawasi dan memonitor sekolah dikarenakan kewenangan 
dimaksud menjadi milik dinas pendidikan kabupaten/kota. Walaupun 
secara geografis pemerintah kecamatan lebih dekat dengan lokasi 
sekolah, peraturan perundangan tidak memberikan kewenangan kepada 
pemerintah kecamatan untuk mengawasi aktivitas belajar dan mengajar 
di sekolah. Sebagai dampak, rancangan institusi ini memfasilitasi 
lemahnya pengawasan dan turut berkontribusi terhadap permasalahan 
ketidakhadiran guru.

Jarak, sebagai faktor geografis yang menghambat efektivitas 
pelaksanaan monitoring yang dikaji di Bab 2, dianalisis lebih lanjut di 
Bab 3. Pada Bab 3, jarak dianalisis sebagai ambang batas jangkauan 
pelayanan kesehatan yang menentukan tingkat kemudahan penduduk 
dalam mengakses fasilitas dan layanan medis di sebuah wilayah 
tertentu, atau dengan kata lain, aksesibilitas spasial. Pada bab ini, skor 
aksesibilitas spasial dari masing-masing pusat populasi dikalkulasi dengan 
mengaplikasikan metode two-step floating catchment area (2SFCA). Metode 
ini mengombinasikan ketersediaan dan aksesibilitas untuk mengkaji 
interaksi antara ketersediaan fasilitas kesehatan di dalam sebuah unit 
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wilayah administratif tertentu (persediaan) dan permintaan dari populasi. 
Dengan memilih Kabupaten Asmat sebagai studi kasus dan menggunakan 
lima ambang batas jarak untuk menentukan wilayah tangkapan, analisis 
sistem informasi geografis dari 180 desa menunjukkan hasil-hasil sebagai 
berikut. Pertama, distribusi dan jangkauan pelayanan pusat kesehatan 
masyarakat (Puskesmas) di Kabupaten Asmat ditentukan oleh batas-batas 
wilayah kecamatan tanpa mempertimbangkan kepadatan penduduk dan 
kemungkinan pelayanan lintas batas wilayah. Sebagai dampak, hal tersebut 
menghasilkan disparitas akses menuju puskesmas dimana beberapa 
desa dilayani oleh lebih dari dua puskesmas, sementara sejumlah desa 
tidak memiliki puskesmas di wilayah mereka sama sekali, Kedua, hasil 
penelitian lebih lanjut menunjukkan bahwa dikarenakan ketimpangan 
distribusi penduduk di dalam sebuah wilayah, desa dengan populasi yang 
rendah memiliki skor aksesibilitas yang lebih tinggi dibandingkan dengan 
desa dengan populasi yang tinggi. Fenomena ini mengindikasikan bahwa 
penduduk di wilayah dengan kepadatan penduduk yang rendah memiliki 
tingkat kompetisi yang lebih rendah (permintaan rendah) dibandingkan 
dengan penduduk yang mendiami wilayah dengan kepadatan yang tinggi 
(permintaan tinggi). Untuk meningkatkan aksesibilitas terhadap layanan 
kesehatan, temuan dari bab ini menunjukkan bahwa aksesibilitas spasial 
harus dipertimbangkan secara teliti oleh perencana bidang kesehatan dan 
pembuat kebijakan.

Bab 4 mendiskusikan lebih lanjut isu pelayanan publik 
dasar dengan menyajikan sebuah studi kasus pelayanan air minum di 
Kabupaten Manokwari. Bab ini mengadopsi kerangka teori institutional 
design yang membagi analisis menjadi tiga tingkatan: makro level, meso 
level dan mikro level. Berdasarkan analis kebijakan dan wawancara 
mendalam, analisis pada level makro menunjukkan bahwa di Indonesia, 
air diinterpretasikan sebagai barang publik. Sehingga, pengelolaan sumber 
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daya air dan penyediaan layanan air bersih harus diselenggarakan oleh 
negara dan tidak dapat di privatisasi. Akan tetapi, selain fakta bahwa 
pengecualian dan persaingan atas air berbeda antara wilayah yang satu 
dengan yang lainnya, penyediaan air minum oleh Perusahaan Daerah 
Air Minum (PDAM) terkendala oleh rendahnya kinerja manajerial dan 
keuangan PDAM. Analisis pada level meso menunjukkan permasalahan 
koordinasi antar organisasi baik secara horizontal maupun vertikal. Di satu 
sisi, koordinasi horizontal antar kementerian dihambat oleh ego sektoral, 
sebuah kondisi dimana dalam mencapai tujuan bersama, kementerian-
kementerian terkait enggan untuk mengkoordinasikan kebijakan dan 
program di masing-masing kementerian. Di sisi lain, koordinasi vertikal 
antara pemerintah pusat dan pemerintah daerah dibatasi oleh egoisme 
lokal ketika pemerintah daerah menolak untuk diintervensi oleh 
pemerintah pusat. Pada level mikro, studi kasus di Kabupaten Manokwari 
menunjukkan bahwa selain ketidakmampuan PDAM Manokwari untuk 
mencapai tingkat pemulihan biaya produksi, mekanisme subsidi silang 
tidak berjalan dengan optimal dikarenakan sebagian besar pengguna 
merupakan pengguna yang dikenakan tarif rendah. Di sisi lain, subsidi 
dari pemerintah daerah untuk menutup biaya produksi dari PDAM juga 
tidak tersedia. Secara keseluruhan, temuan-temuan tersebut menunjukkan 
bahwa bagaimana air diinterpretasikan secara konstitusional dan bagaimana 
kewenangan terkait air didistribusikan pada level makro mempengaruhi 
koordinasi pada level meso dan memiliki dampak yang lebih jauh pada 
pola hubungan antara pemerintah kabupaten dan PDAM di level mikro.

Bab 5 mendiskusikan tantangan kedua dari tata kelola pasca 
pemberlakuan desentralisasi, yakni, akuntabilitas yang demokratis. Pada 
Bab 5, sistem noken dipilih sebagai studi kasus untuk mengkaji efek 
desentralisasi politik terhadap akuntabilitas yang demokratis di Papua. 
Noken merupakan nama tas tradisional yang berevolusi menjadi sebuah 
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mekanisme pemilihan tradisional di sejumlah kabupaten di pegunungan 
tengah Papua. Dengan membagi analisis ke dalam tiga tahapan pemilihan, 
bab ini mengidentifikasi sejumlah permasalahan terkait dengan penggunaan 
sistem noken. Pada tahapan sebelum pemilihan, permasalahan tata kelola 
pemilihan dari sistem noken diidentifikasi sebagai berikut: absennya 
peraturan perundangan yang mengatur praktik sistem noken, netralitas 
petugas pemilihan, pencabutan hak untuk memilih dan ketidakakuratan 
angka pemilih terdaftar. Pada hari pemilihan, permasalahan yang mendasar 
dari sistem noken adalah pelanggaran prinsip-prinsp pemilihan yang 
demokratis, yakni, langsung, umum dan rahasia. Pada tahapan setelah 
pemilihan, hasil temuan pada bab ini menunjukkan bahwa argumen yang 
mengasosiasikan sistem noken dengan konflik kekerasan tidak sepenuhnya 
akurat. Hal ini dikarenakan penyebab urama dari konflik kekerasan lebih 
kepada kegagalan tata kelola daripada bentuk mekanisme pemilihan.

Berdasarkan temuan-temuan dari empat studi kasus, Bab 6 
menyajikan kesimpulan, menawarkan rekomendasi kepada pembuat 
kebijakan serta saran untuk penelitian lebih lanjut. Penelitian ini 
menunjukkan bagaimana hubungan timbal balik antara desentralisasi, 
tata kelola pemerintahan yang baik dan demokrasi lebih terbatas kepada 
teori dibandingkan sebuah fakta empiris. Empat studi kasus di Papua dan 
Papua Barat menggambarkan bagaimana implementasi otonomi khusus 
dipengaruhi oleh kesulitan aktor-aktor yang terlibat dalam menyesuaikan 
diri dengan perubahan institusional pasca pemberlakuan desentralisasi. 
Dengan melihat hubungan-hubungan antar aktor yang terlibat melalui 
kacamata teori agensi, penelitian ini mengidentifikasi empat aktor 
kunci dalam penyediaan layanan publik dan akuntabilitas pada sistem 
tata kelola pemerintahan yang desentralistis: (1) pemerintah pusat; (2) 
pemerintah daerah; (3) penyedia layanan publik; dan (4) masyarakat. 
Hubungan antar aktor termasuk faktor-faktor yang berkontribusi 
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dalam menggerakkan hubungan tersebut dibahas secara luas di disertasi 
ini. Lebih lanjut, penelitian ini mengidentifikasi institusi dan geografi 
sebagai faktor utama yang tidak hanya membentuk pola interaksi antar 
aktor tetapi juga menghambat efektivitas tata kelola pemerintahan pada 
tingkat lokal. Merujuk kepada temuan-temuan empiris yang disajikan 
dalam studi ini, rekomendasi ditawarkan kepada pemangku kebijakan 
untuk meningkatkan kualitas penyelenggaraan pelayanan publik dasar 
dan untuk memperkuat akuntabilitas yang demokratis pada tingkat 
lokal. Pertama, desentralisasi dirancang untuk membuat kebijakan lebih 
responsif terhadap kebutuhan lokal, sehingga penting bagi pemerintah 
pusat untuk merancang kebijakan berdasarkan riset dan fakta lapangan, 
alih-alih memformulasikan dan memaksakan sebuah kebijakan yang 
seragam dari menara gading. Otonomi khusus bagi Papua dan Papua 
Barat dispesialisasikan tidak hanya sebatas proporsi transfer keuangan dan 
kewenangan politik yang lebih luas, tetapi juga kewenangan administratif, 
sebagai contoh dengan merancang kebijakan sektoral (pendidikan dan 
kesehatan) yang adaptif dengan kondisi-kondisi lokal serta kapasitas 
organisasi dan teknis dari aparatur daerah. Kedua, tidak dapat dipungkiri 
bahwa yayasan keagamaan memiliki peran sentral dalam pembangunan 
pelayanan dasar di Papua dan Papua Barat. Akan tetapi, sejak desentralisasi 
memberikan kewenangan yang lebih besar kepada pemerintah 
daerah, keterlibatan yayasan-yayasan keagamaan tersebut sering kali 
terabaikan. Sehingga, pada kasus otonomi khusus Papua dan Papua 
Barat, desentralisasi sepatutnya tidak hanya sebatas transfer kewenangan 
kepada pemerintah daerah, tetapi juga pemberdayaan yayasan-yayasan 
keagamaan tersebut dalam penyelenggaraan pelayanan publik dasar. 
Ketiga, salah satu isu utama dari desentralisasi ialah bagaimana mencapai 
keseimbangan antara subordinasi yang terpusat dan diskresi pada tingkat 
lokal. Pada satu sisi, kontrol dan kendali yang hierarkis dimungkinkan 
untuk diimplementasikan dengan mengorbankan inovasi dan fleksibilitas 

Ringkasan 253



pemerintah daerah dalam pembuatan kebijakan. Di sisi lain, luasnya 
otonomi yang diberikan kepada pemerintah daerah memunculkan 
resistensi kepala daerah atas intervensi dari pemerintah pusat. Salah satu 
pendekatan untuk mengatasi permasalahan ini adalah dengan merancang 
ulang desentralisasi dengan desain yang lebih integratif antara struktur 
organisasi, distribusi kewenangan, derajat otonomi dan mekanisme 
pertanggungjawaban.
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