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Summary

1 Outline of the Evaluation Study 

(1) Background and purpose 

Recently, the movement towards decentralization has rapidly grown not only in 
developed countries, but also in many developing countries.  With regard to 
decentralization in developing countries, one of the serious problems is that 
institutional reform is poorly implemented and the capacity of the local governments1

as the recipients of decentralization is insufficiently developed. 

JICA places emphasis on (1) improving the efficiency and effectiveness of 
administrative abilities, (2) the promotion of balanced decentralization, and (3) 
encouraging participation and improving transparency, as the development 
challenges in relation to support for governance to ensure administrative functions .
Since the end of the 1990s, local governments mainly in the Asian region, such as 
those in Indonesia and Thailand, have been supported in the process of 
decentralization.  Currently, such support programs for decentralization and local 
administrations are being continuously launched not only in Asia, but also in Africa, 
the Middle East, Latin America, and other regions.  In projects without direct 
purpose of local administrations support in each sector, it is widely known that an 
approach to local government under decentralization gives a large impact on 
production of project effect and ensuring of sustainability.  It is possible to state 
that determining how the capacity development of local administrations should be 
comprehensively dealt with , while still maintaining a balance in the relationship 
between the central government and local communities, is the important challenge 
to implement more effective cooperation in a situation where decentralization is 
becoming the reality in more and more countries. 

                                                       
1 In this summary, the word “local government” used in general context in order to show all local 
autonomies other than central government, which is widely used.  However, in Indonesia’s context of 
this summary, the word “regional government” refers to the word “local government” above.  This 
word “regional government” includes both “province” and “district”.  In English documents on 
Indonesia’s decentralization, the word “local government” usually refers exclusive to “district”. 
2 JICA, 2005. Research paper “Governance Support of JICA: Development of Democratic Systems, 

Improving Administrative Functions, and Supporting Legislation”, p. 68. (in Japanese)
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This thematic evaluation will take up the case of Indonesia. The current situation and 

problems will be clarified in terms of the “capacity development of the local
administrations,” which is important for decentralization, based on the policies and 
measures of the Indonesian government.  In addition, the development challenges will 
be clarified and the axis of the evaluation analysis will be systematically compiled .

Thus, in considering JICA projects that have been implemented as part of the 

movement towards decentralization in Indonesia, the approach to capacity 
development in local administrations will be examined based on the axis and then 
comprehensively analyzed to compare them with the approaches of other donors.  After 
summing up the efforts for the implementation of these projects on the capacity 
development of local administrations, lessons will be drawn regarding approaches to 
the challenges of the capacity development of local administrations from the former 
analysis and other lessons regarding the formulation and implementation of projects on 

the capacity development of local administrations will be carried out from the latter 
analysis.  

(2) Targets of the evaluation study 

This evaluation study, which aims to examine the approaches to capacity 
development of local administrations in the movement towards decentralization, has 
selected certain projects as targets: those that were started in period 1999 to 2001 when 
decentralization was promoted in Indonesia with the direct or indirect purpose of 
developing the capacity of local administration4.  As to project analysis, the focus is on 

the capacity development of local administration while conducting an overview of the 
project as a whole and on an analysis of the approaches: because the target of the 
analysis includes not only projects that are being implemented but also projects that 
have been implemented, and it is not always appropriate to analyze the impact or 
outcomes of such projects. 

                                                       
3 This field is relatively new and has not obtained much actual achievement of cooperation of the past. 

Therefore, the systems for approach/objective by JICA or other donors have not fully established. 
This study addresses to establish/set the axis of the evaluation analysis.

4 JICA projects involved in the movement towards decentralization seem to be influenced more or 
less by the decentralization itself.  This evaluation study selected projects regarding in particular 
the capacity development of local administrations based on the following aspects.  Thus the whole 
of Indonesia or sectors are covered: 

The focus was on projects that were especially directly supported by the local administrations 
and those that involved major sectors subject to decentralization, such as education, health, and 
agriculture.
The target areas were selected mainly from South Sulawesi where there has been a past 
accumulation of cooperation projects.
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Table 1: Target projects of the evaluation study 

(3) Framework of the evaluation study 

In this evaluation study, “the Development Objectives Chart regarding the capacity 

development of local administrations in Indonesia” is set as the axis of the evaluation 
analysis in order to analyze approaches to the capacity development of the local 
administrations with regard to target projects.  This Development Objectives Chart is 
used to analyze approaches by JICA and other donors.  Lessons are then drawn from 
two aspects regarding: (1) the approaches to the challenges of capacity development for 
local administrations, and (2) project formation and implementation of capacity 
development for local administrations.   
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In order to consider these issues, a Development Objectives Chart was created 
regarding capacity development for local administrations in the Philippines and 
Thailand, based on literature searches, and a comparative analysis of three countries 
including Indonesia in order to draw general conclusions regarding the common 
challenges.

Figure1 Evaluation steps 

(4) Method of implementation of the evaluation survey 

The JICA project evaluation group of the Planning and Coordination Department led 
this study.   An examination committee was established consisting of Evaluation 
Advisors, the staff of related JICA offices (Indonesia Office, Regional Department 

and the Social Development Department), and consultants (Mitsubishi UFJ Research 
and Consulting Co., Ltd.).  The head office (project evaluation group of the Planning 
and Coordination Department and consultants) compiled and wrote a research paper 
based on the discussions in the examination committee and the results of the field 
survey.

The period of the evaluation survey was from December 2005 to August 2006 
(including the field survey in Indonesia from April 10 to 29, 2006).

Evaluation Advisors

Kazuhisa Matsui  Director in Charge, Area Studies Center, Institute of Developing 
Economies

Nobuhisa Takeda Senior Advisor, Institute for International Cooperation, JICA

Development objectives chart in Thailand

Approach of A

L

Common

Development objectives chart in Philippines
Development objectives chart regarding the capacity development 

of local government administrations in Indonesia (Axis of the 

evaluation analysis)

C
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2 Efforts regarding the Capacity Development of Local Administrations in 
Indonesia

(1) Outline of the decentralization process in Indonesia 

In Indonesia, decentralization was given impetus by the Asian monetary crisis and 
the collapse of the Suharto regime.  Vice-president Habibie, who was willing to be a 
flag carrier for reform, was appointed to the presidency and was committed to the 
conduct of free and fair elections and to the promotion of decentralization as a part of 
democratization5.  In May 1999, two laws on decentralization were enacted: Law 
22/1999 on Local Government and Law 25/1999 on Fiscal Balance between Central 
Government and Local Governments, which came into force in January 2001.  These 
two laws of 1999 reduced centralization and a considerable extent delegated authority 

to the provinces or cities.  However, these laws were established over a short period 
and the related ordinances were rapidly promoted without sufficient preparation.  
Thus, in 2001, when the two laws came into force, the central and local governments 
were involved in major changes and confusion.  Therefore, the government started 
reviewing the laws as they were enacted, and they were revised to form Law 32/2004 on 
Local Government and Law 33/2004 on Fiscal Balance between Central Government 
and Local Governments in September 2004.  These laws modified the excessive 
delegation of authority and strengthened the regulatory powers of the central and state 
governments while positioning the states as a substitute for the central government.  
Although this seemed to be a swing back to centralization, the major trend towards 
decentralization did not actually change.  It can be said that the focus was on resolving 
the confusion caused by flaws in the two laws on decentralization enacted in 1999, such 
as the unclear relationship between the central and local governments.

(2) Development Objectives Chart regarding capacity development in local 
administrations in Indonesia 

1) Outline of the Development Objectives Chart 

This thematic evaluation has established a “Development Objectives Chart regarding 
capacity development for local administrations in Indonesia” as the basis for an 

                                                       
5 Institute for International Cooperation, JICA. 2001.  Report “Local administrations and 

Decentralization”, p. 3. (in Japanese).
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evaluation following a study of policies and measures related to decentralization and 
local administrations in Indonesia.  According to this, approaches to the target projects 
for capacity development in local administrations and an assessment of the relationship 
between development objectives will be systematically analyzed.  In addition, we aim 
to make analysis with a view to cooperate-implementation for more strategic and 
comprehensive development objectives in higher rank with looking down inclusively 
upon JICA’s cooperation. 

The Development Objectives Chart table regarding capacity development for local 
administrations in Indonesia was examined and prepared by the Evaluation 
Examination Committee as shown in Table 2.  It systematically arranges various 
groups of objectives concerning a specific development theme to be treated at three 
levels: development objective, core objective, and sub-targets of core objective   It is 
used as an analytical matrix to examine the guidelines, or the direction and goals, or 
the structure of cooperation programs for solution, with a cross-cutting structure for 
each objective and to assess the whole picture. 

The following four development objectives at the macro level were established as the 
development objective regarding capacity development for local administrations in 
Indonesia:  the development of a system and framework for local autonomy,  the 
establishment of a system for financial management,  capacity development of local 
public officials, and  effective and efficient administration of local governments. The 

Development Objectives Chart according to each superior objective is as shown below.

Development of a system and framework for local administration
This superior development objective sets out four major themes: ‘ -1 clarifying the 

relationship between the central and regional governments’; ‘ -2 clarifying the 
authority/role/relationships of regional government’; ‘ -3 promoting the 
representation system for democratic administrative control’; ‘ -4 ensuring 

transparency and accountability of the administration’. 

In Indonesia, Law 22/1999 on Local Government roughly defined the division of the 
roles played by the central and regional governments at each level.  However, the 
divisions of roles among the central and regional governments and between the 
provinces and districts / municipalities were actually unclear because the detailed 
draft of the ordinances and regulations was delayed.  Therefore, the administrative 
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jurisdiction of many provinces and cities overlapped that of the central or state 
governments.  The new Law 32/2004 on Local Government clarified significantly the 
delegation of authority to the provinces as the upper tier and to the districts / 
municipalities as the basic level in order to establish a minimum standard of service, 
while promoting a clear division between the central and regional governments in 
terms of their roles.  On the other hand, the divisions of the regulatory roles played 
by related agencies in the central government with respect to decentralization are still 
unclear.  Moreover, the supervisory function of the local council over the local 
government (the head) is important in securing the regulatory system or the 
democratic operation of the local administrations.  Although Indonesia has 
introduced a system of popular elections for the heads of local governments or councils, 
the local council system is not yet firmly established and the authority of the local 
council members is not sufficient.  Other challenges are also emerging: monitoring of 
the administration by the citizens, ensuring accountability, etc.

Establishment of a system for financial management
This superior development objective sets out three major themes: ‘ -1 improving 

the efficiency of the governmental and financial administration through reform of the 
local financial administration system’; ‘ -2 establishing fair and neutral budget 
system for local government finances’; ‘ -3 establishing efficient expenditure system 

for local government finances’.   

Since Indonesia had had a centralized administrative framework for a long time, 
various problems still remain: regional governments largely depend on subsidies from 
the central government since sources of taxation have been insufficiently transferred 
to the local government level; there are gaps between the amounts of money 
transferred to local governments and the funds required; the transfers are insufficient 
to make up for the financial shortfall, etc.  Therefore, further improvement of the 
relationship between the central and regional governments in terms of financial 
administration is required.  In addition, the financing and funding functions of local 
governments are not good enough to effectively and efficiently utilize the funds from 
both central and local sources.  Thus, there are major discrepancies in distribution 
and financing functions between regional governments, such as in the linkage 
between plans and budgets in relation to the expenditure system of the local 
government.  Moreover, many problems still remain, including outdated 
disbursement methods, chaotic accounting and auditing, etc.  It is important to 
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establish a fair system of financing local government in order to ensure the 
independence of its administration.  

Capacity development of local public officials
This superior development objective sets two major themes: ‘ -1 reforming the civil 

service in order to improve administrative performance’; ‘ -2 expanding  the system 

for capacity development among local public officials’. 

Most local government administration is carried out by local public officials, which 
means that their efficiency or effectiveness largely depends on individual capacity.  
Thus the capacity of the organization as a whole can be improved by making efforts to 
develop the capacity of each member of the organization’s personnel and the 
establishment of a system to support them.  In Indonesia, Law 22/1999 on Local 
Government leaves personnel matters to each local government, which means that 
there is less possibility of influence by the central government.  But at the same time 
the authority of the head of the regional government has grown in relation to 
personnel matters.  Promoting the further reform of the public personnel system, 
such as the adoption of employment standards and promotion systems, is also 
required.  Furthermore, the capacity development of local public officials is regarded 
as a continuing issue, thus it is necessary to develop curriculums, texts, facilities and 
equipment for personnel training.  

Effective and efficient administration of local governments
This superior development objective sets out five major themes: ‘ -1 improving the 

process of planning, implementation, and evaluation’; ‘ -2 general improvement of 
and raising the level of the efficiency of administrative services’; ‘ -3 enhancing the 
capacity of administrative organizations’; ‘ -4 improving administrative capacity 
through the promotion of public participation’; ‘ -5 promoting leadership’. 

Improving the process of planning, implementation, and evaluation is an important 
issue in order to achieve the independent development of the local economy based on a 
development plan prepared on the basis of the local characteristics.  A bottom-up 
process of planning for regional development was defined by the National 
Development Planning System Law in 2005.  However, improving the capacity for 
planning by the regional government is required since the plan prepared through 
participation by the citizens looks more like a “wish list” (which means just a listing of 
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their requests) and the regional government lacks the capacity to set priorities in 
relation to the plans.  At the same time, it is necessary to promote public 
participation in planning and raise public awareness.  In addition, the extent of the 
actual implementation of evaluation on designed policies or plans is unclear.  
Following decentralization, the concept that the regional government should provide 
administrative services to support the citizens’ lives and welfare has gradually become 
more widely accepted.  Securing and improving the quality of administrative services 
is nowadays enhanced through the introduction of Minimum Service Standards.  It is 
necessary to examine how the content of such services should be improved and how 
the process of their provision should be promoted in the future.  Moreover, citizens, 
civil organizations, NGO, universities, the private sectors, etc. are getting to 
participate in the provision of administrative services.  It seems that involving the 
stakeholders, who are mainly the citizens within the jurisdiction of the local 
government, in the administration leads to more effective and democratic 
administration.  Finally, with regard to the leadership of the head of the local 
government, the enhanced authority of the head has resulted in major disparities in 
the outcome of administrative services or the development of projects, depending on 
the capacity of the head.  The ability of the head to properly use the leadership 
capacity available means that this is a key person in local administrations.  
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Table 2 Development Objectives Chart for the capacity development of regional 
government administration in Indonesia 

Relationship between development objectives from upper to lower levels 

Interrelationship betw
een developm

ent objectives 



Thematic Evaluation: “Capacity Development of Local administrations” Summary

xi

2) Views and notes on the Development Objectives Chart 

On examining the guidelines to align the development objectives or goals with the 
structure of cooperation programs, it is useful to examine the approaches to the 
development objectives based on the relationship between objectives at the lower and 
upper levels, that is an incremental relationship between the core objectives and 
sub-targets of core ones, and then between the development objectives and core ones, in 
order to clarify the structure of the development objectives.  As to the development 
objectives of the capacity development of the local government administration, every 
superior objective regarding the system, framework, financial administration, 
personnel capacity, and administrative operations is similar and they influence each 
other.  Thus a scenario to deal with development objectives should be planned after 
assessing the full picture provided by the Development Objectives Chart, while noting 
the interrelationships between the development objectives in the Development 
Objectives Chart genealogy (the relationship between development objectives or core 
objectives beyond the development ones).  Then, it is important to assess the core 
objectives and sub-targets necessary and sufficient to solve the development objective, 
with noting the relationship between the development objectives or between the core 
objectives transcending the development ones.  Understanding the relationship among 
development objectives leads to grasping which objective is more important to solve 
upper level development objectives and what kind of efforts is made by the counterpart 
government or other donors.  Moreover, JICA can establish their goal and scenario 
more strategically approaching to the objective from the viewpoint of mutual 
complementarities and synergy effect.  In this way, the Development Objectives Chart 
can be utilized to implement cooperation from the programmatic standpoint. 

(3) Approach to the capacity development for local administrations by major donors 

Here we will outline the approaches to the capacity development of local 
administrations of Indonesia by other major donors along with Table 36.  One of the 
characteristics of approaches by other donors is that all the donors adopt the approach 
to the development objective:  support to establish financial management systems.  

Although there are some differences of efforts by each donor in terms of individual 

                                                       
6 Regarding the programs conducted by other donors, we analyze those for improving the capacity of 

local administrations as their direct target.
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development objectives, World Bank, Asian Development Bank, GTZ, and USAID 
widely cover the major development objectives of the superior development objective .
CIDA also covers all the major development objectives of -1, -2 and -3  though 

the individual development objectives are limited.  As mentioned above, they seem to 
make efforts to achieve the higher level of the development objectives.  

 Development of a system and framework for local autonomy is the development 

objective as the basis of the decentralization.  Three donors (USAID, GTZ, CIDA) adopt 
‘ -1 clarifying the relationship between the central and regional governments’ and ‘ -2 

clarifying the authority/role/relationship of regional governments’, and two donors 
(USAID, GTZ) support ‘ -3 promoting the representation system for democratic 
administrative control’.  All donors deal with ‘ -4 ensuring transparency and 

accountability of the administration’, even partially or not.  We can say that superior 
development objectives are widely covered according to their priorities.  However, 
efforts to ‘ -3 promoting the representation system for democratic administrative 

control’ seems to be occasionally required in the future.   

Capacity development of local public officials ( ) is the development objective which 

was approached by other donors is relatively limited compared to the other development 
objectives.  Two donors (ADB, USAID) support ‘ -2 expanding the system for capacity 
development among local public officials, and USAID covers -1 reforming the civil 

service in order to improve administrative performance.  USAID covers the core 
development objectives by each, and it is considered that the strategic efforts towards 
superior development objectives are on the progress. 

Moreover, as to ‘  effective and efficient administration of regional governments’, all 

the donors except for CIDA adopt approaches to most of the major development 
objectives (except for -5), which is the most-adopted approach next to ‘

establishment of financial management systems’.  Especially, their efforts are 
concentrating on ‘ -1 improving the process of planning, implementation, and 
evaluation’; ‘ -2 general improvement of and raising the level of the efficiency of 
administrative services’; ‘ -4 improving the administrative capacity through promotion 

of public participation’. 

Looking at the supporting situation by other donors by time, most of them focused on 
supports to the aspect of a system or framework centered on superior development 
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objectives  and  at earlier step of the decentralization in Indonesia.  Superior 
development objective ‘  development of a system and framework for local autonomy’ 

is important at earlier step of the decentralization; at the next step when the 
decentralization has been advanced to some extent, superior development objective ‘

establishment of financial management systems’ is focused on among the systems and 
frameworks.  As above, according to the degree of progress or maturity of the 
decentralization, earlier supports to intervene in the decentralization have been made.  
Since 2005 or around, when the framework development was settled, some of donors 
have been shifting their attention to the capacity development towards effective 
administration operation or personnel development.  Now they make efforts from both 
sides of institutional elaboration and the concrete capacity-enhancement of local 
governments. 
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3 JICA’s Efforts regarding Capacity Development of Local administrations 
in Indonesia  

(1) Changes of strategy and idea in regional development and capacity development of 
local administration for the last 10 years 

In the middle of 1990s, based on the recognition that the development of regional 
economy was important to adjust the economic gap within the nation, JICA adopted a 
strategy to actively support the regional development in eastern Indonesia, which had 
been promoted by Indonesian government since early 1990s.  Although several projects 
started based on this strategy, those supports kept the standpoint of “the reduction of 
economical gap by regional development in eastern Indonesia”.  To be sure that JICA 
recognized the necessity of decentralization and capacity development of local 
administrations for the future, but Indonesian government at the time had the policy to 
keep the centralization system.  Thus when JICA’s support was required for the 
promotion of individual projects, JICA treated it within the project.   

In the middle of 1997, Asian crisis spread to Indonesia and widely caused social and 
political crisis.  JICA also made emergency support for such a critical situation, 
focusing on securing the social-safety-net such as the basic education, healthcare, and 
employment.  At the same time, JICA gradually decreased the conventional project of 
large-scaled infrastructures, started the support for the issues concerning welfare, and 
shifted the attention to the support which is directly beneficial to citizens.  Although 
the movement towards the decentralization had developed at that time, JICA had not 
clearly set out the guideline to promote the decentralization.  To cooperate with the 
central government as the major counterpart, along with involving regional 
governments, JICA took approaches to put emphasis on improving the linkage between 
the central and regional governments.   

Since the two laws of the decentralization were established in 1999, decentralization 
also became the important issue for JICA.  “Report of the third country assistance 
study toward Indonesia” released in March 1999 described the support for the capacity 
development of local governments as one of the support guideline after the economic 
crisis.  In this stage, however, the two laws had not enacted yet and the direction of the 
decentralization had been still unclear.  Therefore, JICA focused on the support not 
influenced by the decentralization, which was the capacity development of local 
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administrations through support to regional development by regional initiative.  
Meanwhile, JICA set the decentralization as a divided field in Indonesia Office in 2000 
which was separated from the sectors, so that the planning could be concretely 
advanced.   

Enactment of the two laws in 2001 caused a great confusion in local regions because of 
the poor preparation.  In this situation, JICA enhanced efforts to the decentralization 
support, but it was focusing on support to deal with the confusion caused by the 
decentralization, including reform of consciousness in local regions, rather than 
promoting the decentralization.  Particularly, it put emphasis on (1) capacity 
development of local administrations as the recipient of the decentralization and (2) 
reconstructing the linkage which was once broken by the decentralization between the 
central and regional governments.   

The two laws were revised in 2004, and the process of the decentralization of 
Indonesia has been emerging from the confusion along with the adjustment of 
accelerated decentralization.  In this context, JICA has been shifting the project 
attention from the support for the decentralization to the regional development of the 
backward areas in Indonesia, even with keeping the activities focusing on the capacity 
development of local administrations and restructuring the linkage between the central 
and regional governments.  Based on the strategy above, JICA is now promoting the 
developing plan of eastern Indonesia.  As a part of this plan, Makassar Field Office was 
established in 2005, and regional development program for South Sulawesi province is 
ongoing.  This program, with aiming to “promote poverty alleviation through regional 
development in South Sulawesi province”, is supporting to develop the whole region by 
organically linking the development in urban area and villages, to approach for the 
regional governments and regional society, and to promote the cooperation among 
projects.    

Table 4 shows the changes of JICA’s strategies described above. 
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(2) Approach to capacity development of local administrations by target project of JICA 

Table 5 shows the 7 projects (3 are completed; 4 are ongoing) to which JICA conducted in order 
to improve the administrative capacity of regional governments in Indonesia, according to “what 
kind of development objectives each projects approached to and what kind of efforts they made 
for” from the standpoint of the capacity development of local administrations.   

Table 5: Outline of target projects and approaches to development objectives 
Project Title Project Outline Approach to Objective 

Regional
Development
Policies

The purpose is to “improve the capacity of 
local administrations in regional 
development field (or capacity of the central 
administration to support local 
administrations) in the central and local 
governments for promoting local autonomy”.

Centering the approach to ‘ -1 improving the process 
of planning, implementation, and evaluation’, the major 
development objectives including ‘ -2 clarifying the 
authority/role/relationship of regional governments’ 
(especially promoting the linkage among local 
governments) and ‘ -4 improving the administrative 
capacity through the promotion of public participation’ 
were also dealt with on the planning process.  ‘ -1 
clarifying the relationship between the central and 
regional governments’ or ‘ -5 promoting leadership’ are 
indirectly coped with.

Human
Resource 
Development

The purpose is to “improve the training 
operation capacity to develop personnel 
resources including local public officials at 
Education and Training Agency of Ministry 
of Home Affairs and Local Training Center” 
and “announce and make understood the 
administrative method based on the policies 
and guidelines regarding the 
decentralization in the regional 
governments”.

Centering ‘ -2 expanding the system for capacity 
development among local public officials’, important 
development objectives for promoting the 
decentralization such as ‘ -2 clarifying the structure of 
regional governments’, ‘ -1 improving the process of 
planning, implementation, and evaluation’, and ‘ -2
general improvement of and raising the level of the 
efficiency of administrative services’ are also indirectly 
approached.

Sulawesi 
Poverty 
Alleviation 

The purpose is to “make the social 
development model based on citizen 
participation applicable to South Sulawesi 
(Takalar Model)”.

Approaching ‘ -1 improving the process of planning, 
implementation, and evaluation’, ‘ -2 general 
improvement of and raising the level of the efficiency of 
administrative services’, and ‘ -4 improving the 
administrative capacity through the promotion of public 
participation’ are also dealt with, the upper level 
objective  is widely covered, additionally combined 
with ‘ -2 expanding the system for capacity 
development among local public officials’.

Improvement
of   
District 
Health
Services

The purpose is to “develop regional medical 
personnel including doctor, midwife, and 
technologist in South Sulawesi and improve 
the technical capacity of the healthcare 
director of each province to make or 
implement the healthcare plan”.

Developed PROAR and introduced to (or operated at) 
healthcare center level,  ‘ -1 improving the process of 
planning, implementation, and evaluation’, and ‘ -2
general improvement of and raising the level of the 
efficiency of administrative services’.  PROAR process 
approaches ‘ -4 improving the administrative capacity 
through the promotion of public participation’ are also 
dealt with.  Additionally, ‘ -2 expanding the system for 
capacity development among local public officials’, is 
also coped with. 
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Empowerment
ofWater Users 
Association

The purpose is to “revitalize water users 
association with farmer-participation 
through support and cooperation by the 
regional governments and establish the fair 
operation/management model of irrigation 
facilities”.

Approaches to support the activities by the province 
and improve the capacity of provincial officials for 
empowering water users association (bridging from 
approach to -2 and -4 to approach to -2) are 
taken, with effects of revitalizing the water users 
associations by farmers -4 , improvement and 
efficiency of administrative service -2 , and expand 
the system for capacity development among public 
officials, -2 are intended to be produced.

REDIP The purpose is to “establish and spread the 
administrative system for education of local 
governments, centered the school 
management with citizen participation in 
target project group, through enhancing the 
capacity of stakeholders of school education, 
including local administrators of education”.  

Focusing on ‘ -2 general improvement of and raising 
the level of the efficiency of administrative services’, an 
approach to promoting the school management with 
citizen participation ’ -4 improving the 
administrative capacity through the promotion of public 
participation’  is combined, along with ‘ -2 expanding 
the system for capacity development among local public 
officials’.

PKPM The purpose is to “improve linkage among 
government (the central and regions), NGO, 
and communities in 
community-empowerment”.   Cultivating 
facilitators for village development through 
training is supported so that citizens could 
develop the village by themselves.  

Not clearly indicated the viewpoint of “the 
administrative capacity of regional governments”, 
projects involving regional autonomies are found ’ -4
improving the administrative capacity through the 
promotion of public participation’ .  Improving the 
communities’ capacity of planning/implementing is 
promoted through activities conducted by master 
facilitators ’ -1 improving the process of planning, 
implementation, and evaluation’, .
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4 Overview and Lessons Learned 

(1) Overview 

1) Approach to Objectives by JICA 

Table 3 shows approaches to development objectives by JICA and other donors in the 
Development Objectives Chart of Indonesia.  We can find that the target projects of 
JICA towards the capacity development of local administrations concentrate on ‘
capacity development of local public officials’, and ‘  effective and efficient 

administration of regional governments’.  Looking at the major development objectives, 
JICA mainly approaches expanding the system for capacity development among local 
public officials -2 , improving the process of planning, implementation, and 
evaluation -1 , general improvement of and raising the level of the efficiency of 
administrative services -2 , and improving the administrative capacity through the 
promotion of public participation ( -4 .

The characteristic of the superior development objective , which JICA mainly 

approaches, is that the institutional approaches like the reform of the public personnel 
system (the major objective -1 are not directly dealt with, but the improvement of 

personnel resources through developing the environment of assisting for personnel 
training and training-implementation -2  is focused on.  As for the project of 

Human Resource Development, although JICA confirms the direction and recognizes 
the importance of reflecting the project as necessary, the approach to the institutional 
side is not directly taken.  It is required to fully grasp the correlativity of the major 
development objectives to construct the development objective  and examine the 

effective approaches for achievement of the development objectives.  As another 
characteristic, we can find an example of ‘  effective and efficient administration of 

regional governments’ by practice of lessons they learned in training by centering the 
Approach .  In addition, the capacity development of local public officials that would 

be counterparts in all projects is regarded as an essential thing.  Thus, JICA focuses on 
OJT to implement activities with counterparts and promote learning by doing.  
Dealing with improvement of the administrative service as  in the Sulawesi Poverty 
Alleviation, Improvement of District Health Services, Empowerment of Water Users 
Association, and REDIP, JICA puts emphasis on making training-modules of the 
contents and establishing the training system for stakeholders centered on the local 
public officials (the major objective -2).   
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The core objective ‘ -1 improving the process of planning, implementation and 
evaluation’,  and ‘ -4 improving the administrative capacity through the promotion of 

public participation’.  These objectives are specifically focused on in the superior 
objective  and all of the 7 projects as targets of this evaluation study.  This shows 

that JICA regards citizen participation as one of the important methods to improve the 
effectiveness and efficiency of regional governments.  That approach could be said to be 
appropriate, since Indonesia has been focusing on citizen participation through
Musrenbang as part of the democratization process of planning for regional 
development since the law of national development plan system in 2004.  In addition, 
there are a lot of projects for ‘ -2 general improvement of and raising the level of the 

efficiency of administrative services’ through pilot projects.  The Sulawesi Poverty 
Alleviation, Improvement of District Health Services, Empowerment of Water Users 
Association, and REDIP, etc., focus on the improvement of administrative services
-2 .  It is characteristic for those projects to be implemented while incorporating -1, 
especially building in the process of the citizen participation in project plans, and -4.  

As with the individual administrative service above, projects deal with improving 
personnel capacity through developing the environment for personnel training or its 
implementation -2 .  Although not intensive, efforts to promote leadership -5

are also made.  As seen above, we can expect the contribution to solve the development 
objective.  JICA has been specifically focusing on, through the combination of the core 
objectives, even though the scenario of the strategic approach to the 
developmentobjective has not been drawn clearly from the beginning.     

The development objectives  and  give the most direct influence on the capacity 

development of local administrations, thus not only JICA but also most other donors are 
approaching.  On the other hand, efforts from the institutional side as seen in the 
development objective  or  can largely impact the implementation of projects and 
produce an effect of stability on projects covered by the development objective  or .

As for the project of Regional Development Policies, the cooperation between the central 
and regional governments was difficult to build because of the vague positioning of 
Regional Development Directorate, the Ministry of Home Affairs (BANGDA).  In the 
project for the capacity development of local administrations, the division of the roles 
among the central government, provinces, and districts/municipalities was unqualified 
by the central government, which badly impacted the project operation.  Other projects 
with the indirect purpose of the capacity development of local administrations are very 
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important for implementing effective cooperation: firstly, the roles and relationship 
between the central and regional governments or among regional governments are 
clarified; secondly, the development of a budgetary framework for services delivery is 
established; and thirdly, the development plan are linked with the budget.  The 
relationship or priorities of those superior development objectives vary by the progress 
of decentralization.  Although Sulawesi Poverty Alleviation and Improvement 
of District Health Services, implemented with the regional governments as stakeholder 
before decentralization, were largely pushed by decentralization, the influence of the 
intergovernmental change and devolution of the budget/authority was of concern.

2) Comparison with the approaches conducted by other donors 

Comparing the approaches of donors, we can point out firstly that JICA is alone in not 
approaching direct support to establish effective and efficient financial management 
system .  While other donors put emphasis on support for institutions or 

frameworks, such as the development of systems and frameworks for regional 
government , JICA focuses on objectives not directly related to institutions or 
frameworks.  As for the development objective , JICA  directly assists for capacity 

development of the local administrators.  Even in case of assisting the improvement of 
administrative services, various ways of capacity development related to such 
administrative services are combined through the establishment of a training system.  
Therefore, the major objective -2 can be said to be the core of the approaches by JICA.  

Regarding other donors, on the other hand, the direct approach to capacity development 
of local public officials is relatively limited, but USAID covers both of ‘ -1 reforming 
the civil service in order to improve administrative performance’, and ‘ -2 expanding 

the system for capacity development among local public officials’. 

In addition to the above, development objectives such as support of planning -1 ,
improvement of and raising the level of the efficiency of administrative services -2 ,

or improvement of the administrative capacity through the promotion of public 
participation -4 , which JICA is focusing on and treating in combination in the same 

project in many cases, are also approached, but mainly not treated by other donors.   
As for support of planning -1 , many other donors pay attention to linking the plan 
and budget within the support for  the financial management system.  Although 

linking the plan and budget is an important issue, JICA, which gives support mainly for 
planning or administrative services at present, does not make approaches for the 
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development objective .

3) Overview for approaches of JICA’s cooperation 

When we survey the approaches in the target projects of JICA from the viewpoint of 
the relationship among the superior development objectives, we find that several core 
objectives are approached in each project.  It is considered that overall linking of the 
improvement of the personnel capacity and the implementation of administrative 
service in approaches to the development objective  and  could have a synergy 
effect to  the personnel development, and  administrative services, and could lead 

to securing the sustainability.  Meanwhile those efforts focus on the solution to the core 
objectives in each project rather than strategically treating the projects from the 
viewpoint of the relationship among the development objectives.  Thus the standpoint 
of the approach to solving the development objectives seems insufficient.  In the 
projects indirectly aiming for the capacity development of local administrations, direct 
goals for solving the objectives of sectors ought to be set.  However, the regional 
government is positioned as one of the stakeholders, thus the project designs are not 
always conscious of the effect or approach of the capacity development in many cases.  

As for the program approach, Regional Development Policies and Human Resource 
Development were formulated as the capacity development program of local 
administrations.  Along with the goal to “improve the capacity of local administrations”, 
the project of Regional Development Policies aims to improve the capacity of planning 
and implementation, and Human Resource Development aims to develop the personnel 
resources and enhance the training system for local administrators.  However, those 
were just some of the expected synergy effects and were not strategically formulated to 
solve the upper level development objectives.  When approaching upper level objectives, 
it is necessary not only to loosely combine several projects, but also to draw up the 
scenario for the upper level objectives and solve them while constructing a more 
strategic program.  

Summarizing the JICA’s approaches according to the axis of region/time, we can find 
high effects on development in South Sulawesi province of (i) participatory regional 
development, (ii) highly understanding of importance on cooperation between regional 
governments and civil society, and (iii) actual progress of its cooperation.  The people 
involved are acting on their initiative.  For example, the province conducts rural 
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development involving universities or NGOs, or the province develops an original 
system for rural development inspired by SISDUK.  This is probably because JICA has 
accumulated projects’ experiences relating to local administrations and regional 
development implemented in South Sulawesi province.  On implementation, those 
projects had a concept in common to establish a partnership between regional 
governments and civil society, even though they supported different sectors.  Not only 
provincial or district governments, but also citizens, universities, and NGOs are all 
approached as supporting targets.  Along with the concept above, stakeholders in 
various fields have been in touch in various ways for 10 years at least, and reform of 
consciousness and accumulation of experiences have been made in multiplied levels 
from citizen-level to the provincial level.  In improving the capacity of local 
administrators and changing consciousness, approaches were made on both levels of the 
head of provincial government and regional society, sandwiching the provincial and 
district governments between them.  According to the time axis, projects were 
eventually implemented in series: the concept of citizen participation was spread, and 
then activities were made on the provincial level.  We can imagine that the concept was 
gradually established from the district level near citizens as the most important 
stakeholders for development based on citizen participation, which subsequently led to 
smooth implementation of support activities on the provincial level.  As seen above, we 
can find the effect from the perspective of contribution towards the comprehensive 
development of the region by regarding regional governments as one of the stakeholders 
within the region based on the axis of the region.  In the case of South Sulawesi 
province, on the other hand, various projects were naturally followed by a resulting 
synergy effect, rather than combined towards the comprehensive development from the 
regional viewpoint.  According to this background, the Regional Development Program 
in South Sulawesi province now in practice intends to construct the program along with 
a more strategic scenario based on past cooperation.   

(2) Lessons learned 

1) Lessons learned from the approaches to objectives 

a The whole picture regarding the objective “the capacity development of local 

administrations” and strategic efforts to achieve the objective through grasping 
the relationship  
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As mentioned above, approaches to objectives regarding the capacity development of 
local administrations by JICA focus on  capacity development of local public 
officials and  effective and efficient administration of regional  governments.  At 

the same time, approaches to the various core objectives bridging between the 
development objective  and  are also taken in each project.  As shown in these 

examples, the improvement of administrative service in the decentralization seems to 
be inextricably linked with promoting conscious reform and improving the 
administrative capacity of local officials.  An organic effect can be expected by 
combining projects.  For example, not only the direct approach to the capacity 
development of administrators -2 , but combining an approach to improvement 
and efficiency of administrative services -2 and an approach involving various 
stakeholders -4 would be taken.  And for increasing the quality of administrative 

services, not only OJT but also the training of the administrators in charge of civil 
service would be contained in the system.  

On the other hand, some cases need efforts to develop objectives from the 
institutional side regarding authorities or financial resources seen in the development 
objective  or  in order to make those efforts more effective and sustainable.  We 
also found an example where projects for the major objective  or  were impacted 

because the framework or system of the intergovernmental relationship or regional 
financial system was not fully established.  When the development plan does not link 
with budgeting, the situation of the institutional framework of financial 
administration should be fully grasped because the effective implementation of the 
development plan may be greatly impacted.  Since establishing regional 
government’s administrative system/framework including financial system is an 
essential issue to form the basis of regional government, JICA may need to give more 
consideration and to cooperate in an assistance framework if the objective is set as 
high priority.  Even though JICA does not always approach, it is important to be 
aware of the association with JICA’s assistance including efforts made by the recipient 
government or other donors.  

The degree of maturity in the development objectives and core ones, however, 
depends on the degree of progress of decentralization.  It is also important to 
examine the relationship among the development objectives and the priorities 
according to the degree of progress of decentralization, for instance, having a step for 
institutional building at the early stage of decentralization, a step for progressing and 
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operating the institutional building, and then a step to improve the accuracy of the 
institution.  In addition, each objective for the capacity development of local 
administrations involves major actors such as the central government, all tiers of 
regional governments, or civil society.  Thus it is also critical to confirm the 
relationship between various actors and the development objectives surrounding the 
administrative capacity of regional governments.  Grasping the objectives again from 
the viewpoint of the actors can make clear which approaches should to be combined 
for solving objectives.   

As mentioned above, the following are important: grasping the current situation and 
the whole picture of an objective according to the degree of progress of 
decentralization, considering the vertical relationship from the upper to lower 
development objectives and the collateral relationship (among the development 
objectives or the core objectives beyond the development ones), and confirming the 
objective structure aiming to solve upper level development objectives.  Moreover, 
in considering the objective “the capacity development of local administrations”, it is 
necessary to analyze the current situation and relationship of the major actors in each 
objective such as the central government, regional  governments, and civil society 
and examine the involvement or positioning of appropriate actors for solving 
objectives.  This can lead to formulating a more strategic JICA program focusing on 
setting medium to long-term goals and clarifying the cooperation scenario, organically 
combining investments, cooperating with other institutes, and accumulating the past 
experiences of JICA, etc.  In the case that the regional government becomes a major 
actor, it is considered that the effectiveness and sustainability required for the 
regional government to responsibly carry out the administrative services can be 
secured by strategically involving the elements for capacity development of local 
administrations, even in projects not directly aiming for the capacity development of 
local administrations.

b) Effectiveness of medium to long-term, and multiplied effort centering on region 

Over the last decade JICA has conducted projects for the local administrations and 
regional development in South Sulawesi province.  Through JICA’s previous 
assistances, experiences on development plan-formulation and its implementing 
methods such as “citizen participation” style are accumulated and variously applied to 
other projects in South Sulawesi province.  Efforts to formulate and implement a 
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local government plan with citizen participation require partnership and a trusting 
relationship between a local government- and various stakeholders, including 
regional community.  In South Sulawesi province, several projects such as Sulawesi
Poverty Alleviation are implemented based on the concept of establishing a 
cooperative relationship between provincial/district governments and regional 
community.  A step-by-step approach to universities or NGOs as well as various 
classes from the heads of provincial governments to citizens seems to promote a 
change of officials’ consciousness and duties, leading to the capacity development of 
local administrations.  Meanwhile it is difficult for such support to achieve much in 
one project whose the project period is usually 3 or 4 years.  The concept of citizen 
participation was spread from the district level near citizens and subsequently led to 
smooth implementation of support activities on the provincial level.  This indicates 
the importance of combining approaches in the medium to long term based on a time 
axis according to the degree of progress of decentralization and the degree that the 
target’s capacity has matured.   

As above, we think that total governance capacity can be improved by grasping 
comprehensive objectives in one region, and examining support activities for 
multiplied stakeholders surrounding regional governments along with a time axis 
based on medium to long-term strategy.

2) Lessons learned from planning and implementation  

a) Choice of counterpart noting devolution Development Objectives Chart -1 and
-2

As for decentralization in Indonesia, many authorities were transferred to districts 
and municipalities, centered on the local administrations including civil service, and 
with the province in the upper tier.  However, for some cases it was difficult to 
determine on which level the counterpart should be or how the roles should be divided 
since the divisions of roles are between the central, provinces, districts/municipalities 
at the threshold of decentralization.  Moreover, on the project for the local 
administrations involving the central government as counterpart, the relationship 
among central ministries or agencies and between the central and regional 
governments also had a great impact. 
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In decentralization, it is essential to note devolution of authorities to provincial and 
district/municipality governments, and to set counterparts on multiplied levels 
according to the authorities.  When the central government is involved, it is also 
important to note the division of roles among central ministries or agencies, or 
between the central and regional governments.

b) Capacity development of local administrations balanced between theory and 
practice Development Objectives Chart and

Since decentralization was rapidly introduced to Indonesia in a short period, the 
regional governments had to understand and practice the new idea immediately.  In 
such situation, many projects intended to reflect in duties the new knowledge or ideas 
learned through not only lectures but also practices such as OJT, and this led to a 
change of consciousness.  In some projects, pilot projects regarding the improvement 
of administrative service were promoted focusing on the ownership of administrators.  
At the same time, training directly linked with administrative services was conducted 
in order to feedback the practice at work.  That led to not only increasing the effect of 
training but also establishing a training system to continuously develop personnel as 
the basis for the improvement of the civil service.  

Support in a decentralizing system needs to introduce new ideas or to change the 
consciousness of administrators.  Combining training to get knowledge or skill and 
components to learn through experience leads to practical improvement of 
administrative services and cultivates personnel who responsively sustain their 
learning.  It is important to improve the capacity while maintaining a balance 
between theory and practice: for example, experiences through planning or 
implementing a pilot project or action-plan, or sharing the experiences of others when 
visiting.

c) Increasing the effect and ensuring the sustainability by enhancing the cooperation 
among various stakeholders Development Objectives Chart

As one of the characteristics of the efforts by JICA for the studied projects, we can 
point out that not only provincial/district governments but various stakeholders 
beyond district governments, such as regional community, NGO, or university are 
involved as support targets.  Concretely speaking, as an approach to enhancing the 
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cooperative relationship between provincial/district governments and regional 
community, it is promoted to establish the framework including stakeholders like 
NGO or universities and improve the coordination capacity of provincial/district 
governments.  

Capacity of local administrations includes not only the capacity of regional
government itself but also the capacity to involve various stakeholders and coordinate 
them.  Enhancing the cooperation with various stakeholders such as regional 
community, NGO, universities, or private sectors will increase the problem-solving 
capacity not only as regional government but also region, leading to quality 
improvement of administrative service.  At the same time, we need to note the 
relationship between regional governments and stakeholders.  For instance, if NGO 
comes to the front in approaching citizens, the role of regional governments may 
become vague.  In constructing partnerships, we need to clarify the role of each 
stakeholder while respecting their subjectivity and the position of regional 
governments.

d) Utilizing the leadership of the heads of regional governments Development 
Objectives Chart -5

In Indonesia, the authority of the heads of regional governments was enhanced by 
decentralization.  Moreover, the power of the heads has influenced all the aspects of 
local administrations since the legitimacy of the heads has been increased by the 
direct election.  Therefore, we can say that the heads have great impact when JICA 
implements local projects.   

The responsibility and role of the heads in regional governments are significant, 
thus it is important to utilize their leadership with understanding and to support the 
project conducted by the heads for smooth promoting of the project.  Utilizing 
leadership of the head is effective when the project which should promote a program 
starts, or when the important decision-making is required.  On the other hand, 
however, too much dependence on the leadership of the head may lead to risks: for 
example, arbitrary utilizing of a project; losing the consistency or changing policies 
along with a change in the head, etc.  Therefore, the implementing system of a 
program should be institutionalized along with the progress of the project, and the 
system to secure the sustainability should be established.  It is better to regard the 
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leadership of the head as a supplemental element.  

e) Spillover effect and note in modeling 

In many JICA projects it is aimed to systematize and model the achievement of pilot 
projects.  Especially when regional governments take a pivotal role of model 
operation, it is officially positioned as administrative service.  Accompanying 
personnel distribution, development of the organization system, and the budget 
appropriation, sustainability is then secured.  Also, after the project the effect is 
spread to other regions.  Modeling (systematizing) the achievement of the project and 
involving the systematizing processes which were taken into the local administrations 
systems in the project will lead to spread to other regions as well as securing 
sustainability.

After the cooperation, it is supposed that “localization of the model” is promoted in 
the process where the regional governments manage the model along with various 
changes occurring in the process.  The most important thing is that measures to 
prevent changes affecting the sustainability of the systems should be included from 
the time when the project is in operation.  Furthermore, it is effective to develop 
personnel who understand the meaning of the system and support it for keeping the 
essential idea of the system.  

f) Japan’s characteristic method focusing on ownership 

It is found that approaches in target projects by JICA are focusing on fostering 
ownership of the counterpart and changing the consciousness.  Particularly in PKPM
and Sulawesi Poverty Alleviation, personnel who can autonomously implement the 
regional development were cultivated by adopting the principle focusing on the 
ownership of stakeholders such as local administrators or NGOs.  Those personnel 
are small in number, but they are efficient and continue autonomous efforts as 
“Facilitator” without continuous JICA support.  Thus they are greatly expected to 
sustain the development on a community basis consistently and steadily.  As the 
effect, various efforts made in South Sulawesi province seem to indicate the initiative 
sustainability.  

Cultivating stakeholders like NGOs or administrators who are focusing on learning 
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through experience and their ownership are the characteristic method of Japan, less 
found in projects by other donors, not only increasing sustainability.  The essential 
changes of consciousness could happen through programs focusing on learning 
through experience and ownership.  Then this caused participants to be able 
autonomously to implement the development.


