
Rural Women, Poverty and

Social Welfare Programs in Indonesia

Rasita Ekawati Purba

A thesis submitted for the degree of
Master of Arts at

The University of Western Australia

August 2005



I certify that, except where otherwise acknowledged in the text, this work

is the result of research carried out by the author. It contains, as its main

content, work which has not previously been submitted for a degree at

other tertiary institution.

Rasita Ekawati Purba

Department of Asian Studies

School of Social and Cultural Studies

Faculty of Arts

The University of Western Australia



i

ABSTRACT

As a developing country, Indonesia has been struggling with complex and contentious

development issues since Independence in 1945. Despite remarkable economic

achievement during the New Order period (1966-1998), poverty has persisted and the

benefits of development have been unequally distributed. Social welfare – the system

of social security to protect the well-being of the weaker members of society – has

received little attention in Indonesia, both from the state and from the scholarly

community. The historical neglect of social welfare in Indonesia has begun to be

addressed recently, with the Social Safety Net (SSN) initiative. SSN is a social

welfare program that was launched by the government of Indonesia to mitigate the

deleterious impacts of the economic crisis that hit the nation in 1997.

This thesis aims to assess how the SSN accommodated the needs and aspirations of

poor women, particularly those who live in rural areas. The rural poor deserve

attention because poverty in rural areas is widespread and often intractable, and

because poverty in rural areas tends to be more invisible than in urban areas. The

urban poor are more visible, because they are “in the face” of the powerful every day,

and they are more likely to be able to access agencies of power than the rural poor.

The situation faced by poor women in rural areas and their aspirations and concerns

are described in Chapter Two. I focus on poor women in South Sulawesi and

Lombok, using NGO reports (from Plan International and ACCESS-AusAID)

compiled through participative approaches (CCCDA and CLAPP), derived from

Participatory Rural Appraisal techniques. The key concern of the women is the day-
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to-day needs of their families. The survival struggle incapacitates them from investing

in longer-term needs. Nevertheless, the women aspire to a better future for their

children and a stronger economic status that could help them to be more independent.

Another main finding is asymmetrical gender relations, which are very obvious. Poor

rural women experience even more poverty than poor rural men, suffering a triple

burden of gender, class and geography.

The thesis also aims to assess the SSN programs in terms of the social justice and

social welfare framework of the Indonesian state. Chapter Three examines Pancasila

(the Indonesian state ideology), the 1945 Constitution and the recent Amendments to

the Constitution in order to analyse the ideological commitment of the Indonesian

state to social welfare. Chapter Four then elaborates how the ideological and

constitutional bases to implement social justice and provide welfare to the Indonesian

people are manifest in programs. This chapter focuses on three important SSN

programs: the scholarships program (JPS BP), the subsidized rice program (OPK

Beras) and the employment creation (padat karya) program.

Chapter Five analyses how the SSN catered for the needs of poor rural women.  This

study confirms findings of various studies that SSN was beneficial for poor families,

helping them to cope with the significant price increases during the economic crisis.

Nevertheless, SSN has met strong criticism: the schemes were far from sufficient to

help the poor attain a basic standard of well-being. By analysing the reality of

poverty, as described by the women’s groups, this study found that SSN had

weaknesses of conceptualisation and was implemented ineffectively. The program

failed to maximise its coverage to reach the poor and the poorest and to provide a
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long-term impact. Besides technical weaknesses causing the poor performance of

SSN, ignorance about the nature of power, poverty and unequal gender relations

contributed significantly to its ineffectiveness. I conclude that the SSN program failed

to meet the needs and aspirations of poor rural women.

The final chapter concludes that although Indonesia enjoys a strong ideological and

constitutional basis from which to implement social justice and attain welfare for all

citizens, the conceptualisation and implementation of social welfare programs show

that the ideological and constitutional commitment to social justice and welfare is a

matter of rhetoric rather than a commitment to genuine, pro-poor policies.
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PREFACE

My interest in the issues of poverty and gender was triggered by my experience of

working in community development efforts in rural East Lombok for about eight

years. My initial contact with the villagers sharpened my sensitivity to the issue of

poverty. Later, my employer organisation put more emphasis on applying the

principle of gender sensitivity to the design of projects and the setting up of programs.

This was when my interest in gender and poverty coalesced.  From my point of view,

as a middle class, educated woman, the difficult lives of poor women in rural areas

were unbearable. I witnessed how those poor families lived their lives as if poverty

was something not to be questioned and, to a certain degree, I shared their pessimistic

view that poverty had to be taken for granted. Even when a life was threatened, let’s

say due to illness, their acceptance of their condition obstructed families from fighting

for the life of the family member. Life went on, while the dying lay there awaiting

their fate.

Living in Lombok, which is an Islamic region, raised questions in my mind about

why and how the precariousness of life seemed to be persistent and accepted as part

of a normal life. At the same time, as a Moslem, I believe that Islam has strongly

encouraged the eradication of such conditions. My interest then developed to see how

other parties react and respond to the reality of the life of the poor. I decided to learn

about the role of the state in providing assistance for the poor to survive, and, in the

long term, to free them from poverty. I believe that the state should be responsible for

dealing with these problems, rather than relying on individuals or communities. This

does not imply that individuals or communities have no responsibility for contributing

to poverty eradication.
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The focus on women in my thesis was not without reason. My interest in women was

wrought, in the beginning, by the organisation’s gender policy, and gradually I

internalised the spirit and commitment to fight for a more equitable position for

women. I observed that there was deep inequality in gender relations in rural areas in

general – to the detriment of women – and that this condition was considered

“natural” and as the “ideal”.

Various gender studies worldwide show that women’s status within society generally

is low compared to that of men, leading to subordination and marginalisation. In the

case of Lombok, women’s low status manifests in the form of undervaluation of

women’s contribution, both economically and socially, within the domestic and public

spheres. In addition, poor women’s burden is heavier than that of women who enjoy

more comfortable economic circumstances.

Although further study is required, I propose that a pattern of unequal gender relations

in communities in Lombok has been maintained and reproduced over generations.

Without any action to question this situation, it is reasonable to predict that gender

inequality will remain.
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Glossary and Abbreviations

Glossary

adil fair

adil dan makmur fair and prosperous

arisan a “regular social gathering whose members

contribute to and take turns at winning an

aggregate sum of money” (Echols and Shadily

1997, 29)

asam tamarind

bapak father

belian Lombok local term for dukun

belian nganak birth attendants

beras rice, the main staple food for Indonesians

calo messenger and go-between

dasar negara (ideological) foundation of the state

daun lontar palm leaves

demokrasi ekonomi economic democracy

Departemen Sosial R. I. Department of Social Affairs, Republic of

Indonesia

dukun traditional healers

dusun sub-village

Dharmawanita the Association for the Wives of Civil Servants

fanatik staunch and strict followers of a certain religion

gali lubang tutup lubang digging a hole to fill a hole, which means

borrowing money to pay another debt, in a

continuous cycle

gemah ripah loh djinawi, tata             Javanese language: order, peace, joyous, labour,

tentrem kerta rahardja                         prosperity, fertility

gabah paddy

gotong royong mutual cooperation and mutual assistance (Feith

and Castles 1970, 493)

hak rights
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hutan lindung conservation forest

JPS disempurnakan or JPS plus perfected SSN or SSN plus

JPS klasik classic SSN

kabupaten rural districts/regencies

kartu sehat health card

kaya rich

kecamatan sub-district

kekeluargaan family principle

Kelompok Tani Farmers’ Groups

kerja bakti voluntary labour service

ketak braided or woven handicraft made from a kind

of vine (Kompas, 2004): a kind of fine rattan

(wanita.com)

kodrat wanita women’s fate/destiny

kotamadya municipalities

kurang istirahat tired

kursus ketrampilan courses

ladang dry field and dry field farming

lamtoro Leubaena glauca, is “a fast-growing tree used

for firewood the leaves of which furnish fodder”

(Echols and Shadily 1997, 326).

lemah lembut soft and weak

Indonesia merdeka an independent Indonesia

makan seadanya eat whatever is available

marhaen a  term used by Soekarno, to name wong cilik or

little people

Marhaenisme a policy or ideology propagated by Soekarno

centred on a concept of the “little people”

miskin poor

nasi papak solid food (rice which is chewed by the mother

before being given to a baby) that is usually

given to babies at an early age.
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nyeblok a traditional insurance system that farm

labourers would get the right to harvest the crop

if they contributed in the planting session

ojek motorcycle taxi-driver

padat karya labour-intensive projects

Pancasila consists of two Sanskrit words, panca (five) and

sila (principle) that mean five principles.

Pancasila is the five pillars of the official

ideology of the Indonesian state that set out how

the state and the society have to function and

play their roles

pedagang asongan street vendor

pengadas animal breeding activity, with profit-sharing

mechanism between the carer and the owner of

the animals

pengepul business persons who collect the product and

then send and sell it to market

Pengolahan HKM-Hutan the management of smallholder forestry

Kemasyarakatan 

penyuluhan dissemination of information

pra-sejahtera pre-prosperous family

pra-sejahtera 1 prosperous family

OPK Beras Operasi Pasar Khusus Beras (Rice Special

Market Operation): a component of the SSN

food security scheme

padat karya labour intensive program under the job creation

scheme

Panca Usaha Tani the Five Endeavours of Farming, consisted of

proper soil preparation, proper irrigation, use of

High Yielding Varieties, use of fertilizer and use

of pesticides

pembangunan development

pembangunan negara the development of the nation

pemerataan equal distribution
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pendidikan education (Echols and Shadily 1989, 144)

pengajaran instruction, doctrine and teaching (Echols and

Shadily 1989, 7)

pengijon moneylenders

perkebunan rakyat smallholder plantations

perkebunan negara state plantations

pertumbuhan dan pemerataan economic growth and equal distribution of the

benefits of development

pinjam uang getting a loan

Polindes Poliklinik Desa (village clinic for maternity)

Proyek pusat the Project Committee at the national level

Puskesmas Pusat Kesehatan Masyarakat (Community

Health Centre)

reformasi the reform era, began in 1998 and involved a

substantial reform of governance

rentenir moneylenders

rupiah the Indonesian currency

sakit pinggang back pain

sama rasa, sama rata equality of satisfaction, equality of standing

(National Committee 1964, 77 and 83)

sama rata sama bahagia egalitarianism

sawah tadah hujan un-irrigated rice fields

sedang average

sunatan circumcision ceremony

tegalan farmland

Tim Pengendali JPS SSN Management Team

tuna susila a term that usually refers to those who work in

prostitution

Undang-undang Law

usaha bersama collective effort

wajib obligation

wajib belajar sembilan tahun nine-years of universal basic education



xv

wong cilik a term used by Soekarno to refer to the “little

people” in Indonesian society, referring to poor

people

ABBREVIATIONS

ACCESS Australian Community Development and Civil

Society Strengthening Scheme

AusAID The Australian Government’s Overseas Aid

Program

BKKBN Badan Koordinasi Keluarga Berencana Nasional

(National Family Planning Coordinating Board)

Bappenas Badan Perencanaan dan Pembangunan Nasional

(National Planning Board)

BIMAS/INMAS B i m b i n g a n  M a s s a l  o r  M a s s

Guidance/Intensifikasi Massal or Mass

Intensification

BNI 46 Bank Negara Indonesia 46 (Indonesian State

Bank 46)

BPS Biro Pusat Statistik (the Central Bureau of

Statistics)

BRI Bank Rakyat Indonesia (Indonesian People’s

Bank)

BULOG Badan Urusan Logistik (Government Food

Board)

CCCDA Child-centred Community Development

Approach

CIMU the Central Independent Monitoring Unit of the

Scholarships and Grants Program

CLAPP Community Led Assessment and Planning

Process

DBO Dana Bantuan Operasional (Operational

Assistance Funds)
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DOLOG BULOG’s operating agents

DPR Dewan Perwakilan Rakyat (House of

Representatives)

GBHN Garis-garis Besar Haluan Negara (the Broad

Outlines of State Policy)

IDT Inpres Desa Tertinggal: a national program in

Indonesian to eradicate poverty in rural areas

IMR Infant Mortality Rate

JPS Jaring Pengaman Sosial (Social Safety Net)

JPS BK Jaring Pengaman Sosial Bidang Kesehatan: SSN

social security in health

JPS BP Jaring Pengaman Sosial Bidang Pendidikan:

SSN social security in education

KFM Kebutuhan Fisik Minimum (the basic

requirement for physical needs)

KHM Kebutuhan Hidup Minimum (Minimum

Requirements for Living)

MPR Majelis Permusyawaratan Rakyat (The People’s

Consultative Assembly)

NGO Non Government Organization

NTB Nusa Tenggara Barat (West Nusa Tenggara)

PDIP Partai Demokrasi Indonesia Perjuangan (the

Indonesian Democratic Party)

PDMDKE Pemberdayaan Daerah dalam Mengatasi

Dampak Kris is  Ekonomi (Regional

Empowerment to Overcome the Effects of the

Economic Crisis)

PKK Program Kesejahteraan Keluarga (Family

Welfare Movement), now Family Welfare

Empowerment

PPA Participatory Poverty Research (a World Bank

term) (Narayan 2000, 15))

PPL Petugas Penyuluh Lapangan (the Government

Agricultural Field Staff)



xvii

P-4 Pedoman Penghayatan dan Pengamalan

Pancasila (Guide to the Enlivening and the

Implementation of Pancasila; a course for

teaching the meaning of Pancasila “properly”

during the New Order

PRA Participatory Rural Appraisal

PUSRI Pupuk Sriwijaya or Sriwijaya Ferlitizer

REPELITA Rencana Pembangunan Lima Tahun, Five Year

Development Planning, started in 1969

RT Rukun Tetangga: a neighbourhood association,

comprising around 30-70 households (Bianpoen

2000, 156)

SD Sekolah Dasar (elementary school)

SMA Sekolah Menengah Atas (high school)

SMP Sekolah Menengah Pertama (junior high school)

SMERU Social Monitoring and Early Response Unit

SSN Social Safety Net

Sulsel Sulawesi Selatan (South Sulawesi)

TFR Total Fertility Rate

TKI Tenaga Kerja Indonesia (migrant workers)

UMR Upah Minimum Regional (Regional Minimum

Wage)

UNCRC the 1989 United Nations Convention on the

Rights of the Child

YKSSI Yayasan Keluarga Sehat Sejahtera Indonesia
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CHAPTER ONE

Introduction

The Research Questions

This thesis explores the ways in which the needs and priorities of poor rural women

are accommodated by social welfare policies and programs in Indonesia. Four

research questions are used as a basis for this study. First, what is the situation faced

by poor women in rural areas and what are their aspirations, concerns and priorities?

Second, what is the ideology of the Indonesian state in terms of social justice and

welfare? Third, how is the ideology of welfare translated into practice by the

Indonesian government and manifest in social welfare programs? Finally, how are the

needs of poor rural women accommodated by the social welfare programs of the

Indonesian government?

The starting point of this study was my interest in poverty, particularly in viewing

poverty from a human perspective. My interest in exploring poverty from “human”

stories partly derives from the fact that mainstream descriptions of poverty

conventionally use statistical yardsticks, showing numbers and figures as poverty

indicators. In fact, quantitative study has become the dominant method of inquiry into

poverty (Rank 2004, 82). This over-reliance on figures and numbers understates the

dynamics and complexity of poverty and the interrelated factors and interdependent

variables which shape it. Moreover, it diverts attention away from the people who are

represented by the numbers.
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The maternal mortality rate is a good example. While maternal mortality rates

indicate the number of mothers who died during childbirth, they cannot speak about

why and how these deaths happened. Figures overshadow the complexity of the

situation and the conditions faced by the mothers. For instance, power relations in

decision-making are crucial in determining maternal safety: when and where to get

professional assistance for deliveries, financial capacity, maternal food intake during

pregnancy, and access to clean and hygienic facilities at and after birth to ensure

recovery.

Any improvement in health facilities will certainly increase access to health services.

However, without any effort to understand the underlying causes of maternal

mortality, such interventions will not necessarily have a significant impact. Several

cases reported by Indonesian medical practitioners show that women’s low bargaining

position in decision-making processes is a significant factor in high maternal

mortality rates (Kompas, 1999c). During emergency situations, quick decisions are

needed to save the lives of mothers and babies; however, many cases suggest that

women prefer to let husbands and families make these decisions, and this delays

delivery. One case involved five hours of discussion among a family to decide

whether or not the mother should undergo a Caesarean operation, and this ultimately

resulted in the mother’s death as treatment was delayed (ibid, 1999c).1

My eight years’ experience facilitating community development in rural East Lombok

and dealing with poor families and communities sharpened my sensitivity to poverty

                                                  
1 The obstetrician Samsuridjal Djauzi notes that the relevant administrative regulations give mothers
the right to sign the informed consent document for any surgery needed during deliveries; however,
usually women do not have the courage to make the decision and prefer their husband to handle it
(Kompas, 1999c).
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and inspired me to equip my practitioner’s knowledge with a more theoretical

background. In the regions in which I worked, I witnessed the precarious life of the

rural poor – men, women and children. Although each of these groups is affected by

poverty, this thesis focuses on poor women, for the reasons outlined below.

First, in general, women experience subordination and marginalisation that leads to

their having a low status within society, particularly in developing countries.2

Although the nature and degree of women’s subordination varies across cultures and

regions, there is some commonality. According to Townsend and Momsen (1987, 28),

the phenomenon of women’s subordination is characterised by the undervaluation of

women’s work and reduced access to socio-economic and political power in

comparison to men, among other factors. Townsend and Momsen acknowledge that

this world-wide phenomenon is shaped by local context in causing particular local

forms of female subordination (ibid).

In Indonesia, the subordinate position of women is apparent, and this has been shaped

by an ideal of femininity that is generally known as “kodrat wanita” or women’s fate

or destiny. According to this conception, women are soft and weak (lemah lembut) by

nature, and this notion is translated into general expectations of how women and girls

should behave: speak softly, follow the interests of their husbands, and be good

mothers and daughters (Wieringa 1992, 110).

                                                  
2 Women’s subordination was the central theme of Townsend and Momsen’s study (1987), an analysis
of the geography of gender in developing countries.
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This gender construction is rooted in various factors: culture, religious beliefs, and,

equally important, the Indonesian state’s ideology on gender, especially during the

New Order period (1966-1998).3 This thesis focuses on the role of the state ideology,

rather than culture and religion, in shaping gender inequity. This does not imply that

the latter are not important. As the majority of the Indonesian population is Moslem,

Islam has been perceived as basic to gender construction in Indonesia. However, local

cultures mediate the interpretation of Islamic teachings, which are manifested

diversely across the archipelago. For instance, research on divorce practices among

two staunchly Moslem ethnic groups – the Bugis in South Sulawesi (Idrus 2003) and

the Sasak people in Lombok (YKSSI and Plan International 2001) – reveals

significant differences. While the former perceive divorce as shameful, the latter

consider divorce a very common and accepted practice.

Robinson and Bessell (2002, 3) state that during the New Order period, gender

relations and gender roles were under the strong control of the state. The gender

ideology of this time positioned women as “mothers” and “wives”. It positioned men

in the public domain and confined women within the domestic sphere, as articulated

in the 1974 Marriage Law. This Law regulates the division of labour within a family:

women are housewives while husbands are the breadwinners (Arivia 2002, 85). The

manifestation of this stereotyping of husband and wife roles can be seen in Article 41

(1 and 2) of the Law: men are responsible for providing for household needs and

women are responsible for household management (Arivia 2002, 85). In line with the

notion of male superiority, Article 106 (1) states that wives should obey their

                                                  
3 However, gender construction is very complex, as noted by Momsen (1987, 15), and this statement
does not mean to simplify that complexity.
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husbands. Suryakusuma (1996) encapsulates the New Order gender ideology with the

term “state ibuism”, where “ibu” is the Indonesian term for a married woman or

mother.

The ideology of “state ibuism” was effectively disseminated through various

channels, including education and women’s state link organisations such as PKK and

Dharma Wanita.4 As organisations with strong structures from the central government

level down to the local community level, PKK and Dharma Wanita were very

influential in constructing people’s perceptions of male and female roles. Women’s

positions in these organisations were by virtue of their husbands’ positions, for

instance, in local government or the central bureaucracy. The state ideology also

played a major role in determining how the state defined women’s roles within

development. Women in these organisations were supposed to support their husbands’

programs and responsibilities in the enactment of their public roles. I suggest that

PKK and Dharma Wanita are miniatures of the state’s portrayal of women’s role in

development; as Parker notes (2003, 144), “women were to help men achieve

pembangunan [development].” During the New Order regime, women were

encouraged to be actively involved in the development of the country; however, their

involvement was still within the framework of women as mothers and wives.

Although Parker and Sullivan find that women in PKK and Dharma Wanita also

conducted activities that were separate from their husbands’ activities, it was unlikely

that these activities aimed to challenge the state gender ideology. In addition, there

                                                  
4 PKK is the Family Welfare Movement, now the Family Welfare Empowerment Movement. Dharma
Wanita is the Association for the Wives of Civil Servants. For references on gender construction in
Indonesia that are reflected in the state link organisations, see Bianpoen (2000), Idrus (2003), Muchtar
(1999), Sullivan (1994), Suryakusuma (1996), and Wieringa (1993). For information on state gender
ideology taught in schools, see Parker (2002).
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were various activities that served the interest of middle-class women (Parker 2003,

137; Sullivan 1994, 64).

The second reason for focusing on poor women is the fact that while women in

general experience more subordination and marginalisation than men, poor women

suffer more than poor men and more than their female colleagues who have better

social and economic backgrounds. It is obvious that the poor have to face difficult

conditions, although the intensity of poverty may be diverse across regions.5 Food

shortages, insufficient income, untreated diseases, malnutrition, inadequate housing,

poor surroundings, and lack of clean water, among others, are common situations

faced by the poor. These conditions force the poor to devote their time and energy to

the fulfilment of their basic survival needs. In addition to these limitations, poor

people in general have low education and/or are illiterate, which limits their access to

information.

While it is clear that all poor people suffer from deplorable conditions, poor women

suffer more than poor men. Birdshall and McGreevey (1983, 3) recognise that the fact

that poor women experience deeper burdens relates to their dual role – as household

service providers and as income earners to support the family. Women are responsible

for child rearing, food preparation, fetching water and wood, washing clothes, house-

cleaning, and management of household income, which absorbs most of their time.

However, these chores are not considered to be “work” that is counted towards the

                                                  
5 For a comprehensive documentation of the nature of poverty across countries, see a trilogy of books
(Narayan 2000; Narayan et. al., 2000; Narayan and Petesch, 2002) published by The World Bank, in
particular the final book. In this book Narayan and Petesch (2002) illustrate the similar conditions
faced by poor people across fourteen countries: among others, hunger and ill-being, unemployment,
lack of job security, lack of credit, empty pockets, and inadequate water and roads.
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household’s total production (ibid, 12-13). In addition, women’s income is perceived

as simply additional earnings to that of men. Townsend and Momsen (1987, 39) point

out that poor women’s heavy burden as household caretakers relates to the fact that in

poor communities public utilities and welfare are minimal. For instance, in wealthier

communities, drinking water is on tap and the supply of gas and electricity obviate the

need for women to go in search of firewood and water. For Afshar (1987, 3),

women’s responsibilities for nurturing their families mean that women bear the brunt

of poverty, particularly when the economic means to perform such duties are

insufficient.

This general portrayal of women in poverty can be found to apply in Indonesia. In

spite of the state’s endorsement of men as breadwinners, in reality women are also

breadwinners in that they engage in income-earning activities.6 However, when

domestic chores and the nurturing of the family are perceived as women’s

responsibility, and this coincides with poor facilities and resources with which to

perform the tasks, poor women obviously face a difficult situation.

Townsend and Momsen’s observations about the inadequate public amenities that

increase women’s burdens very much describe the situation in rural areas. In general,

                                                  
6 Several studies show the contradiction between the New Order gender ideology of women as
housewives (such as in the 1974 Marriage Law) and the reality of women working (Chitra and Chotim
2001; Parker 2001; and Parker 2003). A different view is proposed by Sen (1998). Through analysis of
state official documents, such as GBHN (the Broad Outlines of State Policy) and advertising images,
she proposes that there has been a significant shift in the Indonesian paradigm of ideal womanhood.
The state, she argues, has accommodated the global discourse on gender equity within its policies by
encouraging women to work, and stipulating that husbands and wives are to share responsibility for
children’s education. However, Sen’s study is limited to middle-class women and has been seriously
challenged by Ford (2003). Sen’s study supports my argument that there is a distinct difference and
sometimes even a conflict between the needs of the “affluent” – middle-class women – and those of
poor and working-class women. The position of the domestic worker is an obvious example – affluent
women benefit from the very low pay and unprotected status of domestic workers.
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rural areas are less developed than urban areas, in terms of both physical

infrastructure and the less tangible areas of educational and health standards. Rural

people tend to be less educated. In addition, in rural areas, basic infrastructure such as

electricity, water supplies, health and education facilities, and public transportation

are less adequate than in urban areas.7 However, despite the obvious inadequacy of

public amenities and services, Robert Chambers (1983), an influential scholar of rural

poverty, has observed that poverty in rural areas is less visible than poverty in urban

areas. This means that rural poverty deserves our special attention and effort, although

there is certainly also appalling urban poverty in developing countries.

The invisibility of poverty in rural areas can be partly explained by the power

structures and culture associated with rural poverty. For instance, those in positions of

authority are likely to meet rural people in public buildings such as schools, village

offices, or community centres. However, public buildings are usually located in the

centre of villages. Those who live far from the village centre, or who are poor and

isolated, may be unable to participate in such discussions or meetings. Outsiders such

as researchers and government officers are more able to control the portrayal of rural

poverty than they are the representation of urban poverty. The urban poor are highly

visible, for example, to the mass media, because they are “in the face” of the powerful

every day, and they are more likely to be able to access agencies of power than the

rural poor.

                                                  
7 See Appendix H, Tables 3–6 and 8–12 for socio-economic statistics of urban and rural areas in
Indonesia.
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In addition, these authorities tend to speak to men rather than women. Women, in

rural areas in particular, are often too shy to contribute to public discussion. Even

when they are interested in listening, they may be socially constrained from speaking.

When I visited a group discussion in one of my research areas, I observed this

phenomenon. After the group discussion finished, I tried to talk with three women

who were members of the group discussion. During the group discussion, I had

observed that these women did not contribute anything. However, they told me that

they had enjoyed the discussion and perceived it as beneficial for them. I noticed that

they eagerly answered my questions and showed enthusiasm in expressing their ideas.

However a man then warned them to leave. This incident confirmed observations that

for various reasons, in general, women in rural areas tend to be silent.

Rural areas in Indonesia share the above portrayal. Quantitative data show that rural

areas of Indonesia are less developed than urban areas (BPS 1997). People in rural

areas are less educated than those in urban areas, have more children, and a higher

rate of illiteracy. In rural areas, people tend to have little formal education, lack access

to information, and are geographically more isolated. For women, the condition is

worse. Statistics demonstrate that women’s education in general is lower than men’s,

particularly in rural areas. Low education and illiteracy impede poor women in rural

areas from obtaining access to information and knowledge.

Because of the number of limitations faced by poor rural women, which are

inextricably linked to the low appreciation of women’s role from the society, poor

rural women are highly likely to be silent. Chambers (1983) depicts poor rural women

as voiceless. Chambers’ explanation of the silence of poor women in rural areas
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corresponds to Spivak’s thesis on the silence of the oppressed as represented in her

seminal paper, “Can the Subaltern Speak?”(1993). By “subaltern”, Spivak means

those who are oppressed. Spivak argues that poor rural women who are oppressed by

patriarchy cannot possibly speak (cited in Loomba 1998, 234). She further believes

that the oppressed cease to be so once they are able to speak (cited in Chow 1994,

132). In this case, can a project such as this one, which aims to recover the voice of

the oppressed, be successful? And should the non-oppressed represent the voices of

the oppressed? While Spivak strongly proposes that “it is impossible for us to recover

the voice of the ‘subaltern’ or oppressed subject” (cited in Loomba 1998, 233), Parry

accuses Spivak of being deliberately deaf “to the native voice where it is to be heard”

(1987, 39). The debate about the “truly oppressed” and whether their voices can be

represented is contentious. However, I agree with Parry’s argument that even though

poor rural women are oppressed, they have a voice when they are given the chance to

speak, and that what is important is “whether we have the will to listen to it”.8 This

project does not aim to provide a comprehensive debate on this discourse. Suffice to

say that I acknowledge the complexity of “representation, self-representation and

representing others” (Gunew and Spivak 1986, 140).

Evidence that poor women are likely to be under-represented can be seen in my recent

study about the representation of poor women’s aspirations within the platforms and

agendas of the contemporary Indonesian women’s movement (Purba, 2002). The

study demonstrated that poor rural women and the contemporary Indonesian women’s

movement have different priorities. This difference can be summarised as the

                                                  
8 This question was put forward by Spivak when she said, “For me, the question ‘who should speak?’ is
less crucial than ‘who will listen?’” (Gunew and Spivak 1986, 136). In addition, Spivak suggests that it
is the “benevolent” who tend to be ignorant (ibid, 141).
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difference between strategic and practical gender needs. Strategic gender needs are

those which are identified as resulting from the analysis of gender inequity. This

relates to the effort to change the way gender relations are constructed and give

women more power and control. In contrast, practical gender needs are those needs

related to women’s existing roles that are usually born of “the immediate perceived

necessity which is defined by women within a specific context” (Moser 1991, 160;

1993, 39-40).9 While poor female villagers focused on practical gender needs, the

contemporary Indonesian women’s movement, which can be considered to be

dominated by middle-class and educated women, emphasised strategic gender needs.

While the former focused on the issues of poverty and survival, the latter emphasised

the effort to challenge asymmetrical gender relations and women’s subordination and

stereotypes. For poor women, survival and family needs overshadowed strategic

needs such as women’s political rights. For the poor, as they struggle to fulfil basic

needs, it is understandable that practical gender needs are more important than

strategic needs (ibid, 67).

That the women’s movement “left behind” poor women in this way is an alarming

situation. The question of the role of the state in protecting and helping such women

to cope with difficult and devastating conditions has become crucial, due to the fact

that the Indonesian government is comprised largely of gender-blind bureaucrats who

control policies, programs, and development funds, and who would be even more

likely to neglect poor women than the women’s movement.10

                                                  
9 This bifocal concept of gender needs was introduced by Molyneux (1985).
10 Afshar clearly shows the crucial role of the state and the bureaucracy in affecting people’s daily lives
in developing countries (1987, 1). Moreover, because women and men have been confined to specific
gender roles and have specific needs, the commitment of policy makers to the issue of women and
gender is crucial in order to ensure the equal distribution of development-related benefits for men and
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It is within this context that there is an urgency about assessing social welfare

programs in Indonesia from a gender perspective. Social welfare programs are a

potential means of bridging the welfare gap and providing equal opportunities for the

“haves” and the “have nots”. However, previous research suggests that it is highly

likely that the voices of poor rural women are not being heard and that their needs are

not being met.

There are two reasons for choosing social welfare as the area of study. First, Indonesia

is a developing country struggling with complex and contentious development issues.

Among them are the persistence of poverty and the issue of the unequal distribution of

the benefits of development. During the Suharto regime, Indonesia enjoyed significant

economic growth and poverty reduction as a result of successful economic

development programs and oil revenue windfalls. Despite these remarkable economic

achievements, however, there remained a considerable number of people living in

poverty. The economic crisis that began in mid-1997 exacerbated the incidence of

poverty in Indonesia. According to the Central Bureau of Statistics, there were around

36.5 million people living in poverty in 1998, or around 18 percent of the total

population (Soekirman 2001, 58).11 This figure indicated a doubling of the numbers of

the poor during 1997-98 (SMERU 2001). Poverty has led to cases of serious

malnutrition in some parts of the archipelago (Soekirman 2001, 58). In short, poverty

is a serious issue in Indonesia.

                                                                                                                                                 
women, girls and boys. Mastuti and Rinusu (2003, 12) prove that improving a country’s position in the
UN’s Human Development Index does not always correlate with improvement in position in the
Gender Development Index and the Gender Empowerment Measure.
11 See Appendix H, Table 2 for Poverty Trends in Indonesia From 1976 to 1998 (Soekirman 2001, 58).
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Second, despite the persistence of poverty as a major problem, social welfare in

Indonesia has received little attention, both from the state and from the scholarly

community. Indeed the neglect of social welfare – the system of social security to

protect the well-being of the weaker members of society – extends to developing

countries more broadly.12 The great bulk of literature and research on social welfare

relates to developed countries. In developed countries such as the United States and

Australia, there is an intensive and continuous assessment of social welfare programs

implemented by the government. The impacts of these programs are closely

monitored, and the results of surveys are taken into account in implementing

improvements.13 Although social welfare programs are not greatly emphasised in

Indonesia, the development effort in general is aimed at moving the country out of

poverty. Sadli (2002, 66) claims that the eradication of poverty forms the foundation

of all policies in Indonesia.

The 1997 economic crisis in Indonesia ultimately developed into a political crisis that

put the nation into an extremely difficult situation. The value of the rupiah dropped

drastically, and purchasing power declined accordingly. The government then

launched programs to prevent further negative impacts of the monetary crisis. These

were known as Social Safety Net programs, hereafter referred to as SSN. Since then,

the historical neglect of social welfare in Indonesia has begun to be redressed, with

the initiation of research to examine the implementation of SSN. However, these

                                                  
12 Halim (1981) noted that research on social welfare in Bangladesh was also minimal. Aspalter (2001)
claims that East Asian countries have been essentially neglected by welfare state analysts, but he goes
on to admit that great economic growth in East Asian countries, such as Japan, South Korea, and
China, has drawn welfare researchers to pay attention to the development of social welfare in such
countries.
13 See, for example, Born et al. (1998); Cheng (2002); Daponte et al. (2000); Meyer and Hu (2000);
and Stevens (2000).



14

efforts are piecemeal and inadequate, and more importantly, most of the associated

studies are gender-blind.14 These investigations focus more on economic issues and

statistical data than on the expressed needs of the poor. To summarise, social welfare

in Indonesia remains a vital, yet under-researched subject.

This research aims to explore social welfare policies in Indonesia from the ideological

level down to the implementation level. The description and examination of the

ideological and policy levels are important starting points for a review of the practical

level of social welfare policies and are used as a basis for exploring the integration or

gaps between the conceptual and practical levels.15 Pancasila, the Indonesian state

ideology, and government policies relevant to welfare will be used to identify the

ideological framework of the Indonesian government that underlies the establishment

of social welfare programs. The manifestation of the government’s responsibilities in

the social welfare domain at the practical level will be examined and assessed by

reviewing how well social welfare programs cater for the needs and concerns of poor

women who live in rural areas.

The government’s performance in realising the state ideology of social welfare on a

practical level is one measure of government legitimacy. However, the author is

cognisant of the complexity of the notion of “state ideology” and that the state’s

                                                  
14 SMERU has conducted studies and published reports on the impact of the crisis on women, and
incorporated gender perspectives in its assessments. However, it seems that these studies do not
sufficiently cover the situation of poor women in rural areas. For references, refer to Tjandraningsih
(1999; report on the impact of the economic crisis on female factory workers); SMERU (1999; study
on the impact of the economic crisis in four main industries – automotive, construction, textile, and
shoe production – which offers a comparison between male and female workers); and Frankenberg,
Thomas, and Beegle (1999; study based on The Indonesia Family Life Survey (IFLS), which
incorporates gender analysis in its evaluation of the impact of the economic crisis).
15 Afshar (1987) demonstrates how state ideology underlies policies and programs in Africa and Asia
and thus influences household and individual lives. State gender ideology is seen to shape women’s
subordination and marginalisation.



15

legitimacy can be “differently composed for different persons and different groups”

(Barker 1990, 124). Debates about the ideology of welfare are extensive and heated.

Although this research does not aim to examine academic discourses of welfare

ideology, a brief description of welfare approaches will be provided in Chapter Three

to help us examine how these operate in Indonesia, and identify the “ideal” role of the

Indonesian state in providing welfare.

Plan of the Thesis, Sources and Methodology

Subsequent chapters consist of a description of the views of poor rural Indonesian

women (Chapter Two), an analysis of welfare ideologies in Indonesia (Chapter

Three), a delineation of social welfare programs in Indonesia (Chapter Four), and an

assessment of the integration of the aspirations of the poor rural women and

Indonesian social welfare programs (Chapter Five). The findings of the study are

presented in Chapter Six.

The examination of poverty and women’s needs in rural areas will draw upon, to

borrow the World Bank’s term, “participatory poverty assessment”, or PPA (Narayan

2000, 15). PPA is a participatory approach to the assessment of poverty that aims to

enable all development stakeholders to be involved directly in assessment and

planning. However, it should be noted that the most important stakeholders are those

who are poor, both men and women (ibid). There are two sets of data: Plan

International’s reports on their consultations with women’s groups in Jeneponto,

South Sulawesi, in 2001, and the reports of seven NGOs working in Lombok, West

Nusa Tenggara in 2003 in collaboration with the ACCESS program (Australian

Community Development and Civil Society Strengthening Scheme). The ACCESS
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program is one of AusAID’s programs in Indonesia, and is hereafter referred to as

ACCESS. Brief descriptions of Plan International’s profile and the ACCESS program

are provided in Chapter Two.16 While the World Bank’s approach seems to treat the

poor as equals, the approach used by Plan International and AusAID puts stronger

focus on poor women.

It is important to emphasise that I was not involved in the participatory assessment,

although I was engaged in a few consultation processes in Jeneponto and had a chance

to meet a discussion group in Lombok to get a broad understanding about how NGOs

collaborating with AusAID conducted community consultation processes.17 I also had

discussions with seven NGOs in Lombok, which were very beneficial in

complementing written reports. Basically, both organisations (Plan International and

AusAID) conducted qualitative research using a phenomenological perspective, that

is, research that is “committed to understanding social phenomena from the actor’s

own perspective” and how he/she sees things (Taylor and Bogdan 1984, 2; italics in

original). My indirect engagement means that I depend heavily on the fieldwork of

others and I have had to develop my understanding about the situation of poor women

in rural Indonesia from existing reports. There is a weakness in this method. While

qualitative study is developed to “ensure a close fit between the data and what people

actually say and do” (ibid, 70), my non-engagement in the processes renders me

unable to make an assessment of the relationship between the reports and the firsthand

data.

                                                  
16 See Appendix A for brief profiles of NGOs working in Lombok in collaboration with the ACCESS
program.
17 I attended a group discussion in a small hamlet in West Lombok Regency that is part of an AusAID
project area. However, this group is not included in the seven NGOs mentioned above. The method that
was applied in this group discussion was the same as the method used by the other seven NGOs whose
reports were used for this study.
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Another limitation of the data is the fact that the community consultations conducted

by Plan International and AusAID were not intended for academic purposes. Rather,

the consultations were part of project cycles to help participants to identify needs and

prioritise programs. As a result, the recording of results had a different emphasis.

While as a researcher I am interested in finding direct quotations and detailed reports

of the dynamics during group consultations, most reports tend to give the final result

of discussions with very few direct quotations.

In spite of the limitations embodied within the data for this study, participative

poverty research as conducted by Plan International and AusAID is vital if we are to

listen to those who are marginalised and who usually become inaudible in the

decision-making process. This study intends to describe the nature of social welfare

programs in Indonesia by listening to the voices of poor women in rural areas. In

conducting an assessment of social welfare programs from the point of view of poor

women this research aims to elucidate the social welfare programs from a gender

perspective. The study explores whether the aspirations and concerns of poor women

are integrated into the framework of social welfare programs, and of social safety net

programs in particular, in order to show the extent to which the state plays its role of

protecting the welfare of the poor.

While the delineation of the rural women’s aspirations uses a qualitative approach, the

description and analysis of social welfare ideology, policies, and programs in

Indonesia draws mainly on textual sources and relies on “official record and public

documents” (Taylor and Bogdan 1984, 120). Data on social welfare ideology and

policies are in the form of official documents, namely Pancasila, the 1945
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Constitution, and official transcripts of the Amendment of the 1945 Constitution.

Pancasila is the five pillars of the official ideology of the Indonesian state that sets out

how the state and the society have to function and play their roles. The Constitution

and relevant programs spell out how Pancasila is to be practised.

In Chapter Four, I use government documents to describe specific welfare programs,

and explain the reasons for choosing specific SSN. In my analysis of specific welfare

programs, such as the SSN for food security and schooling scholarships, I will attempt

to test the consistency of the philosophy as it is translated into practice. Material that

evaluates the SSN includes various monitoring and evaluation reports, by both

government institutions that monitor the SSN and by independent institutions. Besides

these textual sources, I will also draw on personal observations. I had the opportunity

to discuss SSN with government officials in East Lombok during my visit to

Indonesia (Jakarta, Surabaya, and Lombok) to collect data for this thesis between

December 2003 and February 2004.

The voices of poor women in rural Jeneponto and Lombok areas will then be used to

assess how social welfare programs, particularly the Social Safety Net, accommodate

their needs and priorities. Although the participatory processes conducted in

Jeneponto and Lombok were not about SSN programs, the concerns of the women

will be used to assess to what extent the government’s programs help them to

accommodate their needs. The main findings of this study are elaborated in Chapter

Six.
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Chapter Two, which follows, elucidates the aspirations and concerns of poor women

in Plan International working areas in Jeneponto and ACCESS areas of operation in

Lombok.



CHAPTER TWO 

The Voices of Poor Women  

from Jeneponto, South Sulawesi, and Lombok, West Nusa Tenggara 

 

This chapter presents the interests and concerns of a sample of disadvantaged women 

in Jeneponto, South Sulawesi, and Lombok, West Nusa Tenggara. The aim is simply 

to listen to their voices, and to outline their concerns and aspirations. Ultimately, my 

intention is to compare this delineation of their concerns and aspirations with the 

social welfare programs provided by the government, in order to assess the extent to 

which disadvantaged women’s needs are addressed by such programs.  

 

This chapter describes the primary sources and participatory approach used to hear the 

voices of women from poor families in needy areas where Plan International and the 

ACCESS program operate. These two organisations, among others, implement a 

participatory approach and emphasise the gender perspective in designing their 

programs. A brief description of Plan International and ACCESS will be provided, 

followed by an explanation about the participatory approaches used by these two 

organisations in establishing a space and opportunity for poor women in rural areas to 

speak out. Further information about specific participatory techniques used by Plan 

International and ACCESS is provided in Appendix G.   

 

The focus of this chapter is a description of the result of discussions by women’s 

groups in Plan International working areas, which were held using the CCCDA 

(Child-Centre Community Development Approach), and in ACCESS program areas, 

using the CLAPP method (Community Led Assessment and Planning Process). My 
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description is based on reports of these discussions which were written by the 

functionaries of Plan International (Development Focus International and Plan 

International 2001) and ACCESS (LP2M 2003, SANTAI 2003; Yabatur 2003). I then 

proceed to an analysis of the comments made by poor rural women during the 

discussions. As the participatory approach is not without weaknesses and limitations, 

observations will be made about its implementation, and its limits acknowledged. In 

addition, the selectiveness of Plan International and ACCESS in determining their 

areas of operation and enrolled communities, as well as families for Plan International 

in particular, prevent this study from making a broad claim to represent the voices of 

poor rural women throughout Indonesia. Nevertheless, the discussion of the socio-

economic context of South Sulawesi and West Nusa Tenggara in general, and 

Jeneponto and Lombok in particular, endorses Plan International and ACCESS 

choices of poor areas to work with. The data draws mainly on BPS (the Central 

Statistic Agency) and also some ethnographic sources. More details about the 

participants and selection of program areas in Lombok are provided below. 

 

The limits of this study notwithstanding, in noting that Plan International and 

ACCESS have been using a participatory approach to elicit their communities’ 

aspirations, I believe that the data on poor rural women do, to a certain degree, reflect 

what these women want. Both Plan International and ACCESS use an empowerment 

policy approach which focuses on the process of encouraging participants’ active 

involvement. Discussions held exclusively for women’s groups also demonstrate the 

commitment of those two organisations to enhancing gender equality. Such an 

approach enables poor women to voice their interests and to identify their problems 
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and appropriate solutions. Through such a process, their domination by male partners 

and other authority figures can be minimised.  

 

Plan International Indonesia 

Plan International is an international NGO with a focus on children, as reflected in its 

vision to create “a world in which all children realise their full potential in societies 

which respect people’s rights and dignity” (Plan International a). Funded by sixteen 

donor countries, it has been working in forty-five developing countries, including 

Indonesia. Its branch in Indonesia has as its ultimate goal “facilitating family and 

community ability through enhanced access and organisation, and support services 

that meet the basic needs and requirements of health, education, income generation, 

habitat and related issues, for their children and themselves” (Plan International a). 

 

Plan International Indonesia has been running programs in seven provinces and has 

seventeen Program Unit offices covering the same number of village working areas. 

Among those provinces are South Sulawesi, with Program Units working in Takalar, 

Makasar, Jeneponto, and Selayar regencies.1 For the purpose of this research, the 

focus was on one of its working areas – Jeneponto regency in South Sulawesi.2 

Jeneponto was selected because the Plan office in this regency had adopted the 

CCCDA approach for designing its program. Other Program Units, such as Pacitan in 

East Java and Sikka in East Nusa Tenggara, also utilised this approach; however, this 

was when Plan Indonesia was introducing this method, and is perhaps best seen as a 

learning stage.   

 

                                                 
1 See Appendix B for map of Plan International working areas in Indonesia. 
2 See Appendix C for map of South Sulawesi by regencies. 
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ACCESS (Australian Community Development and Civil Society Strengthening 

Scheme) 

ACCESS is a program supported by AusAID to provide assistance and contribute to 

expanding the capacity of non-government and civil society institutions in Indonesia, 

realising that they have an important role to play in the Indonesian development 

process. ACCESS’ ultimate goal, among others, is to assist the process of poverty 

eradication, through empowering the community using a gender-sensitive approach 

and prioritising poor communities with limited access and opportunities. ACCESS 

provides assistance for capacity building, and also tangible support to implement 

projects. 

 

The Australian and Indonesian governments have agreed to collaborate through the 

ACCESS program in four provinces: South and South East Sulawesi, and West and 

East Nusa Tenggara. Because of practical problems in getting access to information, 

this study focuses on the ACCESS program areas in West Nusa Tenggara, particularly 

in Lombok.3 In Lombok, ACCESS has been implementing programs in two 

regencies, West and Central Lombok, covering seven villages.4 Five villages are 

located in West Lombok and two villages are in Central Lombok. 

 

Australia’s assistance to Indonesia channelled through AusAID aims to eradicate 

poverty, maintain economic recovery, and promote democracy. AusAID programs 

focus on establishing good governance and dealing with vulnerable societies. 

Development program priorities are education, environmental sustainability, rural 

                                                 
3 See Appendix D for map of Lombok. 
4 See Appendix E for map of Lombok by regencies. 
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development, health, and good governance. Gender equality and environmental 

sustainability in particular are principles that permeate throughout the program. 

 

Participatory Approach  

The concerns expressed by disadvantaged women in Jeneponto and Lombok were 

listened to using the CCCDA and CLAPP approaches. A brief description of these 

two methods will be provided in this section. CCCDA is a method involving children 

in the development process. This method is an expansion of the Participatory Rural 

Appraisal (PRA) method, and was developed for the needs of children in education 

and development (Johnson and Nurick). PRA itself has been used internationally by 

many NGOs working in developing countries.5  

 

Participatory Rural Appraisal was developed to enable local people to be actively 

involved in the decision-making process, by having them contribute their own 

knowledge and analyses of their life and conditions (Chambers 1994a, 953). The basic 

principle of PRA is that information is elicited, extracted, shared, and owned by the 

local people, instead of by outsider facilitators. Outsiders are “convenors, catalysts 

and facilitators who enable people undertake [sic] and share their own investigations 

and analysis” (Chambers 1994a, 958). Therefore, documentation of this process is 

ideally maintained and retained by the society in its own space, rather than being 

collected by facilitators or researchers involved in the process. I observed that this is 

done by both Plan International and ACCESS NGOs. This system reflects the 

principle that the participatory approach aims to promote self-learning for community 

development as a continuous process. Once the consultation process is accomplished, 

                                                 
5 For the international practice of PRA, see Holland and Blackburn (1998). 
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it is expected that the community will be able to use the results to design its plans, 

both those they will run themselves, and those run with any other stakeholders such as 

local government or any other organisations willing to work in their area. 

 

There is a broad range of PRA techniques. However, as Chambers (1994c, 1437) 

points out, the PRA technique is basically a method to enable people in rural areas, 

who are mostly illiterate, to investigate and analyse their surroundings and problems, 

and then discuss and share the results among themselves. Therefore, Chambers 

continues, open-ended questions together with visual aids are used to trigger 

discussion. In the field in Lombok, I noticed that in places where paper and writing 

supplies are in short supply or unavailable, natural objects such as leaves, seeds, 

stones, and sand are commonly used to visualise things, and the ground functions as 

an open-ended piece of paper for recording and visualising people’s ideas and 

opinions. 

 

The spirit of PRA is to implement the principle of a bottom-up approach to 

development by respecting the learning process and local diversity (Chambers 1994a, 

953). PRA advocates an activist-participatory approach, that is, one which “use[s] 

dialogue and participatory research to enhance people’s awareness and confidence, 

and to empower their action” (Chambers 1994a, 954). The principles of PRA, as 

described by Chambers (1994c, 1437), are “direct learning from local people, 

offsetting biases, optimizing tradeoffs, triangulating, and seeking diversity”.6  

 

                                                 
6 Triangulating is the process of cross-checking data or information gained. 
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As a derivative of PRA, the core principles of CCCDA are learning from the people 

and working with them, instead of telling them what their problems are and what they 

have to do. Equity is the focus of the approach with regard to gender, age, class, and 

power relations. Therefore issues, needs, and interests related to these have to be 

separately understood and prioritised (Plan International 2002, 35). This approach 

also stresses that underdevelopment and poverty are determined by the socio-cultural, 

political, and legal context, and affect women, men, girls, and boys differently (Plan 

International 2002, 35).  

 

In CCCDA, the principle is to bring all stakeholders, including children, to the 

decision-making process, using the PRA approach and techniques. Therefore men, 

women, girls, and boys are consulted. The first step in CCCDA is the immersion 

process, when the facilitators live within and build rapport with the community. The 

crucial aspect in this process is the attitude of the facilitators. One key attribute for a 

facilitator is the belief that people have their own knowledge and systems, practices, 

and beliefs that should be respected and understood. The immersion process is a 

continuous process of knowing, learning, and doing together with all members of the 

community. Another important attribute is the recognition that local people might 

already know the answers to complex developmental realities. Furthermore, the 

approach advocates that all developmental interventions and processes should be 

rooted in the reality of the local context, with its individual culture and systems. In 

this case, discussion with local people is the key element in participatory action, as it 

can help to find answers more effectively than action undertaken only by the 

development practitioners (Plan International, 2002). 
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The CCCDA is rooted in the PRA approach, emphasising its focus on the right of 

children to participate in the development process. The CLAPP method is quite 

similar. This approach is also based on the PRA technique; however, it has a different 

emphasis. CLAPP stresses the participation of women and prioritises the voices of 

women through its techniques – for instance, by according a higher value or 

weighting to women’s voices than men’s.7 CCCDA also involves women in its 

consultation process. I propose that CCCDA has a broader range of stakeholders than 

CLAPP in its consultation process, and that the involvement of children is in 

accordance with Plan International’s vision as a children’s organisation. 

 

It is acknowledged that despite its positive aspects of empowerment and participation, 

PRA also has its weaknesses.8 Participants’ competency and knowledge of issues are 

crucial in gaining valid and reliable data, yet it can be difficult to fulfil these 

requirements (Campbell 2001). As has been noted, “Group responses can be affected 

by the size of the group, by the group members’ view of the purpose of the interview, 

and by the differences in the background of the members” (Frey and Fontana in 

Campbell 2001). Another criticism offered is that many PRA visualisation techniques 

are Western cultural practices, which therefore require local people to learn new 

cultural skills (Campbell 2001). The facilitator’s competency is also crucial to the 

facilitation of the process, with ability to communicate in the local language essential 

in fostering discussion. Finally, the process is very time-consuming. 

 

Difficulties in initiating discussion might also stem from the fact that people at the 

grass roots level are more familiar with the top-down approach that has been carried 
                                                 
7 Based on correspondence with the leader of ACCESS program in Indonesia. 
8 See Campbell 2001. 
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on for years in Indonesia. This predominance of top-down policies and processes 

might contribute to the difficulties faced by the poor in expressing their ideas, as they 

are accustomed to accepting the decisions made by those in authority.  

 

The Socio-Economic Context of Jeneponto (South Sulawesi) and Lombok (West 

Nusa Tenggara) 

West Nusa Tenggara is a province that covers two islands – Lombok and Sumbawa – 

and consists of seven regencies. Its population in 2000 was about four million, which 

was half that of South Sulawesi. However, Lombok’s population doubled within three 

decades, from about two million in 1971, while South Sulawesi’s population growth 

was less than Lombok’s (BPS). The rate of average annual population growth showed 

that within three decades, despite the fact that there was progressive decline, West 

Nusa Tenggara always had higher rates of 2.36 (1971-1980), 2.15 (1980-90) and 1.82 

(1990-2000) than the national figures of 2.31, 1.98 and 1.49 respectively; on the other 

hand, South Sulawesi consistently had lower rates of 1.74, 1.42 and 1.49 (BPS).9

 

In 1999, of all provinces in Indonesia, West Nusa Tenggara had the highest infant 

mortality (IMR) and under-five mortality rates – 81 and 113 respectively – which 

were considerably higher than the national figures of 46 and 59 (BPS). Other data 

confirm the serious health problems of children under five: only half of this 

population in 1998 had a “well-nourished” status, 24% were at “moderate” nutritional 

level, and the other 20% had “poor” or “severely malnourished” status. Similarly, 

maternal mortality rate is a serious and persistent issue in West Nusa Tenggara, 

                                                 
9 See Appendix H, Table 3 –14 for socio-economic  context of South Sulawesi and West Nusa 
Tenggara. 
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particularly in Lombok, despite many aid efforts provided for this area.10 The 

maternal mortality rate in West Nusa Tenggara, and in Lombok in particular is the 

highest in Indonesia (Hay 1999, 246): 700 per 100,000 live births (MOH and PATH 

cited in Grace 1997, 297).11 In addition, in 1997 this province had the lowest life 

expectancy figure, of 55 years (Ministry of Health, Republic of Indonesia). In 2002, it 

was estimated that the life expectancy in West Nusa Tenggara had increased to 

around 64, while the highest figure was 74 for Yogyakarta province. In contrast, West 

Nusa Tenggara had the highest total fertility rate in 1999 of 3.05, compared to the 

national TFR of 2.59 (BPS). This demographic data reflect deep problems with health 

and an alarming situation in terms of population growth and demonstrate that West 

Nusa Tenggara is a needy area. 

 

Educational achievement was also very low in this province (BPS 1997). Although 

more than 83% of residents above five years old were able to communicate in the 

Indonesian language, 22% of the population above ten years old were illiterate (BPS). 

When the statistical data are broken down by gender, women’s position was lower 

than that of men. In 1997, the percentage of boys aged thirteen to fifteen years old 

attending school was 63%, while only 39% of girls attended school. For tertiary 

education, 2.6% of men and 1.04% of women attended institutions of higher 

                                                 
10 There are several studies on the issue of maternal mortality in Indonesia. For instance, Iskandar 
1997; Lubis 1997; and Raharjo 1997. Raharjo’s study incorporates gender inequality as a crucial causal 
factor of high maternal mortality. For specific studies on maternal mortality in Lombok, refer to Grace 
1997; Hay 1999; and Hay 2001. 
11 It should be acknowledged that it is difficult to obtain an accurate figure for the maternal mortality 
rate (Hay 1999, 245). According to the Indonesian Health and Demographic Survey in 1994, the 
mortality rate between 1989 and 1994 was 390 per 100,000 (Raharjo 1997, 174). From 1985–2002, the 
government reported that the rate was 380 (Unicef, http://www.unicef.org/files/Table 8.pdf,; accessed 
28 June 2005). Compared to the national figures, Lombok’s maternal mortality rate was extremely 
high. 
 

 29

http://www.unicef.org/files/Table%208.pdf


education. In addition, there were more women than men aged above nine years who 

had never attended school. 

 

In terms of poverty, the segregation of urban and rural data shows that rural areas in 

West Nusa Tenggara (NTB) are more underdeveloped economically. In NTB the 

urban areas had higher poverty lines than did the rural, and higher percentages of 

people living under that line. However, rural areas had more than triple the absolute 

numbers of poor people that urban areas did (BPS). This phenomenon can be partly 

explained by the fact that the poverty line for urban areas was higher than that for 

rural areas, which led to more urban residents falling into the “poor” category.12

 

In general, South Sulawesi is not as needy as West Nusa Tenggara. In 1999, the South 

Sulawesi IMR and under-five mortality rates were 36 and 45 respectively, which was 

lower than the national figures of 46 and 59; using another measure, the percentage of 

households using non-piped drinking water in 1999 was lower than the national 

percentage (BPS). However, breaking down the statistics to urban and rural areas, it 

became obvious that rural areas in South Sulawesi were still needy. This was reflected 

in the percentage of households using non-piped drinking water and methods other 

than electricity for lighting, and for the latter the percentage was lower than for rural 

areas in West Nusa Tenggara. The literacy rate and percentage of people able to speak 

Indonesian was low (BPS; BPS 1997, 27). Indeed, across Indonesia, the literacy rate 

and the ability to use the national language were substantially lower in rural areas than 

the national average (BPS 1997, 57-59). This deficiency restricts rural people’s access 

to information, job options, and benefits from public services such as banks, schools, 

                                                 
12 From 1990-1996, the provincial poverty lines in West Nusa Tenggara were set up based on an urban-
rural split. The lines were always higher in the urban areas. 
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and government offices. In addition, according to measures of gender empowerment, 

these two provinces were among the five worst provinces (Surbakti 2002, 213).13

  

There are several similarities between Jeneponto and Lombok. Inhabitants of both 

areas are Moslem and are known throughout Indonesia as staunch and strict followers 

of Islam (i.e. fanatik). In general, most Plan families in Jeneponto are subsistence 

farmers and fisher folk. Their income is sufficient to fulfill only their basic needs, 

such as food, and is therefore prioritised to meet such needs at the expense of long-

term and strategic needs such as education and health. Access to health services is 

through government health clinics known as “puskesmas”, but many people take their 

sick children to “dukun” or traditional healers, as dukun are more accessible and 

affordable.14 Fewer than 10% of the families in Jeneponto used puskesmas. 15

 

 In the educational domain, the Jeneponto figures were low. Despite a high number of 

primary school enrolments, only 30% of children aged eleven to eighteen years old 

had completed primary school. The percentage of families with at least one member 

able to read, write, and do basic mathematic was around 40%. Jeneponto local 

government statistics confirmed these conditions, showing that only around 3% of 

residents graduated from primary, junior and high school in 1995, and only around 

1% graduated from universities or colleges.16 A consequence of this lack of literacy 

was that Plan families did not bother to obtain legal certificates, such as marriage and 
                                                 
13 See Appendix H, Table 15 for Gender Empowerment Measurement in 1999.  
14 Puskesmas is Pusat Kesehatan Masyarakat, Community Health Centre. 
15 In Lombok, dukun have a wider role, such as helping during the delivery of babies, and healing. The 
local term for dukun is belian. Grace (1997, 204) differentiates between belian nganak (birth 
attendants) and belian (healers). Bennett’s studies show that the dukun also communicate with the spirit 
world (2000, 3). Cameron Hay did a more thorough study of the phenomenon of dukun and healing in 
Lombok, showing that the dukun’s ability to establish a connection with the spiritual world, according 
to ethno-medical beliefs, is an essential part of medical care (2001). 
16 “Jeneponto, Kekayaan yang Tersembunyi” (Jeneponto, the Hidden Wealth), Kompas, 5 January, 
1999.  
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birth certificates or land titles. Fewer than 20% of Plan families in Jeneponto held 

marriage certificates. Plan International families’ access to public amenities in this 

region was generally poor. In Jeneponto, fewer than 10% of families benefited from 

electricity, and a negligible number of families had basic sanitary facilities, such as 

latrines, or other solid waste and liquid disposal facilities. 

 

In Jeneponto, household chores are perceived as the wives’ responsibility. As well, 

wives have to earn income and contribute to many community activities such as kerja 

bakti, marriages, sunatan and other informal activities.17 Household chores include 

fetching water and collecting firewood from distant areas. Only when the wives are 

pregnant or in poor physical condition do the husbands provide assistance in domestic 

tasks (Plan International b, 7, 31). 

 

Girls learn these patterns as they are expected to help their mothers, while boys are 

supposed to help their fathers to earn a living. Girls are perceived as soft and weak; by 

contrast boys are expected to be strong. Boys are therefore more frequently 

reprimanded than girls to encourage them to be strong. On the other hand, boys are 

more likely to get rewards, such as coins for good behavior; girls are supposed to 

behave, to be diligent and submissive. Balls and marbles are for boys, while girls play 

at cooking and shop-keeping. Girls receive more protection as they are perceived as 

weak and unable to protect themselves; therefore there are more constraints on girls in 

education, play, and making friends (Plan International b, 9).  

 

                                                 
17 Kerja bakti is voluntary labour service. Sunatan is the circumcision ceremony. The role of women in 
providing household income was acknowledged by Alder and Christanty (1998, 234). They suggest 
that women have an important role in various income generation activities such as fish processing, 
collecting mollusks for household consumption, and operating kiosks. 
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In terms of education, boys in Jeneponto have more opportunities than girls, as 

educating boys is perceived to be more important. This is in line with the custom of 

arranged marriage, as parents usually accept marriage proposals on their daughter’s 

behalf. Rejection of such proposals is avoided, as it is a common belief that this 

rejection creates a risk to the daughter’s future marriage. Consequently, it is common 

for girls to drop out of elementary school and have arranged marriages (Plan 

International 2000). Blackburn and Bessel (1997, 107) explain that when the marriage 

age is young and the decision is the family’s prerogative, children are unlikely to be 

consulted as they are perceived to have no capacity to express their aspirations.  

 

It is highly likely that the socio-economics of ACCESS program areas in Lombok are 

the same as Jeneponto’s, described above. Montong Are village, one of ACCESS’ 

program areas located in West Lombok, is a good example. This village has a high 

population density, with around 934 people/km2 (LP2M, 2003). There are more 

female residents than male. Most residents are farmers, mainly farm labourers. The 

same phenomenon of little education and no marketable skills is apparent in this 

community, resulting in low income and low productivity.  

 

The Voices of Jeneponto Women  

With regard to the above socio-economic background, what do Jeneponto women say 

about their problems?18 Women at the group discussions expressed their main 

problem as the lack of money to meet their needs.19 There are various root causes, 

                                                 
18 This information is taken from Plan International report on CCCDA in Jeneponto (Development 
Focus International and Plan International 2001). All original material following comes from this 
report unless otherwise indicated. 
19 Original: “kurang uang untuk dibelanjakan”. 
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according to the women participants. It is only the husbands who have income.20 

They say that their economic dependency on their husbands’ income is because they 

do not know how to earn a living.21 When they want to start their own economic 

activity, there is no capital to start selling activities.22 A second comment is that they 

do not own rice fields and gardens.23 As landless farmers, they live by working 

others’ rice fields, which results in subsistence earnings. Consequently, they do not 

have the purchasing power to afford their own rice fields. Insufficient income is 

another factor raised.24 The women perceive that this is the result of unsuccessful 

crop harvesting, in turn due to insufficient irrigation and fertiliser. Widowhood is also 

perceived as one of the causes of inadequate income. 

 

The women’s claim that the husband’s income is the sole income of the families 

seems to contradict observations that poor women have to earn a living to support the 

husband’s income. I suggest that due to the fact that the Jeneponto women face very 

limited job opportunities and earn meager income, the households rely on the 

husbands’ incomes and the women’s incomes are perceived as an insignificant 

contribution, even by the women themselves. This perception toward women’s 

income may also explain why the women consider widowhood a source of poverty. 

 

The women’s statements can be broadly categorised into two: an absence of skills and 

knowledge to earn a living, and a lack of capital with which to start a small business. 

Because of this they have to depend on their husbands’ income. They mention the 

                                                 
20 Original: “hanya suami yang mencari uang”. 
21 Original: “tidak tahu cari uang”. 
22 Original: “mau dagang tidak ada uang”. 
23 Original: “tidak punya sawah; tidak punya kebun”. 
24 Original: “penghasilan kurang”. 
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impact of this: insufficient food available for the family.25 The children cannot 

continue their education and the women worry that their children will be unemployed. 

Ultimately, the women believe that their children will end up working as farmers. 

Indeed, their financial condition prevents the women from going anywhere and they 

cannot join the arisan.26 They cannot earn a living and thus cannot contribute to the 

sum of money in the arisan; they have to stay at home. Another impact of poverty is a 

lack of access to health services. The women are inclined to experience physical 

symptoms such as dizziness, and may become violent towards their children as 

expressions of desperation. Furthermore, as there are no jobs available in the village, 

husbands migrate to the capital city.27

 

Another major problem is “lack of capital for farming”.28 The women voice at least 

four main causes. Owing to insufficient cash, farmers usually obtain loans from 

moneylenders, with extremely high interest rates that they have to pay back in the 

harvesting season. These loans are used for meeting daily and urgent needs. Therefore 

the spending pattern is “gali lobang tutup lobang” (digging a hole to fill a hole), 

which means borrowing money to pay another debt, in a continuous cycle. Secondly, 

the women said that “they spend more than they earn”. While this is no doubt partly 

due to their inadequate income, the women recognise that this is also a budgeting 

management problem. For instance, some women said that it is embarrassing to go to 

a marriage ceremony without new clothes, and if necessary they will go into debt for 

                                                 
25 Original: “tidak ada yang dimasak”. 
26 Original: “tidak bisa kemana-mana”; “tidak ikut arisan”. Arisan is a “regular social gathering whose 
members contribute to and take turns at winning an aggregate sum of money” (Echols and Shadily 
1997, 29). Arisan can function as a compulsory savings cooperative which enables women to gain 
access to substantial capital. 
27 Original: “suami ke Makasar goyang beca”. 
28 Original: “kurang modal untuk usaha tani”. 
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this.29 Insufficient information from the agricultural field staff – PPL – is also 

indicated as a problem.30 PPL are supposed to facilitate Farmers’ Groups, Kelompok 

Tani. The women also find that crop yields are not very good, that pests are a 

problem, and that they need capital to purchase pesticide. Above all, the prices for 

farm-produced goods are considered to be low. 

 

How do the women describe their surroundings?31 Their main concern is the squalid 

environment, as reflected in their statements: “The horse stable is inside the house”32; 

“Excrement is everywhere”33; and “Clean water for drinking and irrigation is 

limited”34. As a result, there is sickness, such as respiratory infections, diarrhea, and 

vomiting. At the same time, health services and facilities are limited, so that these 

ailments go untreated. 

 

A second point of concern for the women relates to resource allocation within the 

society. The participants acknowledge that there is potential economic activity in 

producing rough woven mats, as daun lontar (Borassus flabellifer: lontar palm 

leaves) are available in their village. Despite the availability of this material, only five 

people earn a living from the business. This might relate to the lack of skills and 

capital to start a new business, and fear of taking risks might also contribute to the 

under-utilisation of the leaves. As the women say, they can go nowhere, which means 

that they do not have information about opportunities available outside their villages. 

                                                 
29 Personal field visit. 
30 PPL is petugas penyuluh lapangan or the government agricultural field staff. PPL is one of the 
components of the rice policy of the government to achieve self-sufficiency in rice-growing. 
31 This information was obtained by conducting the resources mapping technique. See Appendix G on 
methodology.  
32 Original: “kandang kuda menjadi satu dengan rumah ”.  
33 Original: “buang hajat sembarang tempat”. 
34 Original: “air bersih dan air pengairan terbatas”. 
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In order to start a business, they have to establish relations and connections with 

others, and this requirement is stifled by their restricted movement and interaction. 

 

The next issue for discussion by the women is control over resources and facilities. 

Almost all resources, such as rice fields, gardens, and facilities, such as irrigation 

system, public wells, and latrines, are used by men and women. The only sporting 

facility, a volleyball court, is used by men only. However, control over all resources is 

facilitated and dominated by men. Women do not have control over rice-fields, yards, 

livestock such as horses, goats, and chickens, or modern technology such as tractors 

and irrigation channels.  

 

What solutions are proposed by the women? These generally relate to the immediate 

fulfillment of their perceived needs. Getting a loan – “pinjam uang” – is their first 

response in dealing with the issue of financial constraint. However, they also come up 

with other solutions, such as “get additional income by selling chickens, young 

milkfish and lamtoro”.35 Next, they suggest the establishment of an arisan group, 

new skills for their husbands, and utilisation of the yard for economic purposes. They 

hope to gain a surplus for saving and depositing in a bank. They also say that they 

need to learn about how to manage household income.  

 

Using the seasonal calendar technique, the women speak about seasonal variation in 

their lives, explaining that each season has its own problems. They note that after the 

harvesting period, they have to spend money for social activities, such as marriage 

ceremonies. Poverty does not preclude people from having marriage parties that 

                                                 
35 Lamtoro (Leubaena glauca) is “a fast-growing tree used for firewood the leaves of which furnish 
fodder ” (Echols and Shadily 1997, 326). 
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absorb a lot of money, and usually the neighbors will contribute labour and financial 

aid. It is considered shameful to be unable to provide a financial contribution; 

therefore it is common to borrow money to fulfill this social obligation. The other 

seasonal phenomenon is high temporary migration to the capital city, as after the 

harvesting period there are no local jobs available. Because of the poor environment, 

between the dry season and the rainy season many people, and particularly children, 

suffer from diseases such as diarrhea, fever, and coughs, and as the health center is far 

from the village, these illnesses often go untreated.  

 

The women also discussed social welfare issues, using the “wealth-ranking 

technique” of PRA. They observe that there is a huge gap among families around 

them, in terms of welfare. Peasant widows are perceived to be the poorest of the poor. 

They barely survive, as they have nothing, and lack a husband to support them. 

Families with a daily income from work such as pedicab driving and construction 

labour are considered to be reasonably well-off households. Those who are supported 

by the income of civil servants, teachers, retirees, or traders are regarded by the 

women as rich. They have cars, motorcycles, electronic equipment, many animals, 

and large houses. In reality, only a small number of families fall within this category, 

and the majority of community members are poor, with no land, animals or property, 

and difficulty in obtaining regular and sufficient food.  

 

What do the women want for the future? Their hopes are simple: “enough money to 

go shopping” (kecukupan uang untuk belanja). Despite the simplicity of their answer, 

the solution is very complex. The following is their expectation: 
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We hope that our children will not experience our suffering; let it be only us 
who suffer from these conditions; we hope for a better future for our 
children.36

 

Based on the above description, it can be concluded that poor women in Jeneponto are 

still struggling with what Moser describes as “the immediate perceived necessities” 

(1991, 160; 1993; 40). Although not mentioned explicitly, strategic gender needs are 

raised in the course of discussion, such as the need to have more control over 

resources, and the desire to be economically independent; however, the impetus to 

challenge the existing gender bias is outweighed by their concerns about their daily 

needs. 

 

The Voices of Lombok Women 

In describing the voices of women in Lombok, it should be noted that there are at 

least two differences in the nature of discussions conducted in Lombok and 

Jeneponto. First, Jeneponto group discussions were facilitated by one organisation, 

Plan International. On the other hand, the discussions in Lombok, were facilitated by 

seven Lombok-based Non-Government Organisations (NGO) in collaboration with 

ACCESS.37 As each NGO has its own capacities and resources, this diversity of 

resources might have an impact on the quality of the consultation processes with 

communities. The experience and skills of the NGO staff in implementing the 

participatory approach, and the ability to speak the local language are very important, 

and these are diverse across the NGOs. More importantly, gender sensitivity and 

                                                 
36 Original: “Mudah-mudahan kesusahan kami tidak dirasakan oleh anak-anak kami, biarlah kami saja 
yang merasakan dan kami menginginkan anak-anak kami lebih baik.” 
37 These seven NGOs participate in capacity-building training through ACCESS, to improve their skills 
in facilitating community-led assessment and planning process (based on correspondence with the 
leader of ACCESS program in Indonesia). 
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commitment to listen to the poor are critical in creating an encouraging situation for 

the poor – women in particular – to speak out. 

 

An example of this problem is provided by a female employee who worked in an 

NGO supported by the ACCESS program in Central Lombok. She experienced 

difficulties in meeting her group members as they were always out at work. When she 

found them working on their land, she waited for the women, sitting near the rice 

field, and while she waited she made a drink by pouring a tablet into a bottle of water. 

The tablet dissolved and created bubbles and colour in the water. This simple act of 

taking a supplementary drink, a common thing for people who need to maintain their 

energy for working, attracted the women’s attention. Finally, they stopped working 

and gathered in front of her and asked questions about the drink. After she explained 

about the drink and let the women try the drink, she used the opportunity to facilitate 

a discussion. Another example of building a rapport with the community was 

described by a male facilitator. As he had once participated in a television program 

broadcast by a local television station, the people were familiar with his face and 

recognised him; this made it easier for him to get people’s attention. In addition, he 

used his “entertainment” ability to establish a good relationship with the community 

and to break down the barriers between him, as an outsider, and the community, by 

singing together before starting discussion. These cases show how program officers 

need creativity and the ability to create and find ways to establish a good rapport with 

the community within a certain time. I had discussions with all NGOs involved in the 
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ACCESS program, and most of the facilitators noted that the time frame set up by the 

program was limited.38

 

The second difference between programs in Jeneponto and Lombok relates to the 

strategies used to stimulate discussion. My analysis of women’s concerns in 

Jeneponto was based on the result of group discussions using the “problem tree” 

methodology, and the same methodology was used in Lombok. However, there was a 

difference. “Problem tree” discussions in Jeneponto started with an open question: 

what are their main problems? Then they analyzed the root causes and the impacts of 

the problems. In contrast, in Lombok, group discussions were triggered with the 

question “why are we poor?”, and the participants were exclusively the poor, with 

men and women separated. This meant that the Lombok people – men and women in 

ACCESS areas of operation – were led to discuss the cause of poverty. The focus of 

discussion was directed to discover the cause of poverty as the community saw it, 

rather than being an open dialogue about their problems in general. However, I found 

that the statements in both Jeneponto and Lombok were very much the same. 

 

There are seven communities involved in the process of community consultation 

conducted by ACCESS program, funded by AusAID. Each of the communities 

represents different villages, and within a village there are sub-villages (dusun) that 

are considered representative of poor families in the respective villages. The socio-

economic profiles of the seven villages which participated in the ACCESS program 

are rather different (LP2M 2003; SANTAI 2003; Yabatur 2003; YKPR 2003; PSP 

NTB 2003; KONSEPSI 2003; YLDM 2003). To avoid repetition and due to space 
                                                 
38 Another factor limiting time available is that the facilitators do not live in the villages, so travel 
between their houses and the village reduces opportunities to have longer time to talk to the villagers 
(based on the correspondence with the leader of ACCESS program in Indonesia). 
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limitations, I will not describe in detail the seven villages. Instead, there are three 

reports of community consultation presented in detail: those by LP2M (2003), 

SANTAI (2003), and Yabatur (2003). Each community facilitated by these local 

NGOs has characteristics that need to be taken into account in discussing the situation 

of poor people in general and poor women in particular. 

 

One of the seven villages is Montong Are in Kediri sub-district, West Lombok. This 

area is an IDT village, Inpres Desa Tertinggal, which means that the village falls 

under government criteria as an underdeveloped village. The community described 

their environment through discussion using the “transect” technique.39 Montong Are 

land is mostly used for housing, rice-field, and dry land farming. Montong Are 

income is predominantly agricultural. The community grows rice and seasonal crops 

such as chilli and soybean; a small portion of land is planted to bamboo that can be 

used for handicraft production. Although Montong Are members work mostly in 

farming activities, the ownership of most of the land is by outsiders. Therefore, 

Montong Are people work as farm labourers and sharecroppers. It is not surprising 

that during the consultation session, the participants identified their landless status as 

a dominant issue; the landless have no choice other than to sell their labour for a low 

price. Unfortunately, the demand for agricultural workers is also seasonal and 

depends on the planting season. This situation is quite similar to that described in 

Judd’s (1980) anthropological study of rural poverty in Central Lombok. 

 

 

 

                                                 
39 See Appendix G regarding the methodology used by ACCESS. 
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What do women in Montong Are say about the cause of the poverty they are facing?40 

Using a “problem tree” technique, the NGO facilitated discussion on the question 

“why are there families in the red category?”. Using CLAPP, the groups in Montong 

Are have categorised each family in their neighbourhood into categories of rich, 

middle, and poor. The communities also set up their own criteria for the categories. 

Poor families are in the red category, the middle class is green, while the rich are blue. 

The wealthiest households are indicated by the following criteria: one hectare or more 

of landownership; having expensive items such as televisions and telephones; the 

ability to send their children on to tertiary education; three meals a day with nutritious 

foods; the capacity to run a business; ownership of the “means of production and 

capital” such as a rice milling machines; jewellery; ownership of a house in good 

condition; ability to go on the hajj; a car or motorcycle; the financial capability to 

seek health services from a specialist doctor; and the capacity to employ farm 

labourers or sharecroppers. The red households are the opposite of the above: they do 

not have land or property; have no basic facilities such as a well or latrine; the highest 

education achievement for their children is the elementary school; they eat two or 

three times a day without consideration for nutrition; have no regular income; do not 

have electric lighting in their house; have no house or live in poor housing conditions; 

and mostly access traditional healers for health services. The poor are struggling with 

basic needs. Therefore, tangible solutions are necessary. In the past, this village has 

received some forms of assistance, such as a water supply project to build wells, as 

they lack adequate water supply. Mostly, the people fetch water from the well; 

however, the geological conditions are such that wells need to be dug deep to reach 

                                                 
40 This section refers to the LP2M report on Montong Are village. 
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water. Unfortunately some wells failed to be beneficial for the community as they 

were not dug deeply enough. 

 

Women at the group discussions in Montong Are village perceived that the main 

cause of poverty is the unavailability of job options other than farm labourer. The 

farm labourer has a very low income: about Rp. 5,000 to Rp. 6,000 a day, which is 

around A$1. Moreover, from the analysis of calendar activity it was also 

acknowledged that farm labourers are only productive for about 120 days, in about 

four months when the season is suitable for planting seeds. In this case it is easy to 

understand the group’s statement that they are forced to seek loans. If poor families 

only earn income from farm labouring four months a year, they have to find other 

sources of income. In fact, the community acknowledges that borrowing is part of 

their income. They are aware that loans come with a very high interest, but there is no 

alternative solution to cope with daily needs throughout the year. 

 

Simple expressions of causal factors of poverty by the women reflect the complexity 

of the issue of poverty. The unavailability of occupations except that of farm labourer 

is connected to the fact that poor families in this community are highly likely to be 

poorly educated. As the group indicated, children from poor families are usually only 

able to graduate from elementary school, or are unable to complete even this basic 

education. The older generation, such as the children’s parents, have the same 

conditions, or even worse. Discussion with several women in one of the ACCESS 

program areas confirms this. Three young women to whom I spoke were not able to 

mention their ages as they were not aware of their dates of birth. They did not have 

primary education and were not able to speak their opinion in Indonesian. My ability 
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to speak the local language, although limited, enabled me to have this conversation. 

They assume that they are in their twenties, and from their physical appearance I 

would agree with their assumption. The young generation of women in this village are 

still suffering from lack of access to education. When they have no education and no 

other source of income it is highly likely that they will accept any working conditions, 

including a very low income. It is surprising to compare the above finding with 

Judd’s. Judd did case studies, and was able to provide definite ages of male and 

female respondents, although some were from an older generation. 

 

This poverty has also contributed to the situation where poor families “makan 

seadanya” (LP2M, 8), meaning that they eat whatever is available, without 

considering nutrition, the frequency of meals or the amount of food, factors which are 

usually important for well-off families. While Indonesians usually have three meals a 

day, poor families in this community sometimes eat only twice a day.  

 

The second cause of poverty according to these women is lack of ownership of 

capital. This contributes to the situation where the only option to earn a living is being 

a farm labourer. The third cause is having many children (in Montong Are village the 

average family size was six (LP2M 2003, 19)). Women consider that having many 

children is a cause of poverty; however, men do not seem to recognise this. In one of 

the group discussions, it was said that poor families did not participate in family-

planning programs because they could not afford contraception. This is one link in the 

vicious cycle of poverty. I assume that having many children was not expressed as a 

cause of poverty in men’s discussions because of the social construction that children 

are women’s responsibility. When women are solely responsible for managing 

 45



domestic chores, preparing food, and distributing income to fulfil family needs, this 

responsibility will definitely increase by having a larger family. Therefore women 

experience the direct impact of this, but that is not the case with men. 

 

According to men, the most important cause of poverty is their low income. However, 

I suspect that women’s groups were able to provide a deeper analysis of the causal 

factors of poverty. It is obvious that low income leads to poverty. Their second factor 

is lack of capital, the same as for the women, and the last one is job availability. 

Again, this last factor might relate to the fact that mostly the community has low 

education and no marketable skills, which makes it difficult for them to find jobs. 

Other alternative incomes, in fact, are possible, such as establishing small trading 

(such as selling daily needs) or producing items using local materials. Due to limited 

skill and capital, the poor cannot make the most of these alternatives. In reality, 

several families ran small businesses. However, their profit was minimal, partly 

because of the high interest payable on the capital (around 13 percent monthly) (ibid, 

23). They had to obtain loans from moneylenders instead of from financial 

institutions, such as the two cooperatives available in the village. The poor did not 

have access to the cooperatives because they were not able to pay a certain amount of 

money for the first instalment as a cooperative member. Secondly, they did not have 

any collateral that could be used to secure the loan provided by the cooperatives 

(ibid). 

 

The second village is Batu Layar, and its group discussion was facilitated by the local 

NGO, SANTAI (2003). This village has a distinctive profile compared to the other six 

villages, which have a common economic activity in farming. Batu Layar is located 
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close to the tourism industry in Senggigi, West Lombok regency. This village has a 

great potential of natural resources: hundreds of hectares of smallholder plantations 

(perkebunan rakyat) and state plantations (perkebunan Negara), accompanied by 

hectares of conservation forest (hutan lindung). In addition, this village has a small 

area of un-irrigated rice fields (sawah tadah hujan).  

 

Batu Layar consists of nine sub-villages. The area is mostly hilly and mountainous, 

and there is also a coastal area. The majority of the population is Moslem, with a few 

Hindu and Christian people. There are about 8,500 residents, in more than 2,000 

households. This community does not live in a nucleated settlement, but is spread on 

hillsides, farms (ladang), and rice fields; therefore there is significant distance 

between neighbours. This pattern of habitation impacts on the income-earning 

patterns of the community. 

 

This village has no market. In terms of education, there are considerable numbers of 

illiterate people, both men and women. Few have attained junior and high school 

level, and fewer still tertiary education. No villagers have graduated from the 

university. In terms of educational facilities, only primary schools are available. 

Junior and high school institutions are available only outside the village. Therefore, 

sending children to this level of education would involve significant amounts of 

money for daily transportation. In the health sector, a village health post (Polindes) is 

available. 

 

Community group discussions distinguished three levels of welfare: poor, average, 

and rich. They agreed that the majority of the population falls under the category of 
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‘poor’ and only a few families are rich. The majority of the population earn money by 

working as sharecroppers, farm labourers, construction labourers, domestic helpers, 

and pengadas (animal breeding activity, with profit-sharing mechanism between the 

breeder and the owner of the animals). Other activities include selling goods in the 

market and at tourist sites, crop-carrier, labourer at a hotel, and labourers working in 

the fishing industry. A small proportion of the population work as civil servants, 

drivers, or motorcycle taxi-drivers (ojek). 

 

In focusing the assessment process on the sub-village level, SANTAI concluded 

discussions at the village level first, and based on the outcome of these discussions, 

the community selected two sub-villages to have further and deeper analysis. The 

discussions were attended by representatives of each sub-village whose aim was to 

obtain information about the level of welfare and a general picture of the condition of 

the village. This information is important in making decisions about further stages of 

community consultation and for selecting the group with whom the NGO will work. 

The village-level discussion resulted in a decision that the NGO would undertake 

further work with two sub-villages or dusun, namely those of Batu Bolong and 

Penanggak. These sub-villages have a similar topography: both are hilly and the 

population is distributed into several small groups of households, with significant 

distances between groups. Penanggak sub-village can only be reached on foot. 

 

The majority of the population in these two sub-villages takes part in farming, which 

takes place in the forest and as a small business. The government has instituted a 

project which provides land for cultivation in the forested area, and this project gives 

an opportunity for the community to have a new source of income. Farmers were 
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provided with the seeds of several trees, such as mahogany, tamarind (asam), and 

acacia. It is their responsibility to take care of the plants, and in return they have the 

right to cultivate the land for seasonal crops for thirty-five years. The trees for the 

long-term plantation belong to the Forestry Department. 

 

Despite their being located close to a tourism area, it is difficult for people in 

Penanggak and Batu Bolong to earn a living from the tourism industry in Senggigi 

area, other than as pedagang asongan – street vendor and massager. This is largely 

due to their low level of education. As a result. their income is generally very low, 

and they are vulnerable because they do not have any bargaining power. 

 

What did the Batu Bolong and Penanggak people say? In the initial stage, as 

mentioned above, discussion was conducted at the village level, followed by deeper 

consultation in these two sub-villages. These activities were meant to gather 

information about various aspects of community life – for instance, the division of 

labour between men and women, the sequence of daily activities, and seasonal 

activities. This information will be used as complementary material in facilitating 

discussions about the causes of poverty. 

 

The management of smallholder forestry is an issue of resource management raised 

by the group (Pengolahan HKM-Hutan Kemasyarakatan). They stated that there is no 

clear rule about the area of land granted to each family, and that the current practice is 

“First come, best dressed”, with the implication that those who come later will get 

less. A more interesting phenomenon is the right of women to cultivate the land. 

Widows obtain access to this land only via inheritance from their husbands. Married 
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women only enjoy the privilege by virtue of their marital status, as the land is only 

granted to husbands. Those who become widows before their husbands acquire 

cultivation rights are unable to pursue their own rights. This finding reflects a 

structural asymmetry in gender relations and access to resources. 

 

Besides forest farming, tourism is a potential source of income. However, tourism is a 

double-edged sword for the people of Batu Bolong in particular. On the one hand, the 

tourism industry offers more jobs and opportunities to earn a living. On the other 

hand, the landless local people perceive that tourism will surely increase the market 

price of the land, and this is a threat. There is a fear that increased prices will motivate 

landlords to sell their property, and the landless will be forced to leave. In actuality, 

this anxiety was also driven by news spreading around the community that there was a 

plan to establish a tourist dwelling in their sub-village, and that the process of selling 

the land had begun. The landless are certainly in a vulnerable position, as any landlord 

can easily ask them to leave.41

 

Because of this apprehension, Batu Bolong residents do not respond enthusiastically 

to any plan to build and improve roads in their area, despite the fact that poor 

transportation infrastructure makes it difficult for them to transport their crops to 

market. The residents prefer to put up with the existing conditions, and say, “we are 

still able to manage”. They believe that improving the roads will increase land prices 

in the area, and will encourage landlords to sell their properties.  

 

                                                 
41 A study on the impact of tourism in West Lombok shows that the ownership of land in tourism areas 
in Senggigi are now dominated by investors from outside the villages (Manan, Radiawan, and Savitri 
1993, 45). 
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The anxiety of the residents of Batu Bolong about road improvement contrasts with 

the aspirations of the people of Penanggak, their neighbouring sub-village, who feel 

that improving transportation will be beneficial for them. However, Penanggak sub-

village does not have as much valuable land area for tourism, and fewer landless 

people live in this sub-village compared to that of Batu Bolong. This situation reflects 

the diversity of needs and concerns across classes and regions, even when the 

geographic difference may not be significant (see Appendix F for Batu Layar map). 

 

What did women in these two sub-villages say about their concerns and needs? 

Women, particularly the poor, said that year by year there had been very few changes 

and improvements in their lives; their educational background tends to be inadequate 

(primary education is the highest achievement, and most did not graduate from 

elementary school), and there are no courses (kursus ketrampilan) conducted for them 

nor any information (penyuluhan) provided. In responding to frequent natural 

disasters such as landslides and the failure of crops due to heavy rain, they mainly 

said, “we can not do anything; so far there is not enough attention from the 

government, therefore we just accept our condition” (SANTAI 2003).42

 

Furthermore, the women also said that due to their limited education and knowledge, 

there are no opportunities for them to get a better job, despite the fact that their 

income is insufficient, and the prices of daily needs keep increasing. The solution, 

they said, was to take a load to market in order to sell things and buy daily necessities. 

However, as there is also cost associated with transporting the items to market, they 

said that their selling activities could not provide sufficient profit, and they believe 

                                                 
42 Original: “tidak bisa berbuat apa-apa karena selama ini perhatian pemerintah juga tidak ada, 
sehingga mereka menerima apa adanya”. 
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that this situation keeps them in poverty. It is obvious that the issue of low education 

and limited knowledge can lead to persistent poverty. There have been no significant 

changes throughout the years, and due to various constraints the people tend to accept 

their condition. 

 

In discussing the history of their village, people in Batu Layar village agreed to 

compare the situation in the decade before the advent of tourism, i.e. 1980-1990, with 

the decade after, i.e. 1990-2000. The group said that after the advent of tourism, 

access to education improved for both boys and girls, particularly in secondary and 

tertiary education. Educational infrastructure and services, such as literacy classes, 

have improved both formal and informal education. In terms of job opportunities, the 

group stated that more options had became available: in the-pre tourism decade, their 

occupations were limited to farming, small trading, and animal husbandry. However, 

they also recognised changes happening around their community in terms of values. 

They said that the spirit of gotong royong or mutual assistance had been undermined, 

and that people were becoming more individualistic. The ethos “Time is money” was 

seen as one of the driving factors. Another new phenomenon is that women are 

allowed to go out at night to work, whereas previously women were not allowed to do 

so, as it was considered taboo. The group also acknowledged improvements in the 

area of health: more people were able to access health services from the health centre 

(Puskesmas) and doctors, there was more clean water, and latrines, reducing the 

number of women giving nasi papak to their babies.43 Income levels increased 

steadily, ranging from Rp. 10,000 to 100,000 daily, while before the range had been 

Rp. 1,000 to 10,000. However, the group also acknowledged that the value of money 
                                                 
43 Nasi papak is solid food (rice which is chewed by the mother before given to the babies) that is 
usually given to babies at an early age. It is considered one of the causes of the high infant mortality 
rate in Lombok (Wiryo). 
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decreased significantly, and that public infrastructure, such as roads, saw little 

improvement. However, at least in certain areas, motorcycles can now be used, 

although there are several sub-villages which are still not accessible for motorcycles 

and are still quite challenging to reach on foot. 

 

Based on the social mapping of each sub-village, the groups presented their mapping 

at the village level. It was quite a new experience for the villagers to find the 

percentages of “haves” and “have-nots” in their society. They decided to use six 

categories in determining the level of welfare of each sub-village: number of 

programs or projects conducted in the respective sub-villages; the number of landless 

households; women’s educational level; women’s participation in decision-making 

processes; community and local government support; and the number of poor 

households. The most needy sub-village/s are those with the most landless families, 

impoverished households, the lowest level of women’s education and participation, 

and lack of support from the local communities or the government, implying that few 

projects or programs are conducted. 

 

At the household level, the community used three levels of welfare: poor (miskin), 

average (sedang), and rich (kaya). The criteria used are ownership of property, 

housing conditions, education and employment, income, daily needs, the number of 

family members, and access to health services. Poor families are those which own no 

land, have very few clothes, poor housing conditions, low education (graduated from 

elementary school is the highest education attained), work as labourers with no 

specific skills, have low income (mostly sufficient for one day’s needs only), poor 
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nutrition (two low-quality meals a day), have a big family, and lack access to modern 

health services (mostly visit traditional healers). 

 

The process of discussing the division of labour elicited an illustration of women’s 

role and position in society. The group discussion in Batu Bolong sub-village 

discussed a housing assistance project that targeted the victims of a landslide. The 

group stated that women were never involved in the decision-making process in the 

project cycle. Their role was merely to prepare meals. According to the men: “ it is 

the way – indeed, it has always been like this” (SANTAI 2003).44 Although women 

were absent from the decision-making process, they put more effort than the men into 

doing the project, mainly in working as labourers, as the jobs did not require specific 

skills. In this case, women did not get any payment, while men concentrated on the 

more skilled jobs, such as those of tradesperson and assistant, and they received Rp. 

10,000–20,000 per day. However, as a group, men and women agreed that they did 

not have any power to control and negotiate the implementation of the project. For 

instance, the project aimed to help people who had lost their houses in the landslide; 

however, the project design stated that only households that owned land would be 

eligible to benefit from this project. The land ownership requirement discriminated 

against landless people who became the real, long-term victims of the disaster. 

 

Another discussion about the division of labour was conducted in the other sub- 

village, Penanggak. The group decided to discuss the construction of the public well, 

which was built based on community planning and contributions, with very little 

assistance from the government. The discussion confirmed the previous finding that 
                                                 
44 Original: “Pada saat pertemuan dalam perencanaan program perempuan tidak pernah dilibatkan dan 
yang terlibat adalah selalu laki-laki sedangkan perempuan hanyalah di bagian konsumsi, ...  memang  
dari dulu ya seperti itu.” 
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women were rarely involved in the decision-making process; however, they were 

expected to contribute to the building of the water-supply facility, particularly in 

providing meals. When the facility had been built, it was women who were 

considered to have the responsibility for fetching water. One unusual practice in this 

area is that men are responsible for washing the clothes. Another interesting finding 

from Penanggak sub-village is the comment that: “women were not involved in the 

building of the water tank … because it is not necessary to invite women to 

participate and women will definitely support the project anyway” (SANTAI 2003).45 

Besides women’s involvement in construction work being considered taboo, it is also 

thought that it would be beyond women’s competence. For this project, women’s 

competency lies only in the area of food preparation. Finally, men benefited more 

than women from this project, as the bathing facility was only built for the men, and 

women were not allowed to use it. 

 

Another gender inequality was revealed in a discussion regarding income earning. 

One of the sources of income is being a carrier, to bring a harvested crop from the 

forest to the main road. Both men and women do this job; however, there is a 

difference in terms of the load. Men carry double the load of women and receive 

double payment. However, there was no further discussion facilitated to make 

participants aware of this gendered construction. 

 

The focus of discussion here was on identifying why the available sources of income 

were so limited. The group noted that they work mostly at farming because they do 

not have the knowledge or skills to do other jobs, and this work has been passed on 

                                                 
45 Original: “ketidakterlibatan perempuan dalam pembangunan sarana bak air ini …, karna memang 
perempuan tidak perlu diajak dan pasti dia mendukung”. 
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from the previous generation. The discussion demonstrates that the concern that the 

cycle of poverty will continue into the next generation, whose occupational choices 

will be similarly limited, is a compelling one. 

 

Discussion about the division of labour within households was also conducted with 

participants from both genders. The results indicate that women have more tasks and 

spend more time doing these than their male partners. For instance, the mother works 

for about 12.5 hours a day, starting from about 5.30 in the morning, to prepare things 

to be sold at the market; she then goes to the market and sells these items until about 

two o’clock in the afternoon. After having lunch, she has to work to find things to be 

sold in the market for the next day, including sorting and checking the items until 

about eight o’clock at night. The father has less than half of the mother’s working 

hours, about six hours a day. When the mother is sick, the father “cannot” take over 

her role in selling things in the market because this is perceived as “women’s work”. 

However, when the father is sick, the mother and girls are expected to take over the 

father’s role to fetch food from the forest for the animals. Girls are supposed to help 

their mothers do the household chores. This domestic role contributes to the 

perception that higher education is not as important for girls as for boys (SANTAI 

2003).46

 

 Another discussion confirmed these findings. The mother said that she starts work at 

five o’clock in the morning, and finishes at nine o’clock in the evening, doing both 

domestic and non-domestic activities. The father works from eight o’clock in the 

morning until five o’clock in the afternoon, with an hour’s rest in between, and does 
                                                 
46 Original: “sementara anak perempuan itu merupakan kewajiban dalam mengerjakan urusan dapur, 
sehingga perempuan tidak perlu sekolah tinggi-tinggi cukup sampai SD sementara untuk anaknya yang 
laki lulus ponpes (aliyah)”. Aliyah is an Islamic high school. 
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non-domestic work only. The mother’s responsibilities include preparing meals for 

the family, bathing the children, going to the forest to fetch wood, and washing the 

dishes. The father works to fetch food for the animals and work on the farm, with a 

total of eight working hours compared to the mother’s total of sixteen. In the final 

stage of the discussion, the husband said: “We did not realise that my wife has more 

responsibilities than I …in fact, women have to work more than men. Yet men easily 

get angry with their wives when they are late in serving coffee or forget to buy 

cigarettes for us” (SANTAI 2003).47 From this description, it is obvious that women 

are doing both domestic and non-domestic tasks, and carrying a much heavier 

workload than men. 

 

Mothers are also expected to be able to find solutions to the problem of cash 

shortages. It has been described previously that the groups have meagre incomes and 

that the phenomenon of cash shortage is common. Women are responsible for finding 

solutions: “The father does not want to bother about the finances, and only knows that 

what is needed is available” (SANTAI 2003).48 Being charged with finding a solution 

to the problem of cash insufficiency makes women feel that their burden is very 

heavy. 

 

What do women think about the causes of poverty? In the earlier stage of discussion, 

women mentioned many factors causing poverty, among them limited productive time 

for farming, limited capital, floods and landslides, poor transportation facilities, and 

limited work opportunities. Men’s group discussions came up with similar answers. 
                                                 
47 Original: “kami belum menyadari bahwa beban kerja istri saya lebih banyak dari saya, tapi setelah 
saya lihat ternyata perempaun itu lebih banyak bekerja dibanding laki-laki, toh juga kita sebagai laki-
laki sering memarahi istri jika kita terlambat diberi ngopi, makan dan jika kita tidak dibelikan rokok”. 
48 Original: “Selama ini bapak tidak mau tahu tentang keuangan dan hanya tahunya bahwa apa yang 
dibutuhkan ‘ada’”. 
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However, women also considered that domestic tasks such as fetching water were part 

of the cause of poverty, and these were not mentioned in men’s group discussions. 

Limited income which is not sufficient to meet their needs, was considered a major 

factor by both men and the women. The women also mentioned other causes of 

poverty such as physical weakness, dependence on the season for planting, low 

education, and having large families. Upon further enquiries, the women concluded 

that there were three most profound causes of poverty: namely low education, having 

a large family, and floods and landslides during the rainy season. The issue of having 

many children or many family members was not mentioned in men’s discussion as a 

cause of poverty. This result is compatible with findings from the previous village, 

Montong Are. 

 

The third village is Pendem village in Janapria sub-district, Central Lombok. This 

section is based on Yabatur’s report (2003). Conditions in this village are quite similar 

to those in the other two villages. Public transportation is poor, particularly because 

the road is inadequate. There is only about 1.23 kilometres of paved road, and the rest 

of the road is in very bad condition. The distance between this village and the capital 

of the regency is around eighteen kilometres; however, it takes one-and-a-half hours 

to travel to the regency capital via public transportation. 

 

The level of education in this village is also very low. Most of the population have not 

graduated from primary school. Although the percentage is not high, a significant 

number of people are illiterate, around 400 people in a population of 8,000. On the 

other hand, here there is an unusual phenomenon: women with education outnumber 

men. A paucity of data makes it difficult to elaborate on the reasons behind this 
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uncommon situation. Perhaps the fact that women outnumber men in the village in 

terms of population explains why they also outnumber men in other fields. However, 

among thirty-eight village officials, there is only one female member of staff. 

 

The area of the village consists mostly of unirrigated rice fields (sawah tadah hujan); 

the other parts of the village are dry farmland (tegalan) and hilly areas. There are 

fewer than 3,000 households, comprising more than 8,000 people. There are more 

women than men (53% compared to 47%). Most residents work as farmers and have 

ownership of their farmland, and this is a clear point of difference between this village 

and those already discussed. 

 

Another difference is the source of income of the majority of the people. Besides 

farming, the other main source of income is producing handicrafts from bamboo, 

rattan, and ketak. 49 It is predominantly women who take part in this occupation. The 

key issue in this business is the absence of capital needed to produce the handicrafts. 

This forces poor producers to borrow money from pengepul (business persons who 

collect the product and then transport and sell it to the markets). The debts are paid in 

the form of handicrafts produced. The producers’ dependency on the pengepul to 

continuously get loans to run their businesses results in an asymmetrical business 

relationship. The pengepul determines the price of the handicraft produced, and the 

producers do not have much bargaining power. 

 

Besides the issue of capital, the handicraft business also faces two other difficulties. 

First is that there is limited knowledge and skills to develop designs. The government 
                                                 
49 Ketak are woven handicrafts made from a kind of smaller and more exquisite rattan (Kompas, 2004a; 
wanita.com, www.wanita.com/arsip/artikel.html?aid=567, accessed 1 June 2005). 
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has conducted training to improve the skills of the craftspeople. However, the 

participants were those who had a close connection with the village elites, and this 

obviously has excluded poor craftspeople with little or no connection with these 

influential residents.  

 

The second problem is that there is no network among the producers to assist them to 

coordinate production for better selling. They do not have access to the market that 

they hope will continuously absorb their production, and cannot benefit from  market 

feedback in order to improve designs and respond to fashions. Therefore, dependency 

on the pengepul is not solely due to the absence of capital, but is also linked to the 

craftsperson’s inability to directly access the market. 

 

Like the craftspeople, farmers in this village, particularly poor farmers, also have the 

problem of lack of capital. While the craftsperson gets loans from pengepul, farmers 

usually obtain loans from the pengijon or rentenir (moneylenders) at the beginning of 

the cultivation stage, and these have a high rate of interest. The villagers have a 

saying: “the money was a loan from Bank 46” (Yabatur 2003).50 Bank 46 is an 

abbreviation of BNI 46, a government bank institution, and this bank is very popular. 

However, what the villagers mean by Bank 46 is not this government financial 

institution, but rather alludes to the amount of money they will have to pay to the 

moneylenders: for a loan of four million rupiah they will have to repay six million 

rupiah, at an interest rate of 50 percent, with around three months to make the 

repayment (the period until harvest). Like the craftspeople, the farmers will pay the 

debts on time, to ensure that they will not lose their borrowing access for the future.  

                                                 
50 Original: “seluruh biaya adalah pinjaman dari Bank 46”. 
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The issue of lack of capital to perform business or conduct activities to earn money is 

a common problem raised by group discussions in both AusAID and Plan 

International working areas. 

 

In Pendem village, there are many female heads of household, which is not a common 

phenomenon in the previous two villages. This is due to the fact that many male 

villagers work as migrant workers (TKI, Tenaga Kerja Indonesia), mostly in 

Malaysia. In the discussion, the participants acknowledged that women have a heavy 

workload due to their status as, effectively, single parents or female household heads. 

 

Yabatur workers who facilitated the community consultation process in Pendem 

village made the interesting observation that during the discussions women played a 

more active role, and had a better knowledge of the village, than the men. This is not 

common, and may relate to the fact that many male residents worked as migrant 

workers, compelling women to become household heads. As many women became 

the breadwinners, they had to take over the husbands’ roles and responsibilities. The 

second possibility was that men who preferred to stay in the village were those who 

were “less capable”. During the “mapping” in Piling sub-village (see Appendix G for 

details of this stage), women could point more precisely to the location of village 

facilities and infrastructure than the men. In fact, the numbers of female participants 

were significantly higher than males, in discussions at both the sub-village and village 

levels. 

 

The next sections will focus on the issue of gender differences and the position of the 

poor in Pendem village rather than describing the general situation and conditions of 
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the village, such as sanitation facilities, water supply, and health access. It can be 

stated that the conditions are similar to those in the previous villages – poor and 

inadequate – and the society also consists predominantly of families with low 

incomes. 

 

Although the previous section demonstrates that women in Pendem village had a high 

level of participation in group discussions, in real life women’s participation and 

contribution are considered insignificant. Usually women are not involved in 

decision-making. For instance, when the community planned to build the village 

office, women were not involved in the planning stage. Their contribution during this 

stage was merely to provide meals for the men who attended meetings and made 

decisions. Women did make a significant contribution during the construction of the 

village office; however, they only performed tasks which involved skills which were 

not seen as remunerable or income-producing. Consequently, their contribution was 

considered a voluntary one and there was no payment made, while men did “skilled” 

work and received payment, as was also found in the previous village. 

 

Although women were actively involved in the construction of the village office, they 

rarely come and visit the office: “women rarely visit the village office; they are shy 

because they do not have anything to deal with in the office” (Yabatur 2003; my 

translation).51 Unfortunately there is no further elaboration in the discussion to 

provide us with an explanation of why women are shy to go to the village office. Is it 

because public business such as dealing with the officials is supposed to be handled 

by men? If this is the case, how do female heads of the household deal with this 

                                                 
51 Original: “perempuan jarang ke kantor desa, malu tidak ada kepentingan”. 
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situation? There are many administrative and bureaucratic tasks which require a visit 

to the village office – for instance, obtaining “poor family” certification in order to 

obtain concessions on health services and school fees. Do the village officials treat 

women and men differently? There may be other reasons that help to construct the 

image that the village office is a non-female place. 

 

Discussions about the household division of labour between wives and husbands, girls 

and boys reveal patterns similar to those in the previous villages. Women have to 

work longer hours than men. Besides providing services to the family, such as 

preparing meals, washing clothes, and fetching water, women also work to earn a 

living, mostly producing handicrafts. The women admitted that the production of 

handicrafts was limited – about four items in a week – because from early in the 

morning they have to start performing their other responsibilities, while men have the 

opportunity to “sit and smoke, take a rest, sit, have a chat while watching TV” 

(Yabatur 2003, my translation).52 These leisure activities are absent from the list of a 

mother’s activities. In this light, the women’s comments that they cannot produce as 

many handicrafts as possible because they are tired (kurang istirahat) and suffer from 

back pain (sakit pinggang) are understandable. 

 

Besides the issue of asymmetrical gender relations, another concern regarding 

inequality is that the poor are excluded from the decision-making process: “Only the 

rich are invited when there a meeting is conducted – the poor and women are never 

involved” (Yabatur 2003; my translation).53 The following is an example of one such 

unequal situation and the impact it had upon the poor. The public well that was to be 
                                                 
52 Original: “duduk sambil merokok, istirahat, duduk dan ngobrol sambil nonton TV”. 
53 Original: “Hanya orang kaya yang diundang setiap ada pertemuan OM [orang miskin] + PR 
[perempuan] tidak pernah dilibatkan”. 
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constructed, partly funded by community contributions, was located in an area where 

only the people who lived around the well would get the benefit. The decision about 

the location of the well was made by the village officials, without any consultation 

with the community. In this case, the poor have limited connections with the elite, and 

their existence was neglected during the decision-making process. They are often 

unable to express their interests or to pursue decisions to their own benefit, as was  

expressed in the group discussions: 

 
When there are rich people then they are the ones who will speak most or 
express their opinions … and it will be more obvious for rich women. Poor 
people, particularly poor women, will not say anything unless they are asked 
to. This is because poor women are not confident to actively participate and 
they are more concerned to serve the others or to be polite to their guests. 
(Yabatur 2003; my translation)54

 
 

Men and women prioritised their problems differently, but both focused on the 

problems and limitations they faced in earning a living. While men concentrated on 

farming issues, such as inadequate irrigation channels, lack of capital, insufficient 

water for irrigation, and limited land for farming, women focused on issues regarding 

their main source of income, handicraft production. They said that the profit margin is 

very low and production is limited. The raw material must be obtained from another 

island and that makes production very expensive, while on the other hand, the selling 

price is low. This might explain why men are not interested in doing the work; when 

the profit is high then men are willing to shift to be craftsmen (Yabatur 2003).55

 

                                                 
54 Original: “bila terdapat orang kaya maka yang akan banyak berbicara atau menyampaikan pendapat 
adalah selalu orang kaya dan akan lebih menonjol lagi jika perempuan kaya. Kelompok miskin apalagi 
perempuan miskin jika tidak ditanya tidak akan menjawab, hal ini disebabkan karena kepercaayan diri 
perempuan miskin dalam berpartisipasi aktif sangat kurang dan lebih pada pelayanan atau sopan santun 
kepada tamu”.  
55 Original: “apabila keuntungan ketak tinggi maka laki-laki akan mendukung dan beralih pekerjaan 
pada sektor kerajinan ngulat ketak”. 

 64



The other problems mentioned by the women are: high workload, trapped by debt, 

and the unavailability of a midwife and Polindes (Village Clinic for maternity). The 

reason for the absence of the midwife was not clear – previously, the villagers had 

enjoyed the facility of a Polindes. Since the Polindes had been abandoned, the 

villagers had sought maternity services from traditional birth attendants, and the 

services were home-based. 

 

The problem of the debt trap is not merely an issue of finance, but also reflects the 

low status of poor people. The poor face difficulties when they want to access credit 

from any financial institution, such as the cooperative in their village. They will be 

considered not a “feasible” risk to be given a loan: the risk that the loan will remain 

unpaid is perceived as high and this goes hand in hand with the fact that the poor do 

not have assets to be used as collateral. This forces them to seek loans from 

moneylenders: the process is easy but they have to pay high interest. Another example 

is the government project to provide credit for farmers; only rich farmers could access 

the facility because the credit required administrative evidence of land ownership. It is 

likely that poor farmers are not able to provide this. 

 

Interestingly, in this village the male groups raised an issue that is considered to be a 

“women’s problem”, that is, the problem of having many children. However, as 

happened in the previous village, in the final stage of prioritising problems (when all 

findings from sub-villages were brought into a discussion at village level), this issue 

was eliminated. Another problem that has a very strong connection with gender issues 

is marriage at an early age. Unfortunately, as with the issue of many children, this 

problem disappeared in the final prioritisation stage. 
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In Pendem village, the discussion at the village level was a mixed-gender group 

discussion. Surprisingly, at this level, women were more vocal than men. This is not a 

common situation. During this level of the discussion, the number of female 

participants was higher than the number of men. This might explain why women’s 

voices were strong. Another possibility is that the facilitation process itself tried to 

make spaces for women to speak out and that may have helped enable women to put 

forward their concerns strongly. In this level of discussion, the participants, regardless 

of their sex, agreed that women have a heavier burden than men. 

 

Conclusion 

I would like to propose three points of argument. The first consists of my observations 

about the concerns and needs of poor women; the second relates to the process of 

implementing the participatory method to recover the voices of disadvantaged 

women; and the last is a criticism relating to the gender outcomes of the process. 

 

Based on the analysis of what women’s groups said, both in the Plan International 

working areas and in ACCESS program areas, I propose that even though these two 

organisations used different methods to conduct discussions with their communities, 

women are focused upon and deeply concerned about their survival needs, and the 

issue of poverty is the centre of their concern. This portrayal is quite clear from the 

outcomes of Plan’s working groups’ discussions. These began with an open question, 

and the responses could definitely be linked with the issue of poverty. On the other 

hand, as ACCESS opened the discussion with a leading question directly related to 

poverty – “why are we poor?” – questions may arise about the validity of my 

conclusion. However, there were several discussions, besides the leading one, 
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conducted in ACCESS project areas, and these also resulted in the conclusion that the 

whole community, not exclusively women, is concerned with basic survival needs. 

 

In addition, scholars who study poverty, such as Chambers (1983), note that poverty 

is characterised by poor housing and a lack of disposal facilities for human waste and 

garbage. Referring to what Montong Are groups decided about the criteria of poverty, 

there are similarities between these two characterisations of poverty. Access to 

sanitation facilities is quite low in Montong Are in Central Lombok (23%). According 

to the community, poor families are those which have neither a well nor a latrine. 

When human waste and garbage is everywhere and not managed properly, it is 

understandable when the discussion groups point to “muntaber” or diarrhoea as one 

of their main problems. When the very basics for maintaining a healthy life are not 

available, it can be predicted that other daily health necessities, such as a sufficient 

amount of clean clothing, dental hygiene, and washing facilities, are also lacking. This 

means that the younger generation of this impoverished society will not only be 

deprived of enough nutritious food, critical for children’s development, but also will 

suffer from a lack of daily health care, which in turn leads to physical weakness and 

health problems in the future. Poverty also constrains the access of poor families to 

adequate health services, and this exacerbates the situation. As described by the 

groups, poor families mostly get their health services from traditional healers. 

 

Poor rural women have very little opportunity to do anything but perform their tasks 

as a mother and wife – i.e. to be responsible for managing the household finances, 

doing the household chores, and bearing and raising children. Due to their low 

income, they can only devote their attention to survival issues. As they usually have 
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low education and are often illiterate, these women are prevented from getting access 

to information and knowledge. It is understandable that they focus their attention on 

the issue of basic survival needs. 

 

Survival issues are at the center of the women’s concerns. Their poverty means that 

they are uncertain as to whether even their basic daily needs can be satisfied. It is 

probable that the cycle of poverty will continue in the next generation, as the children 

of the poor are raised in far from ideal conditions, and lack opportunities to develop 

themselves. They are likely to eat less nutritious food, drop out of school, and marry 

at an early age. 

 

Chambers (1983) identified five interlocking difficulties inherent in the conditions 

experienced by poor rural women. These are poverty itself, physical weakness, 

isolation, vulnerability, and powerlessness. From the description of what poor rural 

women in Jeneponto and Lombok say, these five characteristics are present in their 

daily lives. Because of their poverty, they are isolated from facilities and information, 

and are unlikely to have the opportunity to save money, to leave their village and get 

to know the outside world. Furthermore, food shortages lead to physical weakness, 

which affects their capacity to earn a living. Their condition is patently vulnerable. 

 

This state of powerlessness, as can be seen in the result of group discussions in 

ACCESS areas of operation, is not only experienced by poor women. Poor people in 

general – men and women, girls and boys – are likely to experience this state. Their 

existence is often overlooked, particularly at the decision-making stage, even when 

the decisions are made on behalf of, or in the interests of, the poor. This phenomenon 
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was raised by several group discussions in ACCESS working areas when the village 

elites or the government made decisions about certain projects. The “non-existence” 

of the poor resulted in decisions that did not support their needs and interests. 

However, powerlessness is manifest not only as a physical non-existence. When the 

poor did attend meetings, they did so merely as passive participants. A more skeptical 

view can be proposed: that their attendance was more to serve the affluent families 

and to fulfill their social obligation to participate in their community. 

 

While poor people in general experience powerlessness, it can be said that the level of 

powerlessness is generally deeper among poor women than it is among men. This is 

based on the fact that poor women face asymmetrical gender relations. This can be 

seen from the results of group discussions in Plan International and AusAID project 

areas. While poor people are powerless vis-à-vis the authorities or more affluent 

families, poor women at home are not equally powerful as their male partners. They 

have to serve all family members and they bear a heavier burden of being poor due to 

their domestic responsibilities. Although there were deep discussions about the role of 

wives and husbands in making decisions at home, several cases show that women are 

supposed to follow what the husbands decide. 

 

The asymmetrical gender relations, as shown by several cases raised by the 

communities, extended beyond the relationships between husband and wife or men 

and women within a family. Women’s unequal access to various projects or facilities 

provided by the government was evident: no access to forestry land (in Batulayar 

village), no involvement in decision-making for community projects, and lack of 

confidence in dealing with the authorities. The perception that men have a more 
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important role and more power than women to make decisions, both at home and in 

the public sphere, has other flow-on effects, such as the fact that education is 

considered more important for boys than for girls. Consequently, girls are less likely 

to be educated than boys. This discrepancy in turn has a flow-on effect into future life, 

as girls grow up with the belief that their role and position are inferior to those of their 

husbands or men in general. The cycle of asymmetrical gender relations will be 

continuously re-generated. 

 

My second observation relates to the implementation of the participatory approach 

itself. It is apparent that implementing the participatory approach consumes 

considerable resources, particularly time, and involves many participants who have to 

give their time and energy. This prevents the application of this approach to a much 

broader scope of target groups or discussion participants, a fact acknowledged by one 

of the NGOs involved (LP2M 2003, 5): 

 
We have limitations of labour and time and it is quite difficult to implement 
this approach in all the hamlets throughout the village … (my translation) 

 

On the other hand, the participatory approach also requires the mobilisation and 

consumption of villagers’ labour and time. Based on my discussions with the NGOs 

involved, this creates a dilemma on the ground: whether or not to pay the villagers for 

their participation. The solution will have consequences that will include expectations 

on the part of the villagers relating to their future involvement in similar activities. 

 

Dealing with poor illiterate participants who are likely to speak in a local language 

rather than the Indonesian language is another challenge. I observed that the results of 

participatory processes depend heavily on the capability of the facilitators. Experience 
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in conducting such a process is crucial; the ability to speak the local language is 

important; and skill in eliciting a lively discussion is necessary as it is not easy to get 

women, particularly in rural areas, to speak out. Without adequate facilitation, 

discussion will end up being dominated by certain people, and the majority of poor 

women might be passive participants. Their attendance may just be used to legitimate 

such a participatory process. Commitment to gender issues and gender sensitivity is 

crucial to stimulate discussion and facilitate participants to express their concerns 

without any restriction. 

 

The absence of gender sensitivity might lead the discussions into different outcomes. 

The fact that women’s concerns about the issue of having many children (and the 

issue of age at marriage) were ultimately not taken into account as problems to be 

addressed, is an example of such a phenomenon. I argue that the facilitators were not 

sensitive enough to gender differences and gender issues in facilitating the discussion. 

As described in Chapter One, the role of facilitator is crucial: their capability, 

experience, commitment, and gender sensitivity contribute to the process and 

outcomes of the discussion. 

 

The result of group discussions in Jeneponto and Lombok, as described in this 

chapter, outline the difficult life faced by the poor in areas in which Plan International 

and ACCESS operate. It also clearly portrays the complexity of poverty and the way 

in which that is shaped by a range of interdependent variables. It is important to note 

that women observe that poverty impacts on men and women differently: women 

suffer more than men. This implies that gender perspective in understanding poverty 

is very important. 
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Chapter Three addresses the state’s approach to social justice and social welfare. 

These topics are closely related to the issue of poverty. Understanding the state’s 

commitment to achieving social justice and social welfare is integral to an 

understanding of its role in assisting the poor to overcome their daily difficulties and 

ultimately, to combat poverty. 
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CHAPTER THREE

The Indonesian State Framework of Social Welfare

PANCASILA

1. Belief in the One and Only God
2. Just and civilised humanity
3. The unity of Indonesia
4. Democracy guided by inner wisdom in the unanimity arising out

of deliberations amongst representatives
5. Social justice for the whole of the people of Indonesia

This chapter aims to outline the Indonesian state ideology of welfare within Pancasila, the

state ideology, particularly the principle of social justice and its manifestation in the 1945

Constitution. The ideology of welfare is an important influence on the production of

welfare policies and programs; an examination of the ideology will help to determine its

consistency of application at the level of practice.

Preceding the section on the state framework of social welfare in Indonesia, a brief

discussion on social justice discourse is provided, showing the link between the debates

about social justice and human rights discourse. An elaboration of social welfare as a

component of social justice follows, beginning with an explanation of various theories

about welfare. One of the most relevant approaches is feminist theory, which incorporates

a gender perspective in discussing approaches to welfare.
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Framing Social Justice

In order to understand the meaning of social justice within Pancasila and to highlight its

distinctiveness in Indonesia, it is necessary to trace what social justice means to scholars

in general. Two decades ago, some scholars argued that social justice was underlined by

the principles of equality and desert,1 among others (Braham 1981, x). Irani (1981, 35)

outlines three different notions which determine justice: firstly, justice is attained when

individual rights are preserved; secondly, desert prevails when the individual gets “what

he or she deserves, whether benefits or burdens”; and finally, the need for equality –

when inequality is present, the principles of justice are violated.

Irani acknowledges that it is difficult to apply the principles of desert and equality (1981,

37). He says that the formulations of the principles are too general and their applications

must be limited, as they may be contextually determined. Nevertheless, Irani claims that

there is a general principle that underlies the application of the desert and equality

principles, namely “the condition of rationality” – a principle of relevance (ibid; italics in

original). According to this principle:

when we consider what treatment a person should receive, we must look for the
relevant contribution of effort and judgment and appropriate accomplishment in
the context in which the person is functioning. And the treatment he or she
deserves consists of the benefits and burdens appropriate to that person’s function
in that context. (ibid)

Irani’s elaboration on the principle of justice as desert is very problematic, particularly

during this contemporary era when discourse on human rights has entered the

                                                  
1 The term ‘desert’ as used in this discussion follows the established usage of scholars such as Irani (1981)
and Evans (1981), to refer to the principle in which one receives what one is perceived to deserve.
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mainstream. What a person contributes is difficult to measure: time, energy, ideas, capital

and sweat produced during labour. When all of the possible contributions are considered,

the unit of measurement used to determine what he or she deserves might well be absurd.

It may end up creating or maintaining existing inequality using the notion of “deserving”

as a justification. Take this illustration: when “capital” is used as an indicator, a factory-

owner might claim that he or she deserves a much higher salary than his/her workers

because he/she provides the capital of the business. However, it may actually be the

workers who work harder and longer in terms of time, energy, and sweat. In this case we

can see how problematic it is to determine what people deserve based on Irani’s

proposition. Irani himself does acknowledge the vagueness of this principle, observing

that it is impossible to determine definitely what somebody deserves and what he/she

does not (ibid, 36). Another reason that Irani’s ideas are problematic can be found in his

claim that justice as desert is about “moral intuition”, a notion which is rather vague, and

certainly both relative and subjective.

My reluctance to adopt Irani’s proposition on justice raises a question: why does this

study discuss his framework in detail if it will not be applied? Although I heavily criticise

Irani’s proposition, I suggest that his perspective is useful. However, I will apply it in a

different way, with two particular points of difference. Firstly, Irani deploys the three

notions of justice as if they were independent of each other (ibid, 35), while I suggest that

on the contrary, the three concepts are interdependent. The concept of rights cannot stand

by itself; it should be further circumscribed by the concept of desert; and in turn, the

concept of desert must be balanced by that of equality.



76

Secondly, Irani describes equality as affording the same treatment to everyone. However,

I use this notion in a different way. Equality does not always mean treating people

exactly the same. In certain conditions, it will be necessary to treat a group of people

differently to make sure that the group will have equal opportunity. For instance, the

policy of affirmative action to allocate a certain percentage of seats to women in the

Indonesian parliament is an example of treating men and women differently, which can

be considered as unequal treatment. But, without treating them differently, women are

unlikely to be able to compete with men, and equal opportunity will never be attained.2

In a capitalist world, purchasing power determines what we can afford. Differences in

purchasing power threaten equal access to the means to afford needs and fulfil rights.

Consequently, while a rich person has more opportunity or options in fulfilling his/her

needs, the poor person has more limited options. Although it would be impossible to

require people to share the same level of viability when there are differences in

purchasing power, there should be a system to maintain equality. It is an injustice if the

poor do not have access to food, for example, to fulfil their very basic rights as human

beings. An intervention is therefore necessary to secure the rights of the poor to afford

essential foods, but demanding similar intervention to provide luxurious meals to the poor

is beyond what I consider to be justice.

When the three principles are applied together, I propose that justice can prevail. This

implies that structured equality is linked to the idea of social justice. When inequality is

present, not at the individual level, but as structured inequality, social justice is not
                                                  
2 For a discussion of the rights of specific groups within the discourse of human rights, see Ife (2001).
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preserved. Structured inequality occurs when unequal conditions prevail. These unequal

conditions are not in the control of the individual, but of others, such as governments. In

some instances, governments have to make decisions which are benevolent to one group

of people at the expense of others, thereby creating inequalities. In this case, the

inequalities are structured, and it is not possible for the individual to overcome them

without challenging the structure.

Accordingly, the principles of equality and the fulfilment of human rights are very

important to a discussion of the notion of social justice. Moreover, the concept of social

welfare is integral to that of social justice, and can therefore be seen as having a basis in

the broad principles of human rights and equality.

Another school of thought that is relevant to this study is Hook’s concept of social

justice: “social justice involves the notions of equality and human welfare” (Braham

1981, xi). Hook furthermore observes that social justice is continuously shaped according

to time and place (ibid). What was considered as justice decades ago might be injustice

according to contemporary values.

Hook’s proposition rejects a positivist view and suggests the cultural relativity of social

justice. The conflicts between cultural relativity and universal views have become a

significant issue in human rights debates. For instance, the concept of specifically

“Asian” values is used to promote cultural relativism and to counter the claims of

universal rights that are mostly associated with the “West” (Bruun and Jacobsen 2000, 1
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and 4). The Asian values discourse, among others, argues that there should be a balance

between citizens’ rights and the integrity of state power. This argument has encountered

heavy criticism, mainly because it can be a way to legitimise authoritarian governments

(ibid, 6; Chan 2000, 59).

Although there has been an intense debate between the Asian and the Western accounts

of human rights, Chan claims that in fact the dispute does not involve a total rejection of

each other’s position (ibid, 59-60). He suggests that there would be very few

governments that would totally reject the idea of universal human rights. Many Asian

governments signed the Bangkok Declaration, affirming the universality of human rights;

however, on the other hand, the Declaration insists that historical, cultural, and religious

background should be taken into consideration.3

This proposition is in line with Ife’s proposal. Ife (2001) states that although human

rights is a universal discourse, its application will be contextualised according to culture

and society (2001, ix). Abdullah et al. (1996) agree; they demonstrate the cultural

relativity of the discourse, particularly the “pushing and pulling” between Asian and

Western values and they show that it is impossible to draw a monolithic and static

understanding of human rights (ibid, 65).

                                                  
3 The Bangkok Declaration was signed on 2 April 1993 by Asian state delegations prior to the UN Human
Rights Conference in Geneva (Bruun and Jacobsen 2000, 1; Tang 1995, 8). Bruun and Jacobsen draw a
different conclusion about the meaning of the Bangkok Declaration for Asian leaders. They believe that the
Declaration problematises the universal view (2000, 2). On the other hand, Freeman suggests that although
the Declaration has met criticism on the grounds that it is a means to justify human rights violations in
order to achieve certain goals (for instance, an oppressive approach to maintaining stability in order to
sustain economic development), we should avoid both a total rejection or a naïve acceptance of the
Declaration (1995, 22).
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Nevertheless, I believe that there should be basic universal rights for all human beings.

Rights to food, medical care, and housing are, among others, fundamental to attaining the

most basic right, the right to life.4 These rights have been guaranteed by the UN

International Covenant of Economic, Social and Cultural Rights. Ife refers to the

constellation of these rights as the second generation of human rights (ibid, 26):

These are rights of the individual or group to receive various forms of social
provision or services in order to realise their full potential as human beings: the
right to employment, the right to an adequate wage, right to housing, the right to
adequate food and clothing, the right to education, the right to adequate health
care, the right to social security … . (Ife 2001, 26)

In order to realise the above rights, and based on the above delineation of social justice, I

believe that the demand for equality should be recognised as the basis for any discussion

of social welfare. As Irani claims, the demand for social justice can be described as the

demand for the establishment of a social structure that firmly addresses inequalities in

both economic standards and the opportunity to access basic services in order to

implement justice (1981, 38). Irani (1981, 40) further asks how justice can prevail, with

the following situation as illustration: when a farmer becomes poor because of an

uncontrollable factor such as the weather, is it injustice or justice to take a portion of

another person’s income to redress the inequality? While Irani suggests that

uncontrollable factors do justify “taking” the rights of some to help those who are

disadvantaged, I believe that the discussion needs to be expanded. When people are poor

due to various reasons, it is just to demand contributions from the better-off to maintain

equality, particularly when the case is brought to a macro level and inequality exists

                                                  
4 These rights are in Article 25 of the Universal Declaration of Human Rights, and the full text of the
Declaration can be accessed in Ife 2001, 204-09.
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structurally within a state. I argue that the state has the right to take some of the wealthy

people’s assets to support the poor. Without “outsider” intervention, those who are

disadvantaged will not be able to enjoy equal opportunity and the fulfilment of the very

basic rights of human beings such as food, shelter, and health services; this means that

justice does not prevail. A human rights approach to poverty shows that its eradication is

a right, not an act of charity (Ife, 2001).

 Next, referring to Hook’s proposal about the historical mutability of social justice, I

argue that the production of social justice is a direct result of political production;

therefore, the face of justice is relative and influenced by politics, among other things. As

recognised by Magenda, social justice is “closely related to … the distributive powers of

the political system” (1989, 11), including powers to control the allocation of goods,

services, and opportunities in general. Furthermore, “it is precisely the existence of these

values [social justice and equality] which usually promotes political order” (ibid, 12).

Huntington (1968, 57) suggests that income redistribution as a mean of social justice can

only succeed in a stable political system (Huntington 1968, 57). To conclude, the state

holds the key to social justice problems; on the other hand, the state has its own interest

in social justice to maintain its legitimacy.

Approaches to Welfare

Discussions about approaches to welfare reveal contentious arguments. Central to the

debates are, among others, the principles of freedom and equality. The values of

“freedom” and “equality” determine how each theory perceives how the state should
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intervene in the provision of welfare (George and Wilding 1985, 120). The previous

section of this chapter, which described the framework of social justice, concluded that

this study will employ “equal opportunity” as a baseline in promoting social justice and

welfare for all. Following this path, this section describes debates on theories of welfare,

particularly in the area of equality and the role of the state in creating equality for its

citizens.

There are numerous perspectives on welfare. This study will not be able to provide a deep

and detailed discussion of welfare theories, as such debate is beyond its scope. However,

a brief summary of several approaches to welfare is necessary, and will assist us in

assessing the perspective of the Indonesian state on welfare.

George and Wilding (1985, 120-22) describe four perspectives on welfare, namely the

anti-collectivists, the reluctant-collectivists, the Fabian socialists, and the Marxists. Each

perspective proposes a different approach in conceptualising the principles of “freedom”

and “equality”, which, to a certain degree, influence the level of individual well-being.

This is because these perspectives determine the government’s role in the provision of

welfare. Different perspectives on freedom in relation to equality result in different

approaches and political positioning with regard to the government’s role as welfare

provider. The other issue is the market system. How one perceives the notion of freedom

in relation to the market system will influence the principle of equality, which in turn will

ultimately shape the way in which welfare is distributed. Is the market system allowed
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absolute freedom or does it require intervention from the state to ensure that all

components of a society have access to the market?

These four perspectives also differ sharply in their approaches to the market system. For

the anti-collectivists, the free market system is the best way to boost economic growth.

Therefore this group suggests that government intervention should be minimised (ibid,

123). Although the reluctant collectivists support capitalism, they condemn unregulated

capitalism. They argue that capitalism “will only work well if subject to state regulation”

(ibid). The Marxists reject the free market system, claiming that the system is oppressive

and exploitative; therefore, they support nationalisation programs (ibid, 124). Although

the Fabians do not totally reject capitalism, they consider “private ownership of major

enterprises” and ownership of “large amounts of capital as unethical” (ibid). These will

cause inequalities; the Fabians are in favor of the satisfaction of individual interests even

where that might be at the expense of communal interests (ibid). This point is very

relevant for the Indonesian case, as the debate about the free market as a manifestation of

the capitalist system on the one hand, and socialism on the other hand, is prominent in

Indonesia.

An illustration of the links between the principle of equality and the market system, or

capitalism, is provided by Nielsen (1992, 32-33). Nielsen strongly believes that

redistribution of welfare between the developed and developing countries cannot be

achieved within a capitalist system, noting that “Capitalism … requires great injustice
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and inhumanity” (ibid, 32). Following Nielsen’s pessimism, absolute freedom and total

capitalism will lead to inequality.

Following is a summary of the perspectives on welfare of the anti-collectivists, the

reluctant-collectivists, the Fabian socialists, and the Marxists. The core factors are the

principles of freedom and equality, and how they inter-connect with the market system.

The anti-collectivists consider “freedom” to be the central value in conceptualising

welfare.5 The anti-collectivists further suggest that “equality” is inimical to “freedom” –

inequality is a natural aspect of capitalism, which drives people to be productive in order

to fulfil their own needs. They strongly reject state intervention; this is considered

damaging and unnecessary because it will create dependency and discourage people from

working.

This perspective is in line with that of the reluctant-collectivists. The latter, however,

while warning that the provision of welfare for all should be avoided, do propose that a

certain degree of state intervention is needed to assist those who are “poor”. They believe

that for social and humanitarian reasons, inequality should be reduced. This approach

refers to Beveridge’s definition of freedom: freedom from Want (nowadays known as

poverty), from Squalor, from Disease, and from Idleness (George and Wilding 1985,

32).6

                                                  
5 Freedom is defined as the “absence of direct coercion of one individual by another or individuals by
governments” (George and Wilding 1985, 120).
6 For details of Beveridge’s proposition on welfare, see Clarke, Cochrane, and Smart (1987).
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While the anti-collectivists believe that inequality is a natural part of freedom, the

Fabians state that inequality is a “major threat to freedom” (ibid). They advocate

government action to release people from inequality and to achieve freedom. While the

Fabians consider that capitalism without state intervention will have negative

implications, the Marxists do not view the state provision of welfare positively. The

Marxists proclaim that welfare intervention will merely support capitalism. Their main

idea is to create an altruistic society, as reflected in their definition of freedom:

the removal of obstacles to human emancipation and self-realisation … must be
accompanied not only by a high degree of economic equality but by such an
arrangement of economic, political and social relationships that individuals can
pursue their interests freely within the ideological framework of an altruistic
society. (ibid, 121)

Although the Fabians and the Marxists have different political methods for promoting

freedom, both propose that equality “makes individual freedom more real, promotes the

fulfilment of individual ability and talent, [and] assists social stability”, and they reject

the proposition that reducing inequality will undermine the incentive to work (ibid, 122).

George and Wilding (1985, 125) note that different opinions among these four

perspectives fundamentally influence their positions toward the welfare state, from “open

hostility to apprehensive acceptance to obvious enthusiasm” (ibid). The anti-collectivists

reject the idea of the welfare state; they believe in the traditional sources of welfare, i.e.

the family, the community, and the voluntary agencies (ibid). The reluctant collectivists

disagree: they consider a welfare state to be necessary for the benefit of the individual

and society as a whole. Further, they claim that the traditional system of welfare can work
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hand-in-hand with public welfare (ibid, 126). The Fabians regard the welfare state not

merely as a bridge to soften the rigorous impacts of capitalism, for instance by reducing

inequalities and by promoting economic growth, but also as a facilitator toward a socialist

society (ibid). In contrast, the Marxists accuse the welfare state of strengthening

capitalism (ibid). Although this section shows distinctions among the four approaches of

welfare, it should also be noted that there are also possibilities among them for overlap

(Clarke, Cochrane, and Smart 1987, 14).

Besides these four perspectives, there is one other important approach for this study,

which is usually invisible within the writing of the history of welfare, namely feminism

(Clarke, Cochrane, and Smart 1987, 62). Feminist discourses on welfare are mostly cited

in the context of welfare states, such as in the United Kingdom and the United States.

Therefore this study faces a paucity of literature on welfare and feminism in the context

of developing countries. However difficult it may be, this study attempts to employ a

gender perspective to review the issue of welfare in Indonesia. As Sapiro suggests, “it is

not possible to understand the underlying principles, structure and effects of our social

welfare systems and policies without understanding their relation to gender roles and

gender ideology” (quoted in George and Wilding 1994, 130).

Following is a summary of the history of feminist discourse on the development of the

welfare state in Britain. This will show how a gendered (feminist) approach to social

welfare differs from the mainstream approaches summarised above, and provide

instructive comparison with the approach to welfare in Indonesia.
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At the beginning of the twentieth century, the feminist movement focused on the areas of

health, education, and employment (Clarke, Cochrane, and Smart 1987, 62). According to

Clarke, Cochrane and Smart, the most important contribution of feminism in the early

development of the British welfare state was its claim that the poverty of women and

women’s health problems required a different perspective from that of the poverty of men

or of the family as a whole (1987, 62). Feminist analysis focused on the power structure

between husband and wife, and identified that there was unequal access to resources

between men and women.

While the mainstream view on marriage during this period was that marriage was a legal

institution that would protect women and children, feminists argued that this institution

led to the subordination of women and their dependence on men, including in an

economic sense. Feminists believed that poverty and health problems were not solely

caused by low income, and that the institution of marriage was the intervening factor

(ibid, 63). Accordingly, they suggested that women and children needed protection within

the marriage system.

Although feminists were united in their concern about poverty and the welfare of women

and children, in reality, feminist views on the welfare sphere were very diverse. For

instance, there were different opinions about the issue of child endowment or family

allowances (ibid, 64). There were feminist groups which supported the idea, and others

who rejected that proposal. There were also feminists who agreed with the principle but

disagreed that the services should be provided to all (ibid). A practical manifestation of
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feminist concern in the area of welfare which was implemented in Britain was the

provision of allowances to mothers who raised children. The idea was that the benefits

would allow mothers’ economic independence during the nurturing period (ibid, 69).

In brief, there were two main axes of disagreement among feminists in this period: one

related to women’s independence, and feminists were arrayed along a continuum from

paternalism to independence; the other related to the responsibility for children, with

feminists situated along a continuum from collectivism to individualism (ibid, 65). The

paternalists worked for the benefit of women; however, they were also accused of having

policies that disadvantaged women. For instance, in their demand for family allowances,

the paternalists were suspected of having an agenda to keep women at home, so that

women could continuously provide “child supply” for the interests of the nation (ibid).

The independents, by contrast, pursued freedom for women, both freedom of choice and

freedom of security. In keeping with this approach, the collectivists demanded

opportunities for women to join the labour market. At the practical level, the collectivists

suggested the establishment of child-care facilities. The individualists, by contrast,

proposed that individual men, rather than an institution, provide more adequately for

individual women within the domestic sphere (ibid). I consider the individualist idea very

vague, and difficult in terms of practical implementation. The ideas of the collectivists are

more likely to be seen in practice nowadays. For example, the existence of child-care in

developed countries like Australia is obvious. This service not only allows women to

participate in the labour market; it also gives women the opportunity to pursue higher

education.
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In terms of the development of feminist discourse in relation to the welfare state, until the

middle of the twentieth century most feminists agreed that women should perform the

roles of wives, mothers, and home makers (ibid, 100). The demands of the feminists

during this period were that those roles should receive greater recognition – they should

be recognised in the same way as men, as breadwinners, for instance by providing

insurance for housewives (ibid).

This conceptualisation of women as wives and mothers faced a challenge in the 1970s,

and the movement was labeled as the “new” feminism (ibid, 145). Besides raising the

issues of women’s and children’s vulnerability in the economic sphere, the new feminism

strongly critiqued marriage, and many rejected the institution (ibid, 146). The key point

that differentiated the new feminism from the earlier feminism was the issue of

patriarchy. The new generation of feminists believed in the theory of universal women’s

oppression, which could be observed in various phenomena such as low pay, lack of

benefits from the state for married women, and inadequate provision of caring facilities

for children, the sick and the elderly (ibid). To sum up, the main message of the new

feminism on welfare was: “whether policy should improve the existing position of

women in the family or whether it should radically alter the sexual division of labour

between men and women” (ibid, 151). During this era, there was also a strong feminist

rejection of the obligation of mothers to raise children; child rearing was perceived as

another form of women’s oppression (Betty Friedan, Juliet Mitchell, and Shulamit

Firestone cited in Bassin, Honey, and Kaplan 1994, 6).
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It is believed that the gendered distribution of work among families, markets,

communities, and state affects women’s access to resources (Charles 2000, 18). Charles

(ibid) shares the opinion of Millar and Glendinning that the allocation of family-

household work to women reduces their access to resources in the labour market and to

state services, even limiting their access to resources such as finances, land and assets.

The unequal share of power to resources ultimately reinforces men’s power over women

(ibid).

Charles further elaborates that the greater involvement of the state in, for example, child

care, will provide more opportunity for women to become economically independent,

thereby reducing their dependency on men (ibid). Charles acknowledges that some

believe that increased state involvement in social reproduction – for example in the

provision of public services such as child care facilities – does not alter the perception of

caring as women’s work. Nevertheless, state provision of child care does show that there

is a shift from the private into the public domain (ibid).

The next section moves to Indonesia and analyses the concepts of social justice and social

welfare embodied within Pancasila. It begins with a short introduction to Pancasila.

Introduction to Pancasila, the Indonesian State Ideology

The word pancasila consists of two Sanskrit words – “panca” (five), and “sila”

(principle) – which together mean five principles. The content of Pancasila as recognised

today is the result of heated debates and continual reinterpretation. The origin of
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Pancasila can be traced to the history of the Indonesian effort to achieve sovereignty from

the colonisation of the Netherlands and Japan, and to establish a new state and a new

nation. This research does not intend to describe the history of the Indonesian struggle to

reach independence, but a brief outline of the background is necessary here.7

During the Japanese occupation from 1942-1945, the occupying government set up a

committee to prepare the transfer of power. The committee, The Investigating Body for

the Preparation for an Independent Indonesia, had the important task of preparing the

blueprint for an independent state of Indonesia. Dr. Rajiman, the chairman of the

committee, raised a crucial question about establishing the new Indonesian nation: “What

is the basis or the foundation of the Indonesian State which we are about to form?”

(Darmaputera 1982, 290).8 This question resulted in conflicting responses from the

members: some perceived that the question was not relevant and too philosophical; in

contrast, others believed that it should be addressed first. However, within these groups

the responses were discordant, with the greatest discord between the proponents of an

Islamic state and the proponents of a secular state (Darmaputera 1982, 290-91).

Soekarno, soon-to-be President of the Republic of Indonesia, outlined his philosophy for

an independent Indonesia (Indonesia merdeka), one which denoted a win-win way out of

the discord. He proposed Pancasila: “Indonesia Merdeka would neither be an Islamic nor

a secular state, but a Pancasila state” (ibid, 292).9 According to Soekarno, Pancasila was

                                                  
7 Bourchier’s thesis (1996) provides a thorough description of the history of Pancasila.
8 See also Bourchier 1997, 159.
9 Soekarno, one of the prominent leaders of the Indonesian nationalist movement, delivered his speech
during the first sitting of the Investigating Body, on June 1, 1945.
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rooted in Indonesian culture and was not something new. In his remarks for a book on

Pancasila, Soekarno noted three basic meanings of Pancasila: “the sublimation of

Indonesia’s unity of soul, … the manifestation of the unity of the Indonesian nation and

territory, and … the Weltanschauung [philosophical foundation] in the Indonesian

nation’s way of life, nationally and internationally” (National Committee 1964, 5).

The freedom and unity of the Indonesian people was Soekarno’s fundamental aim, and

the importance of this to him is reflected in the following statement: “It [Indonesian

independence] was more than a duty. More than a calling. For me it was a - religion”

(cited in Adams 1965, 69). Freedom from the coloniser was considered the “bridge” to

build an independent and prosperous Indonesia: “It is within Indonesia Merdeka that we

shall make our people healthy” (National Committee 1964, 18; emphasis in original).

However, given the vastness of the geographic area of the archipelago and the diversity

of the socio-cultural background, the unification of the Indonesian people was a

tremendously difficult task.

Soekarno’s proposal was serendipitous for the committee, which faced strife, time

pressure, and difficulty in finding a philosophical basis that could be agreed upon by all.

A united philosophical basis would imply that the future state was “all for all”, i.e. that it

belonged to all and that no individual or group interests could defeat its interests

(National Committee 1964, 22). This one basic principle, nationalism, would lead the
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Indonesians to build their new national state (ibid).10 However, Soekarno reminded

people that Indonesian nationalism should not forge chauvinism; on the contrary,

Indonesia should establish and maintain international relationships. This was proposed as

the second principle of Pancasila (ibid, 28). Thirdly, Soekarno proposed representation

and deliberation among representatives as the only way to reach a solution in the best

interests of everyone. He believed that the system would be able to resolve conflicts and

would also provide a fair opportunity for groups to pursue their interests (ibid, 29).

Referring to his statement that freedom and independence were merely a bridge to create

a prosperous nation, Soekarno delineated the fourth principle, that of social well-being.

He explicitly proclaimed, “there shall be no poverty in Indonesia Merdeka” (ibid, 31;

emphasis in original). The final principle was belief in God, but this eventually became

the first principle. Soekarno assured people that the building of Indonesia Merdeka

should proceed based on belief in God; according to him, the practising of religion was

part of the Indonesian heritage. In fact, although the great majority of the Indonesian

population is Moslem, there is a significant minority who practise different religions.

Soekarno compressed the five principles into a core message – gotong royong. Gotong

royong means mutual cooperation and mutual assistance (Feith and Castles 1970, 493).11

The state was a state which was “All for all. … a Gotong-Royong State!” (National

                                                  
10 Soekarno referred to nationalism as the unity of the Indonesian people. In his early political thinking, he
merged three “philosophies” – nationalism, Islam, and Marxism (Soekarno 1970, 36).
11 Bourchier suggests that there were different understandings of gotong royong during the Old and New
Order periods: “‘popular solidarity’ in Sukarno’s usage, but closer to ‘communal mindedness’ in New
Order parlance; a key symbol of indigeneity both radical and conservative collectivists discourse” (1996,
299).
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Committee 1963, 35; emphasis in original). Soekarno described gotong royong as an

ideal way of life for practising the feeling of unity; however, this ideal is obviously not

simple or easy to implement:

gotong-royong portrays one endeavour, one act of service, one task … Let us
complete this … task, this act of service, together. Gotong-royong means toiling
hard together, sweating hard together, a joint struggle to help one another. Acts of
service by all for the interest of all.
The principle of gotong-royong [is working together] between the rich and the
poor, between the Moslem and the Christian, … . (National Committee 1964,
35)12

Soekarno called for a unity of will and collective sacrifice in order to achieve a

prosperous society where food was sufficient and the society lived comfortably and

equally: sama rasa, sama rata – equality of satisfaction, equality of standing (National

Committee 1964, 77 & 83).

In addition to freedom from the coloniser, another fundamental idea of Soekarno’s was

his recognition of the existence and contribution of “wong cilik” (little people) in

Indonesian society. “Little people” here referred to the poor. However, “little people”

were not necessarily without the ownership of the means of production (Bhardwaj 1997,

86; Legge 1972, 72). Soekarno used the term Marhaen to name these “little people”, and

later on, this became known as the concept of Marhaenism. In his inspiring oratory, he

placed emphasis on the significant role of the “little people” in building the new nation.

                                                  
12 Although the notion of gotong royong seems to be axiomatic, in reality it has been interpreted in various
ways across the country. The power relation between the state and the people, and the state’s legitimacy in
mobilising labour, determine the nature of gotong royong in particular regions (Bowen 1986, 556). The
political utilisation of gotong royong also differed between the Old and the New Order regimes. While the
former applied the term to horizontal relationships among functional groups, the latter used it to justify
state interventions in the people’s lives (ibid, 552).
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This is what became our strength, all prepared in the whole of Indonesia, the
small men, whether workers, or farmers, or civil servants, or from the traders and
merchants, the fishermen, the cart drivers, the repair-shop men, … we needed a
spirit of unity. We had to be able to unite, to bring together as one those small
energies, the powers of the workers, … we needed all the powers and energies of
the Indonesian people. (National Committee 1964, 67)13

Despite the strong claims that Pancasila’s values are indeed the values of the Indonesian

people, since its inception Pancasila has been interpreted differently under different

political regimes. The formulation of Pancasila is considered to have sufficient room for

free interpretation and varied approaches; this is argued to be one of its strengths as a

unifier of diversity and resolver of conflict (Darmaputera 1982, 344). Darmaputera

observes that “Although Pancasila was ‘the slogan of the hour’, about which almost

everybody spoke, read in the newspapers and discussed in the public forums, it was by no

means that it could be regarded as meaning the same thing to different people” (1982,

322). Shihab, the Indonesian Foreign Minister during Abdurrahman Wahid’s presidency,

proclaimed a more positive view: Pancasila helps Indonesians who have different

religions and cultural backgrounds to live in harmony.14

However, the space for free interpretation has, in itself, the potential for conflict between

political interests and for utilisation as a political tactic to maintain legitimacy and power.

Democracy during the Old (1945-1965) and New Order (1966-1998) regimes had

different faces; however, both regimes used Pancasila as the strong basis from which to

                                                  
13 Original: “Ini jang mendjadi kekuatan kita, siap diseluruh Indonesia, golongan ketjil, ja buruh, ja tani, ja
pegawai, ja daripada fihak pedagang, ja nelajan, ja kusir, ja tukang bengkel, … Dus, kita perlukan bagi
menangnja gerakan kita satu hikmat persatuan. …Ja, kita harus bisa bersatu, mempersatukan tenaganja jang
ketjil ini, ja tenaganja kaum buruh, … Kita butuhkan segenap tenaga daripada rakjat Indonesia” (Sukarno
1959, 23).
14 See “Indonesia: Pancasila Helps Indonesians Live in Harmony – Shihab Says”, Antara, 19 December
1999.
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legitimise their respective positions.15 Since Indonesian independence in 1945, there have

been significant changes within the Indonesian political system: from liberal democracy

(1950-1959) to guided democracy (1959-1966), followed by democracy á la Pancasila

during the New Order period;16 from a multi-party state to a limit of three parties and

then back to a multi-party state after the reformasi (reform era). These shifts shaped the

lives of Indonesian people significantly, yet as Darmaputera notes “all of [the shifts] have

justified themselves in the name of Pancasila” (1982, 284).17

Despite lively debates on Pancasila during the early years of Indonesia’s independence,

criticisms of Pancasila were not acceptable during the New Order period, when it was

treated as a “sacred” thing.18 The New Order invested an enormous effort in inculcating a

single hegemonic interpretation of Pancasila throughout all levels of the state apparatus

and at the level of individual citizens.19 In 1978, the People’s Consultative Assembly

promulgated Decree No. II, which acted as a Guide to the Enlivening and the

Implementation of Pancasila, commonly known as P-4, as the source of learning the

meaning of Pancasila “properly”.20 Since the fall of Suharto, the era of democratisation

has been under way, and there has been freedom to speak. The debates on Pancasila have

                                                  
15 For details, see Bourchier, 1996.
16 For references see, for example, Khairani (1988) and Schulte Nordholt (1987).
17 Pancasila is still used to legitimise certain political interests in the contemporary period. For example, the
board leaders of the Indonesian Democratic Party of Struggle (PDIP) claimed that the party disagreed with
a proposal to have a direct presidential election, as the system was against Pancasila (Antara, 2002).
18 This phenomenon is officially reflected in government publications; for example, “These are the sacred
values of Pancasila which, as a cultural principle, should always be respected by every Indonesian because
it is now the ideology of the state and the life philosophy of the Indonesian people” (Department of Foreign
Affairs, http://www.dfa-deplu.go.id/background/republic/republic.html (accessed 22 May 2003)).
19 For references, see Darmaputera, 1982 and Bourchier, 1996.
20 There are various translations of P-4. Darmaputera (1982, 313) translates P-4 as A Single Vow in
Fulfilment of the Five-fold Aspiration. Lloyd and Smith (2001, xviii), instead of translating the meaning of
P-4, define P-4 in the glossary of the book as the program of Pancasila indoctrination. For more details see
Morfit (1986, 42).
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re-emerged, and these have been not only about the existence and interpretation of the

first principle, but also about the claim that Pancasila is the state ideology.21

Scholarly writings about Pancasila are extensive; however, the bulk of this work places

more emphasis on the first four principles. The last principle of Pancasila, social justice,

gets a smaller share of the analysis. Soekarno, in his exposition of each sila, provided

considerable explanation of the background and argument for the first four sila; however,

in reference to the last, he said: “Really, what is the need of asking [W]hat is keadilan

sosial, social justice? … in fact everyone already knows in their hearts” (National

Committee 1964, 173). His claim, however, does not appear to be borne out. Although

scholars have not written extensively on the topic, what they have written has been

sufficient to create debates and different interpretations of the principle of social justice.

Soediman Kartohadiprojo even suggested that the term “social justice” should be instead

read as “happiness” (Bourchier 1996, 164).

Since the term “social justice” within Pancasila’s framework leads to different

interpretations, it is necessary to draw its meaning from the input of scholars. The next

section describes and elaborates on the concept of social welfare within the framework of

the social justice principle as stated in Pancasila.

                                                  
21 Among the critics has been Onghokham, an Indonesian historian, who condemns the New Order for
changing the status of Pancasila from a social contract to a state ideology. He affirms that based on the
records of the Investigating Body, the formulation of Pancasila was germane to the preparation process in
setting up a new Indonesian nation. He argues that Pancasila was a political document, not an ideology
(Kompas 2001).
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Social Justice á la Pancasila

Historically, there has been a strong socialist tendency in the Indonesian nation-state,

with an ethos of social democracy and social justice inspiring the struggle for

independence from colonisation. Nationalist leaders such as Soekarno, Hatta (Vice-

President during Soekarno’s presidency) and Sjahrir (Indonesian Socialist Party) and the

Indonesian Communist Party (late 1950s-1965) evinced a strong commitment to social

justice (Feith and Castles, 1970). Mohammad Hatta, one of the Indonesian founding

fathers, stressed the significance of the principle of gotong royong and social justice, and

declared:

We, the Indonesian nation, are running two kinds of revolution, namely: a. … b.
social revolution, to reform our society according to the principle of social justice
and gotong royong. (Italics in original – Widjaja and Swasono 1981, 76)22

Furthermore, Mohammad Hatta stressed that the physical struggle in the war to achieve

independence was less significant than the struggle to develop the nation (pembangunan

negara). The values of gotong royong and social justice as embedded within the

Indonesian culture also complement other ideologies and religions:

Islam is based upon the principle that “all people are equal before Allah”;
Communism argues for “Samarata Samabahagia” or egalitarianism; radical
nationalism calls for “equality of wealth and happiness”; … democratic-socialists
also emphasize social justice. (Magenda 1989, 24)

Soekarno, in his inspiring speeches, clearly showed a strong nationalist-socialist ethos,

calling for gotong-royong and equality: sweat together for the interests of all, no poverty,

                                                  
22 Original: “Kita bangsa Indonesia sedang menyelenggarakan dua macam revolusi yaitu: a. …b. revolusi
sosial, untuk membaharui masyarakat kita menurut dasar keadilan sosial dan gotong royong.”
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everybody should be able to afford all basic needs, with enough food and clothes and

adequate houses to live in:

Social justice is the characteristic of a society that is just and prosperous, happy
for all its members, there are no insults, there is no oppression, there is no
exploitation. … All the people are happy, there are enough clothes, there is
adequate food – “gemah ripah loh djinawi, tata tentrem kerta rahadja” (order,
peace, joyous labour, prosperity, fertility). (National Committee 1964, 174)

However, I agree with Darmaputera’s observation, that a neither-nor approach is heavily

embodied within Pancasila. The “neither-nor” approach can be described as an approach

where nothing is either totally rejected or totally accepted (Darmaputera 1982, 356).23

Whilst a socialist approach was very strong (Mubyarto, an eminent Indonesian

economist, refers to a Pancasila socialist economy), Soekarno rejected the idea of a class

struggle: he believed the “haves” and the “have-nots” must work together to build an

equal society. Mubyarto (1997) shares the same observation; when the state has the

authority to manage crucial and important means of production, private ownership does

not have to be abandoned.

On the other hand, the New Order saw Pancasila equality in a different light. Whilst

Soekarno promoted an egalitarian ethos – “sama rasa, sama rata” – Suharto emphasised

the principles of tolerance and harmony. While the new regime also promised the

elimination of poverty and the equal distribution of the products of development, the

notion of harmony by the acceptance of inequality was also encouraged. The existence of

                                                  
23 Darmaputera (1982, 356) uses the “neither-nor” approach to support his argument for how Pancasila
should be understood, countering the argument made by van der Kroef, who condemns Pancasila on the
basis that its principles are conflicting. For instance, the third principle declares democracy, however the
fifth principle constrains economic democracy.
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poverty was perceived as God’s will, which should be accepted as a reality (Bourchier

1996, 236).24 I argue that Irani’s description of justice is in line with Suharto’s idea: the

justice of desert is more likely to be seen in Suharto’s thinking than in Soekarno’s, since

Soekarno stressed sama rasa sama rata – no one deserves more than another.

The state officials during the New Order explained that the principle of social justice

guaranteed “the equitable spread of welfare to the entire population” (Department of

Foreign Affairs). It implies that “all [the] country’s natural resources and the national

potentials should be utilized for the greatest possible good and happiness of the people”

(ibid). The spirit of protection, however, is not supposed to encourage dependency, and

people should put effort into finding a job and earning a living independently (ibid).

How the New Order interpreted the social justice principles can be further elaborated on

by examining the exposition of P-4. Within P-4, the fifth sila is explained as:

all Indonesian people get fair treatment (perlakuan yang adil) in the areas of law,
politics, economy, society and culture, and defence. (Masodang 1996, 218; my
translation)

This explanation is not adequate by itself; the description of “fair treatment” is still

vague. Another statement that links justice and human rights provides a clearer

                                                  
24 Bourchier quotes a school textbook on Pancasila regarding this notion: “There are all kinds of people in
society. Some are physically normal, some are crippled. Some people are of normal intelligence, some are
sub-normal. Others, on the other hand, are unusually bright or special. Finally, some people are very rich
while others are poor” (Departemen Pendidikan dan Kebudayaan 1986, quoted in Bourchier 1996, 236).
Below the illustration of the disparities, there is a caption: “God has indeed willed [our] different
circumstances” (ibid). Bourchier’s conclusion based on these texts is actually debatable. There is a strong
belief among Indonesians, stemming primarily from religious beliefs, that people must help each other to
eradicate poverty.
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explanation of how the human rights discourse is manifested within each sila; for the

social justice sila it means that:

… [t]he right to have a decent life, property, social security, and occupation with a
fair income and working requirements, health security, and so on, are guaranteed.

Everybody has the right to equal opportunity to earn income and adequate life
security on the socio-economic level, to freedom from exploitation, and to the
right to respect and help each other for the needs of society and the state. (ibid,
129; my translation)

The exposition of social justice within P-4 provides an ideal portrait of a just and

prosperous society. However, it does not clearly point out how this ideal can be achieved

and who should be responsible. Scholars contribute to a more comprehensive

understanding. However, the elaboration of the social justice principle in Indonesia

among Indonesian and foreign scholars is minimal, and such explanations as there are

tend to be very general.25 Dipoyudo, an Indonesian scholar, puts more effort into

explaining social justice á la Pancasila. Mainly, he refers to the general ideas of social

justice as previously described: an equal society where all citizens have the opportunity

for an adequate life, and where the needy receive sufficient assistance (1990, 53).

However, he takes it further, seeing that the implication of this ideal is that there must be

a reciprocal relationship between the state and its citizens: both sides have their rights and

obligations in working toward the achievement of social justice. The state is explicitly

obliged to protect and ensure the prosperity of its people; however, the state has the right

to demand contributions from its citizens. The same logic is applied to citizens. In order

to achieve prosperity, citizens have the right to earn a living and receive an adequate

income. When the income is insufficient, there should be a system to help the needy.
                                                  
25 See Dipoyudo 1990, 53
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This, Dipoyudo argues, is not a moral issue, but is a manifestation of social justice (ibid,

55). On the other hand, citizens have to contribute to the achievement of this common

goal. Furthermore, Dipoyudo quotes Suharto’s statement, that prosperity is not a static

condition, but is dynamic (ibid). Suharto’s expression is in line with Hook’s concept that

social justice undergoes continual change.

Dipoyudo then tries to break down the social justice principle into several points. He

points out firstly that social justice means the protection of human rights, which again is a

broad statement that may have diverse interpretations; secondly, sufficient and affordable

goods and services must be available to fulfil basic necessities. This implies a guarantee

that people get jobs with fair incomes and that there should be a system to assist the

needy (ibid, 56). He further claims that as social justice has been made part of the

foundation of the Indonesian state (dasar negara), development planning should refer to

social justice principles. This implies that people are the centre of development. They are

the agents of development, and at the same time are the objects of that development.

Human exploitation should be avoided and development should result in prosperity.

Dipoyudo quotes Suharto, who condemned development which creates misery as “failed

development” (ibid, 58).
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Exposition of Social Justice within the 1945 Constitution

The next section discusses the articulation of Pancasila ideology within the 1945

Constitution, focusing on articles within the Constitution that deal with social justice.26

There are three relevant articles, namely Articles 33, 34, and 27 (2).

Article 33, consisting of three paragraphs, stipulates that democratic economic policy

should achieve prosperity for the Indonesian people. The first paragraph notes that the

Indonesian economy is built as a collective effort (usaha bersama) based on

kekeluargaan (the family principle). It stresses that the economy is meant to satisfy the

interests of the whole population rather than those of certain groups; in a family, the

income should be beneficial for all family members. The nation and the state are

integrated within the framework of the family principle, and the family is a metaphor for

the state (Parker 2003, 8). In a family, there is a father figure (bapak) who has the power

and authority to lead the family and who knows about the needs of all its members. The

bapak will act and rule to suit the best interest of the family members (ibid). Within this

ideology, it is impossible for conflicts or disputes to emerge because they are one

organism; individuals are “organic parts of the state” (Yamin cited in Bourchier 1996,

79).27 The notion of the family principle within the economic sphere can be identified

within Mohammad Hatta’s proposition. Hatta suggested that cooperatives are the best

                                                  
26 The full text of the 1945 Constitution can be found in the writing of several scholars about Pancasila; for
examples see Wahjono (1982) and Salam (1988).
27 The family principle is greatly influenced by organicist theory, promoted predominantly by Supomo. For
reference see Bourchier (1996) and Parker (2003, 8-9). Parker furthermore notices male dominance within
the family principle; the father has authority over his wife and his children (ibid, 9). Shiraishi (1997, 123-
33) demonstrates how the principle of family has been endorsed through education.
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means to implement Article 33 (Mubyarto 1997, 68), as these financial institutions are

run by the members, from the members, and for the members.

The first paragraph of Article 33 emphasises the principle of fairness and prosperity (adil

dan makmur). The second clause gives authority to the state to manage, protect, and

control production that has a significant impact on people’s lives – for instance, basic

needs, electricity, public transportation, and water supply – in order to make sure that

these are not exploited in the interests of small groups. The same principle applies within

the third clause – the state has the authority to manage natural resources, such as forests

and mining, for the welfare of the people. Management by the state is an attempt to avoid

private control of those crucial areas; private ownership is associated with the

maximisation of profit and is considered a threat to the effort to achieve welfare for all

people (Masondang 1996, 220-21). However, during Suharto’s rule and since the reform

era (especially under IMF conditions), privatisation has been a trend, with local

companies and individuals and foreigners all profiting from Indonesia’s natural resources.

Perwiranegara (1989, 46) affirms that Article 33 constitutes the foundation of the

Indonesian economic structure. However, he recognises that Article 33 might allow

alternative interpretations at the practical level, although the principle itself is not in

question. One obvious example is the debate on the cooperative system as the

manifestation of an economy based on the family principle. Mubyarto (1997) draws

various interpretations of this article from Indonesian economists, such as Wilopo, Emil

Salim, and Widjojo Nitisastro. While Emil Salim claims that the Pancasila economy sits
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between the capitalist and socialist economic systems, Mubyarto disagrees and says that

the economy should not be divided into those two systems: Pancasila economy has its

own nature and so it is not necessary to place it in the middle of a pendulum swing in this

way (ibid, 41). Mubyarto’s proposition is debatable; the modern world has been

dominated by the ideological dichotomy of liberal-capitalist and socialist-communist

economic systems, and therefore in reality the economies of most countries are either

capitalist, socialist, or a mix of both. Therefore, to position Pancasila as completely

independent of these discourses is rather vague and unlikely; however, neither is it

reasonable to claim that Pancasila is totally on one side. Suffice it to say that Pancasila

fits into a mix of the capitalist and socialist economic systems.

The other two articles – Articles 27 and 34 – have not received as much attention as

Article 33. Article 27 guarantees each citizen an occupation and an adequate livelihood,

while Article 34 stipulates that the state has the obligation to take care of neglected

children and the poor. This article is an articulation of the need to bridge the gap between

the poor and the wealthy, and to guarantee equal access to the country’s economy. This

demonstrates that the 1945 Constitution is supportive of social welfare; however, the

exposition is still vague.

Social Justice and the Contemporary Era

Since the reform (reformasi) era began in 1998, Indonesia has been experiencing a

democratisation process, which has involved substantial reform of governance. Reformasi

has wrought substantial changes in Indonesian lives overall. The mass media is
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flourishing, the women’s movement has the opportunity to challenge gender inequity, and

certain political discourses, previously suppressed, can now be expressed. In order to

place more power into the hands of regional and local government, decentralisation has

been enacted by Law No. 22/1999. An important change has been the Amendment to the

1945 Constitution, something that would have been unlikely to happen previously.

Accordingly, this discussion has focused on the realisation of the social justice principle

within the contemporary period.

In order to evaluate the implications of the Amendment to the 1945 Constitution for

social justice and welfare, the next section will elaborate on the changes to the 1945

Constitution, with a broad focus on those sections that relate to social justice, and a

specific focus on social welfare.

The 1945 Constitution has undergone revision since 1999 and the process was

accomplished in 2002 in four steps (MPR RI 2002a, 107-08); however, the Preamble did

not undergo any changes. The Preamble shows that the newly independent state was built

on the understanding that the state would be able to protect the whole nation and its

archipelago, and to create prosperity for all. The five sila of Pancasila are incorporated

into the Preamble, as the foundation upon which to build the nation.

In contrast to the Preamble, the body of the 1945 Constitution contains substantial

revision.28 The pressure put on government to be transparent and to play its role as public

                                                  
28 There are still sixteen chapters, but they have been expanded, and there is considerable change in the
content.
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servant, is stronger here. This point can be seen from Chapter VIII regarding “Monetary

Issues”, for instance. Within the original 1945 Constitution, it was stated that the budget

would be brought down annually; the amended version also states that the budget must be

transparent and must create as much prosperity for the people as possible. This additional

phrase shows that the Amendment of the 1945 Constitution stresses commitment toward

the people and places a high priority on their welfare. Overall, commitment to the people

is much stronger.

Chapters and articles on social justice and welfare within the 1945 Constitution can be

found in Chapter X on Citizenship (Article 27 (2)), Chapter XIII on Education (Articles

31 and 32), and Chapter XIV on Social Welfare (Articles 33 (1-3) and 34). I deliberately

include the education chapter because this thesis aims to analyse the implementation of

social justice and welfare policy in satisfying the basic food and education needs of the

people. Within the Amendment of the 1945 Constitution, additional chapters on social

justice and welfare are Chapter XA on Human Rights (Articles 28A, 28 B (2)), and

Chapter XIV on National Economy and Social Welfare (Articles 33 (1-5) and 34 (1-4).

Four chapters will be summarised here.29

The first chapter to be considered is Chapter X on Citizenship. As previously noted, the

right of citizens to employment and adequate quality of life was secured within Article 27

paragraph 2. The expansion of Chapter X to include a Human Rights section should have

                                                  
29 The text of the Amendment of the 1945 Constitution is available in detikcom website,
http://jkt.detik.com/gudangdata/amandemenuud45/perubahankeempat.shtml.
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significant implications for government policies and programs. Article 28A, Chapter XA,

says:

Each person has the right to live and the right to defend his/her life and
livelihood.30

This article can be interpreted broadly. The escalation of conflict and violence in

Indonesia might be one of the driving factors behind the appearance of this article.

However, it can also be linked with the issue of poverty, which can lead to death in

certain circumstances in Indonesia, and might prevent disadvantaged people from

defending themselves. Secondly, Article 28B (2) stipulates that:

Each child has the right to survive, grow and develop, and the right to be
protected against violence and discrimination.31

This article appears to have adopted key components of the 1989 United Nations

Convention on the Rights of the Child (UNCRC).32 Indonesia ratified this Convention in

1990 and the law of this ratification is Presidential Decree no. 36/1990. Children’s rights’

activists in Indonesia have been demanding that the state implement the Convention

through a higher instrument of law. I consider this adoption a victory for children’s

advocates in Indonesia. The inclusion of three out of the four components of children’s

rights, as mentioned in the UNCRC in the Amendment of the 1945 Constitution, has

considerable implications because the government is required to report on their

                                                  
30 Original: “Setiap orang berhak untuk hidup serta berhak mempertahankan hidup dan kehidupannya.”
31 Original: “Setiap orang berhak atas kelangsungan hidup, tumbuh, dan berkembang serta berhak atas
perlindungan dari kekerasan dan diskriminasi.”
32 The full text of Convention on the Rights of the Child is available on
http://www.unicef.org/crc/fulltext.html
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implementation to the United Nations.33 It is important to understand these rights,

particularly the right to life and growth, which are connected with the issue of welfare.

Children’s right to life is related to the area of health, including aspects such as access to

health facilities and the treatment of illness. When children suffer from inadequate

provisions to support their health – for instance, sufficient nutritious food – then it is

highly likely they will suffer from health problems that may jeopardise their right to life,

especially when health facilities and treatment are inadequate. Therefore, the UNCRC

notes that the state is obligated to, among other things, overcome the problem of infant

and child mortality, ensure the availability of medical assistance and health care, and

combat diseases and malnutrition. One area which has strong links with this research

project is the obligation to ensure the provision of adequate nutritious foods and other

daily necessities such as clean drinking water.

Another important point in the UNCRC is Article 26, which stipulates that the state

should ensure that each child has access to social security. State agencies should maintain

an adequate standard of living to support physical, mental, spiritual, moral, and social

development. In brief, Indonesia should do all that is necessary to protect the life of every

child.

The right of children to education is secured through the UNCRC article guaranteeing the

child’s right to grow. The UNCRC clearly states that primary education is compulsory

                                                  
33 The other component of children’s rights that is not accommodated within the Amendment to the 1945
Constitution is the right to participate, to express their ideas and interests and to contribute to make
decisions according to the level of age or development. For an illustration of the right to participate, refer to
the article “Belajar Demokrasi, Memahami Anak sebagai Subyek Diri” (Learn Democracy, Understand
Children as Subyek), Kompas, 21 July, 2003.
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and should be available and free for all, while for secondary education, the state should

provide financial assistance when it is necessary. There are several other articles which

deal with the right to higher education, and the state should also make efforts to deal with

the quality of education. However, for the purpose of this research project, only the right

to primary education will be assessed.

The UNCRC stipulation of the right to education and the right to life can be found within

the Amendment of the 1945 Constitution. Article 28C (1) states:

Each person has the right to develop him/herself by fulfilling his/her basic needs, has
the right to education and to benefit from science and technology, art and culture, and
thus to improve the quality of his/her life and the welfare of humankind.34

The second paragraph of this article stipulates that each person has the right to develop

him/herself in order to defend his/her right collectively to develop the society, the nation,

and the country.35

In line with the right to contribute to the development of the nation state and to have self-

development, employment is secured within Article 28D (2):

Each person has the right to work and earn payment from the work and to be
treated fairly within the work relationship.36

The other relevant article on welfare is Article 28H, which says:
                                                  
34 Original: “Setiap orang berhak mengembangkan diri melalui pemenuhan kebutuhan dasarnya, berhak
mendapat pendidikan dan memperoleh manfaat dari ilmu pengetahuan dan teknologi, seni dan budaya,
demi meningkatkan kualitas hidupnya dan demi kesejahteraan umat manusia.”
35 Original: “Setiap orang berhak untuk memajukan dirinya dalam memperjuangkan haknya secara kolektif
untuk membangun masyarakat, bangsa, dan negaranya.”
36 Original: “Setiap orang berhak untuk bekerja serta mendapat imbalan dan perlakuan yang adil dan layak
dalam hubungan kerja.”
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(1) Each person has the right to physical and spiritual welfare, to a healthy
environment and has the right to health services.37

(2) Each person has the right to access facilities and special treatment in order to have
the opportunity to reach equity and justice.38

(3) Each person has the right to social security that allows for self-development as a
human being.39

The Amendment of the 1945 Constitution clearly declares that the fulfilment of human

rights is the responsibility of the state that is represented by the government, as

mentioned in Article 28I:

(4) The protection, promotion and fulfilment of human rights are the responsibility of
the state, particularly the government.40

While the previous section compared the original 1945 Constitution and its Amendment,

the following section describes the debates of the Parliamentary Committees during the

amendment process, as reflected in the transcripts of the meetings. The debates during the

amendment process will provide insight into reasoning and arguments that underlie

amended articles of the constitution. In the area of education, additional noteworthy

articles were added to the revised Constitution, articles which emphasised the reciprocal

responsibility of state and society to provide and obtain primary education. Several

important points underpinned the changes (MPR RI 2002a).41 First is the replacement of

the term “pengajaran” with “pendidikan” in the amended version (definitions of these

                                                  
37 Original: “Setiap orang berhak hidup sejahtera lahir dan batin, dan mendapatkan lingkungan hidup yang
baik dan sehat serta berhak memperoleh pelayanan kesehatan.”
38 Original: “Setiap orang berhak mendapat kemudahan dan perlakuan khusus untuk memperoleh
kesempatan dan manfaat yang sama guna mencapai persamaan dan keadilan.”
39 Original: “Setiap orang berhak atas jaminan sosial yang memungkinkan pengembangan dirinya secara
utuh sebagai manusia yang bermartabat.”
40 Original: “Perlindungan, pemajuan, dan pemenuhan hak asasi manusia adalah tanggungjawab negara,
terutama pemerintah.”
41 Information about debates during the Amendment processes was acquired by reviewing the transcripts of
serial meetings by the Committee of the Amendment of the 1945 Constitution (MPR RI 2002a, 20002b and
2002c).
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terms are provided below). The second point is the addition of the terms “hak” (right) and

“wajib” (obligation) within the revised Constitution. Lastly is the inclusion of a proviso

for a certain percentage of the state development budget to be allocated for education.

The reasons underlying the change from pengajaran to pendidikan in the amended

version are unclear. In the dictionary, pengajaran is defined as “instruction, doctrine and

teaching” (Echols and Shadily 1989, 7), while pendidikan is “education” (ibid, 144).42 It

seems that the term pendidikan was considered to have incorporated the term pengajaran,

and there was a move to emphasise that educational institutions are not exclusively to

distribute “knowledge” but also to build the positive character and morals of students:

Pendidikan has a broader meaning because it covers taqwa, akhlak mulia – pious,
good character, or morality, including kecerdasan, intelligence. (MPR RI 2002a,
373; my translation)

On the other hand:

Pengajaran nowadays is not balanced because it stresses “learning to know”, and
ignores “learning to do”, “learning to be”, and “learning to live together”, which
are not given sufficient attention. (ibid, 370; my translation – words in quotation
are in the original)

To conclude, the change aims to stress that education is not only about knowledge; it also

covers how to be a good person.

                                                  
42 Another dictionary says that pengajaran – coming from the word ajar – is “tunjuki agar menjadi tahu,
terampil, pandai” – to show one how to acquire knowledge and skills (Badudu and Zain 1994, 19), while
pendidikan – the root word is didik – means “mengajari seseorang supaya menjadi pandai dan berakhlak
yang baik, to teach people to be clever and be a good person” (ibid, 342).
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The original 1945 Constitution did not stipulate anything about education except the right

(hak) to pengajaran. However, the Amendment states that besides having a right to have

education, every citizen has an obligation (wajib) to attain primary school graduation.

The assumption was that the word wajib has a stronger force than hak. Further, it implies

that the government has the responsibility to fund it, to ensure that every citizen gets their

rights and are able to meet their obligations.

Article 31 on education stipulates that the government should put at least 20% of its

budget into education at the national and regional levels. This article also declares that

education aims to improve the welfare of society using science and technology, while

maintaining religious values.

There were intense debates among the committee members regarding the proposal to

stipulate the percentage of the budget that should be spent on education. Opponents,

including the Ministry of Finance, said that stating an exact figure would create

inflexibility, because it was likely that the government would not be able to provide the

funds (ibid, 370). Proponents, on the other hand, suggested that allocating 20% of the

state budget would demonstrate the state’s political will to prioritise education (ibid,

377), for instance, by providing access to free primary schools and improving the welfare

of teachers (MPR RI 2002b, 59). They believed that the figure would help Indonesia to

improve education significantly. Supporters of this idea claimed that the Constitution

should reflect “values” and “spirit”, and they used this argument to counter their
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opponents who raised the issue of what the implications might be were the government

unable to fulfil the budget’s funding commitment to education (ibid 546-47).

An obvious but crucial proposal regarding the equal distribution of educational

opportunities was raised during the amendment process. The proposal suggested that

equal opportunity is a serious issue in education; those who are better off have more

opportunities to obtain higher education and a good quality of education. In contrast,

those who are poor tend to have less formal education, and that of poor quality (ibid 387).

An illustration given by a member of CINAPS, one of the organisations invited by the

committee to provide feedback about the draft of the Amendment, describes a

government project to build school buildings which ultimately remained unused because

there were no students to attend the school. Although education is free, for those who are

very poor it is simply too expensive to send their children to school, particularly during

the harvest period. I suspect that the respondent referred to the fact that children act in

effect as the labour assets of poor farmers. The reality is that free schooling mostly

benefits those who are better off. This shows the difficulties of “pemerataan” or equal

distribution (ibid). Unfortunately, the proposal on the equality of education did not pass

the process.

I will now turn to a discussion of social welfare, which is part of Chapter XIV on

National Economy and Social Welfare. Articles relevant for this project are Articles 33

and 34. The revised version of Article 33 has five clauses, three of which have been
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discussed in the previous section. This article underwent very intense debates,

particularly over the concepts of the “Pancasila economy” and the “family principle”

(MRP RI 2002a). The debates were not about replacing the family principle and

Pancasila economy, but to add to the principle of “Pancasila economy” in order to make

it compliant with a more universal economic principle. The two terms, “Pancasila

economy” and “family principle” were considered essential; on the one hand they were

thought integral to Indonesian economic identity in facing global capitalism, and on the

other hand they served to accommodate socialism (ibid, 125, 129, 272, 286; MRP RI

2002b, 63).43 Further, the spirit of the family principle was considered to encapsulate the

notion that economic development is for social welfare, not merely for pursuing material

wealth (ibid, 535). The demand was more about providing universal principles of

economy, such as efficiency, sustainable development and “demokrasi ekonomi” –

economic democracy (ibid, 275, 281, 305, 313). The proposal to outline universal

principles of economy was accommodated by a new Article number 33 (4), without any

changes to clauses 1-3, which stipulate the spirit of the Pancasila economy and the family

principle.

Article 34 in the Amendment of the 1945 Constitution has three new verses. While the

original version of this article only stipulated that poor people and neglected children are

the responsibility of the state, the new version emphasises the government’s

responsibility for its people in general and in particular for those who need help:

                                                  
43 It should be noted that there were also questions raised about the meaning of “family principle” and
“democracy economy” in the real economy; the principles were considered to be too broad and to allow
various interpretations (MPR RI 2002a, 301, 303, 313, 326).
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(2) the state must develop a social security system for all, and empower the
disadvantaged.44

(3) the state is responsible for the provision of adequate health facilities and public
amenities.45

Article 34 strongly states a commitment to achieve an evenly distributed welfare. During

the amendment process, the Department of Social Affairs suggested that the last clause

should use the term “social services”, which covers a wider range of services than health

facilities (MPR RI 2002a, 365). Further, they argued that according to Law (Undang-

undang) No. 6/1976, “social welfare” covers religion, education, health, and the specific

conditions of needy people (ibid). The liquidation of the Social Affairs Department was

behind the reason that the draft of the amendment referred to health services and not

social welfare (ibid 380, 398-9).46 This explanation was given to the committee members

by staff of the Social Affairs Department. The proposal to replace health with social

services was not accepted, but unfortunately there is no clear explanation of the reasons.

Article 34 is bound up with Article 27 (2), which states that “each citizen has the right to

have a job and adequate quality of life”. This suggests that there will be guaranteed

employment and guaranteed minimum income. This article about job opportunities and

incomes cannot be separated from the economic policy of the state. Article 33 in Chapter

XIV implies that economic development should be aimed at improving the prosperity of

the people, and gives this commitment to the people. Indonesian economics should be

                                                  
44 Original: “negara mengembangkan sistem jaminan sosial bagi seluruh rakyat dan memberdayakan
masyarakat yang lemah dan tidak mampu sesuai dengan martabat kemanusiaan.”
45 Original: “negara bertanggungjawab atas penyediaan fasilitas pelayanan kesehatan dan fasilitas
pelayanan umum yang layak.”
46 When the Department of Social Affairs was liquidated, the Health Department became responsible for
social welfare, as reflected by its name – the Department of Health and Social Welfare.
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managed based on the principle of ‘kekeluargaan’ (the family principle). Capitalism is

not the spirit of this article. However, as this article is not intended to hinder a free market

and the private sector, it cannot be translated as pure socialism. This article on economic

regulation takes neither a capitalist nor a socialist approach.

To conclude, the Amendment of the 1945 Constitution shows a much stronger

commitment to the fulfilment of human rights, which is reflected in modifications to ten

articles and twenty-four clauses. However, there is also a question about its practicality

and the government’s ability to fulfil the state’s responsibility to implement these

principles. Stronger regulation to ensure the human rights of the Indonesian people has an

important implication for the achievement of people’s welfare in a broad sense. If the

government can implement such regulation, this will result in the improvement of living

standards of Indonesians, at least in terms of basic needs such as food, education, health,

clean water, and employment. The discussions during the amendment process raised the

concept of the “welfare state” (MPR RI 2002a, 560), and referred to welfare states such

as those in Scandinavian countries (ibid, 125).

Conclusion

The exploration of approaches to social justice reveals that equality is a key principle in

the attainment of social justice. This thesis focuses on the issue of social welfare as a part

of social justice, which should be realised for social justice to prevail. The discussion of

social welfare ideology demonstrates that a key point of conflict between four approaches

– those of the anti-collectivists, the reluctant-collectivists, the Fabians, and the Marxists –
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is the principle of equality. I conclude that instead of rejecting this principle, social

welfare should be strongly based upon it.

The delineation of social justice á la Pancasila shows that Pancasila embodies the spirit

of equality, which is fundamental to social justice. Secondly, I conclude that Pancasila

and the 1945 Constitution provide a strong constitutional basis upon which the state

should develop policies to implement social justice. There is a clear commitment that the

state will guarantee the basic needs of all citizens, including access to health services and

education, and that the state will establish equality for all. It is clear that the state is

responsible for overcoming poverty, ensuring that the poor will be able to maintain their

rights, and establishing equal opportunity for all.

The debate about welfare in Indonesia as reflected in the transcript of the amendment

process of the 1945 Constitution was not about the ideology of welfare. The debates were

essentially focused on the practical level, or how to implement the principle of justice to

ensure equal welfare for the entire nation.

The next task is to demonstrate the relevance of social justice within Pancasila and the

1945 Constitution in the reality of the daily lives of the Indonesian people. However, it

should be noted that theory and ideology are not the only factors influencing the

production of policies or programs. According to Clarke, Cochrane, and Smart (1987,

16), policies, in particular, are the product of complex political negotiation and ideologies

are only one part of this. They argue, therefore, that an attempt to see a correspondence
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between theories about welfare and the production of welfare programs would be a

mistake (ibid). This conflicts with the assumption that underpins this study: that state

ideology should be reflected in government programs.

I argue that the argument of these scholars is debatable. In their descriptions of the British

welfare state, they show that theories and ideologies contributed significantly to the

development of British welfare programs. However, it is also recognised that cases of

inconsistency between ideologies, policies, and programs do exist, and that the demands

of realpolitik will intervene between ideology and its implementation.

Chapter Four will describe how the ideology of social justice embedded within Pancasila

and then articulated within the 1945 Constitution is articulated into the Indonesian

government policies and programs of social welfare.



CHAPTER FOUR 
 

Social Welfare Programs In Indonesia 
 

“[T]here shall be no poverty in Indonesia Merdeka” 

(Sukarno’s speech; National Committee 1964, 31) 

 

Chapter Three concluded that the Indonesian state has a very strong philosophical and 

constitutional base from which to implement social justice. This base consists of the 

Pancasila and the 1945 Constitution. A part of the social justice concept, which is 

very broad, is the concept of people’s welfare. The 1945 Constitution guarantees that 

the state will safeguard the fulfilment of people’s basic needs such as food, education, 

and health services. However, these basic needs are only part of what is called social 

welfare. 

 

This chapter discusses the implementation of the Indonesian state’s commitment to 

secure the welfare of its people. A brief section about different approaches to social 

welfare outlines the way in which the Indonesian state approaches this issue. The 

implementation of the state’s commitment at the practical level is then assessed via a 

review of the Social Safety Net programs (SSN). The discussion of SSN describes the 

nature of the programs and the ways in which they have been implemented. There are 

three SSN programs discussed in this chapter: one concerned with food security (OPK 

Beras), one concerned with education (JPS BP), and one that deals with the creation 

of employment (padat karya). 

 

Social welfare in a narrow sense can be referred to as services for the needy, both 

financial and any other form of services. A broader definition is that social welfare 

 119



aims for the fulfilment of the universal needs of the whole population (Romanyshyn 

1971, 3). Elizabeth Wickenden, as cited by Romanyshyn, defines social welfare as 

“including those laws, programs, benefits, and services which assure or strengthen 

provisions for meeting social needs recognised as basic to the well-being of the 

population and the better functioning of the social order” (ibid). Romanyshyn then 

defines social welfare as all social interventions which aim to promote the well-being 

of the whole society and to improve the quality of life. This implies that social welfare 

is not merely concerned with basic necessities such as food, housing, and health, but 

also implies an ongoing effort to improve quality of life.  

 

We have seen that the Amendment to the 1945 Constitution demonstrates a much 

stronger commitment and concern by the state for the welfare of the people than was 

the case in the original Constitution. However, there is still not an established and 

systematised welfare program such as those found in welfare states such as those of 

the Scandinavian nations. Although Romanyshyn (1971, 7) acknowledges that the 

term “welfare state” does not have a single, clear meaning, he refers to Wilensky’s 

work, which defines welfare states as those states whose governments believe that 

minimum standards of life are a political right rather than a charity; such governments 

safeguard access to basic needs such as minimum income, nutrition, health, housing, 

and education, as part of their political commitment to the people. 

 

Approaches to Social Welfare 
 
There are essentially two approaches to social welfare – namely, the residual and 

developmental approaches. The latter is also referred to as the institutional approach 

(ibid, 4). The residual approach implies that social welfare programs are perceived as 
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an emergency intervention, and should be aimed at specific disadvantaged groups. In 

contrast, the developmental or institutional approach holds that social welfare 

programs are regular programs of the state and should be provided to all citizens. 

Scandinavian countries such as Sweden, Norway and Finland are the examples par 

excellence (Suharto 2001). Suharto elaborates another model, known as the minimal 

model. In this model, the budget allocated for social programs is very small, and is 

usually provided in sporadic and temporary schemes. Examples of countries that have 

implemented this model are the Philippines and Sri Lanka (Suharto, 2001). 

 

Although the developmental and residual approaches seem to reflect distinctive 

approaches, in reality it is not a straightforward exercise to group countries into these 

two approaches. For instance, Suharto (2001) refers to the United States as a residual 

welfare country; in contrast, Romanyshyn (1971, 5) says that social welfare programs 

in the United States are both residual and developmental. In the United States, the 

institutional approach is manifested in several programs such as the social insurance 

scheme and the Medicare provision for all citizens (ibid, 8), while the residual 

approach may be seen in programs such as cash assistances for needy families (Born 

et al., 1998), the food stamps program for low-income households (Daponte et al., 

2000), and child support for single mothers (Meyer and Hu, 2000). 

 

Approaches to welfare are reflected in state expenditure on social welfare programs. 

The implementation of the institutional model results in a significant proportion of the 

state expenditure being devoted to social welfare programs; in contrast, the minimal 

model absorbs the lowest budget. However, it is unlikely that we can draw a clear line 

between nations based on their welfare approaches, as demonstrated by the differing 
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opinions of Suharto (2001) and Romanyshyn (1971) with regard to the United States’ 

approach to welfare. This statement is supported by Kwon’s observation (1998) that 

there is a continuous debate over the extent to which state expenditure on social 

welfare programs can be used to categorise states into distinctive groups. 

 

In the case of Indonesia, although the state has a strong philosophical and 

constitutional base, Suharto (2001) asserts that Indonesia does not implement the 

principle of a welfare state. He argues that in Indonesia, social welfare programs are 

too partial and inadequate to achieve a sustainable impact. Furthermore, he speculates 

that the government increasingly focuses attention on economic growth, and actually 

minimises its involvement in social welfare problems. This appears to contradict the 

state ideology and constitution on welfare, as described in Chapter Two. During 

Abdurrahman Wahid’s presidency (1999-2001) this phenomenon was quite obvious 

when the President liquidated the Department of Social Affairs which held the 

responsibility for providing services in social welfare programs. The reason given for 

the abolition was that, in connection with the new spirit of regional autonomy, the 

regional governments, rather than the central government, should be responsible for 

handling social welfare issues (Kompas, 1999d). The President also explained that 

social issues were the community’s responsibility, and that therefore the government 

should not intervene too much, but should function more as a support system 

(Kompas, 1999e). 

 

When Megawati came to power in 2001, the Department of Social Affairs was 

revived. Although the Department has a very strong vision to secure the right of every 

Indonesian citizen to a prosperous life (Departemen Sosial R.I.), breaking down that 
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vision into actual programs is another matter. While the vision reflects a welfare-state 

view that prosperity is the right of all citizens and an institutional or developmental 

position that the government should secure the basic needs of the entire community 

rather than targeting certain groups, the outlined programs represent different views 

and approaches. A charity-based perspective is very much in evidence, as reflected in 

the Department’s statement: 

 
Social welfare programs are prioritised for: 
Vulnerable members of the community, persons, families, or groups of people 
who have difficulty in functioning socially … and are not able to fulfil their 
needs adequately (physically, spiritually, socially). (Departemen Sosial R.I., 
my translation) 

 

Those categorised as “have difficulty in functioning socially” and “not able to fulfil 

their needs” are, among others, delinquent children, street children, disabled children, 

neglected seniors, disabled people, beggars, homeless people, and tuna susila – a term 

which usually refers to those who work in prostitution (ibid). This list of target groups 

delineates a residual and minimalist approach to social welfare programs by the 

Department of Social Affairs in Indonesia. 

  

What the Indonesian government, through its Department of Social Affairs, has 

conducted are social programs to provide social services to certain target groups. 

People who are traditionally or chronically poor are not the focus of the Department’s 

programs. The government also allocates and provides social services for education 

and health. However, subsidised health care and compulsory social security are 

available only for people who work in the formal sector and for those who work as 

government officials (Suharto 2001, 2). 
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While the government provides significant spending on social services such as health 

and education (Sumarto et al. 2001, 4), the community and, I believe, households, 

have to supply their own resources when they face difficult situations – there is no 

established public institution from which families or communities can seek help. In 

brief, the Indonesian people are forced to rely more on the so-called “private support 

system” rather than a “public support system”. What I mean by private support system 

is this: private institutions which can provide services to those who can afford them 

(such as private education insurance) and any system that people can rely on based on 

their social connections – for example, families, neighbours, and friends.  

 

Social Safety Net Programs 

Before the economic crisis in Indonesia in mid-1997, there were few social welfare 

programs. However, in 1998, the Indonesian government launched a comprehensive 

program called Jaring Pengaman Sosial (JPS) or Social Safety Net (SSN). 

 

When Indonesia was hit by the economic crisis, the value of the rupiah, the 

Indonesian currency, fell drastically. Prices increased tremendously, particularly food 

prices, which reached 118% inflation (Sumarto et al. 2001, 2).1 For the eastern part of 

Indonesia, the economic crisis coincided with drought (Daly and Fane 2002, 310). 

The economic crisis was also exacerbated by political crisis. University students 

gathered in Jakarta, supported by many other sectors of society, and urged Suharto to 

step down. During the period of economic and political crisis, mass rioting and other 

violence erupted in many areas throughout the archipelago, particularly in big cities 

                                                 
1 Sumarto et al. (2001, 2) report that the general inflation rate in 1998 was 78%. 
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such as Jakarta. Finally, after more than thirty years in power, Suharto stepped aside 

on 21 May, 1998 (Kompas, 1999b). 

 

The economic crisis had an enormous impact on the lives of the Indonesian people, 

even three years later (Sumarto et al. 2001, 2). The percentage of people living under 

the poverty line climbed to 27.1% of the population in February 1999, compared with 

15.7% in the previous three years (ibid). The increasing numbers of poor people 

created fears that living standards in general would decrease accordingly. 

 

It was within this context that the Social Safety Net (SSN) program was set up. It was 

a response to the economic crisis, designed to prevent a further decline in the welfare 

of the Indonesian people. The funding for SSN programs came from Indonesian 

government revenue and loans provided by various external funding agencies, among 

them the World Bank, the Asian Development Bank, AusAID, and USAID (Sumarto 

et al. 2001, 3). The government then set up the SSN Management Team (Tim 

Pengendali JPS) to monitor the programs. This team was led by the President and 

coordinated by the Ministry of Economics, Finance and Industry. On the other hand, 

external donor agencies also collaborated with independent monitoring units such as 

SMERU (the Social Monitoring and Early Response Unit) and CIMU (the Central 

Independent Monitoring Unit of the Scholarships and Grants Program) (Daly and 

Fane 2002, 315-16). 

  

Although initially the SSN programs were launched as a response to the multi-faceted 

crisis, the programs were actually set up to achieve both short- and long-term 

objectives. SSN programs with short-term goals functioned as crash programs to 
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secure people’s ability to afford basic necessities such as food, health, and education 

services. Various crash programs aimed to prevent a further decline of prosperity due 

to the economic crisis. Long-term programs were designed as recovery programs to 

develop economically productive activities that would allow the Indonesian people to 

return to their level of viability before the economic crisis (Hatmadji and Mursitama 

2003, 267). 

 

Observing these short- and long-term objectives, it is clear that SSN programs 

focused on people’s “welfare”, and included interventions that Romanyshyn refers to 

as the “treatment and prevention of social problems” (1971, 3). Furthermore, as SSN 

was an attempt to generate economically productive activities, it can be seen as a 

contribution to what Romanyshyn refers to as “the development of human resources” 

and “the improvement in the quality of life” (ibid). I use this description to draw the 

connection between the concepts of social justice and social welfare and the Social 

Safety Net programs. Although it is true that there have been many studies conducted 

on SSN programs, most of the research tends to study the programs per se, as opposed 

to placing them in the context of the broad concept of social welfare. However, there 

is some variation from this pattern; for instance, the work done by Daly and Fane 

points to the function of SSN programs as anti-poverty programs (2002). 

 

Sumodiningrat, the Deputy Head of the Economic Section in Bappenas (National 

Planning Board), describes SSN in a more nebulous way. Sumodiningrat said that 

SSN was designed both as a response to the crisis (1999, 101) and a long-term 

program aimed at achieving more sustainable economic development and equal 

distribution of the benefits of this growth – pertumbuhan dan pemerataan (ibid, 62). 
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This description probably reflects what the government’s perception of SSN. For 

instance, the President said that SSN was “aimed at integrating special development 

programmes to overcome poverty, disparity and backwardness” (Hadmadji and 

Mursitama 2003, 266).2 This shows the ambitious nature of SSN programs on the one 

hand, and, on the other hand, enforces the ambiguity of the scope of SSN programs. 

Sumodiningrat even refers to IDT programs (Inpres Desa Tertinggal) as being part of 

SSN programs (ibid, 123).3

 

It seems that there are problems with the definition of SSN programs. Sumodiningrat 

(1999, 123) uses several different terms, classifying SSN programs into JPS “klasik”  

– classic SSN – and JPS “disempurnakan” or JPS “Plus” – perfected SSN or SSN 

Plus (ibid; quotation marks are in the original). While classic SSN refers to the short-

term programs explained above, SSN Plus are the long-term programs. Provision and 

assistance provided within the SSN Plus are followed up with productive economic 

activities. In short, SSN Plus aims to have a more sustainable and longer-term impact 

than that of classical SSN. An example of SSN Plus is the IDT program (ibid). 

However, this example is confounding: IDT is part of the regular and continuous 

development program and started in 1993, whereas SSN is basically a response to the 

economic crisis of 1998. This case demonstrates the lack of clarity in SSN definitions. 

 

SSN Beneficiaries 

As a response to the economic crisis, SSN targets mainly poor people and poor areas. 

Its aims are not only to cover those who were either poor or chronically poor before 
                                                 
2 The President delivered his speech in front of the DPR (House of Representatives) on 15 August 1998 
(Hatmadji and Mursitama 2003, 266). 
3 IDT is a national program in Indonesia, begun in 1993, to eradicate poverty. This program is directed 
to poor villages throughout the country. Each IDT village receives a block grant to generate 
economically productive activities in the village (Mubyarto, cited in Soedjono 1995, 41). 
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the crisis, but also those who became poor as a result of the, and those who, while not 

impoverished, were nonetheless adversely affected (Hatmadji and Mursitama 2003, 

268). Basically, SSN programs use data from the National Family Planning 

Coordinating Board (BKKBN) relating to family welfare levels. There are four 

classifications, and SSN programs focus mainly on the two lowest, namely the pre-

prosperous (pra-sejahtera) and prosperous family-1 (pra-sejahtera 1) categories.4

 

Classification of SSN Programs 

The SSN program can be broadly categorised into four areas: food security, 

employment creation, social protection, and development and support for small and 

medium enterprises.5 Food security programs aim to secure the availability of staple 

foods, that is, rice, at an affordable price. Employment creation programs aim to 

provide work opportunities through labour-intensive projects, to reduce 

unemployment and ultimately enable the unemployed to afford basic needs. The 

social protection program ensures the availability of basic health services and access 

to education. Lastly, the support for enterprises aims to encourage the development of 

small and medium enterprises, and to strengthen co-operatives (Hatmadji and 

Mursitama 2003, 267-68). 

 

Within these SSN programs there are many interventions; however Hatmadji and 

Mursitama suggest that these can be classified into two types of SSN programs – core 

                                                 
4 The indicators for pre-prosperous families are failure to meet any of the following five criteria: first, 
practising religious duties; secondly, eating at least twice per day; thirdly, having different sets of 
work, school, and home clothes for all family members; fourthly, the largest floor area is not made of 
dirt; and lastly, able to access medical health treatments and contraception (Sumarto et al. 2001, 10). 
The other classifications are prosperous family-II and prosperous family-III. 
5 This categorisation has been widely cited by scholars – among others, Hatmadji and Mursitama 
(2003), Strauss et al. (2004), and Sumodiningrat (1999), who quote the information provided by 
Bappenas (The National Planning Board). 
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and supporting programs (2003, 269). Programs which form SSN-core are “Rice 

Special Market Operation” (OPK Beras, or operasi pasar khusus), hereafter referred 

to as OPK Beras, a food security program, “Social Security in Health” (JPS BK, 

bidang kesehatan) and “Social Security in Education” (JPS BP, bidang pendidikan), 

hereafter referred to as JPS BP, both social protection programs, and “Labour 

Intensive” programs (padat karya) under the employment creation category. 

Examples of interventions categorised as supporting SSN in the category of food 

security programs include government-generated programs such as those providing 

seeds for cultivation and chickens for farming, and a program for developing public 

fishponds (Hatmadji and Mursitama 2003, 270).6

 

This chapter focuses on three SSN core programs, namely OPK Beras (the food 

security program), JPS BP (the social protection programs, particularly education), 

and padat karya (employment creation). There will be a discussion of the SSN 

schemes, their implementation, monitoring and reporting, and evaluation of the 

selected programs. Food security can be seen to represent practical needs and relates 

to survival issues. The availability of food is essential and fulfilment of the need for 

food cannot wait. Education is considered a more strategic need, and is perceived to 

be one of the best long-term ways to eradicate poverty. Employment creation can be 

perceived as representing what Sumodiningrat refers to as SSN Plus: this scheme is 

expected to boost productive economic activities that will contribute to the financial 

independence of families. 

 

                                                 
6 For more details about supporting SSN programs, see Hamadji and Mursitama (2003, 291). 
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SSN Food Security Programs: OPK Beras 

Rice Policy 
 
The OPK Beras was the core of the SSN food security program. Beras (rice) is the 

main staple food for most Indonesians. Therefore rice has a very important value 

compared to other staple foods such as maize and cassava. Mears (1981, 53) found 

that in the first two periods of Repelita (1969–79) rice supplied around 70% of the 

starchy staple calories.7 In the 1980s, rice was the source for more than 50% of 

calories and protein consumed. Mears predicted that increased incomes would raise 

the demand for rice as the main source of energy. 

 

Besides functioning as a major source of energy, rice also has a social value. Mears 

suggests that people perceive the ability to consume rice as being connected with a 

family’s economic status. Although in Repelita III (1979-84) the Government made a 

policy to diversify staple foods to cope with the rice deficit, Mears suggested that in 

the meantime rice was still the favourite. Parker (1978, 5) shares this view, noting that 

“A Javanese considers that [s/he] has not eaten if [s/he] has not eaten rice during the 

day”. For the Javanese, rice is the most important crop and for some it is the main 

source of income (ibid, 4). For Javanese, only when they can satisfy their rice needs 

do they consider themselves as “cukupan” or having “sufficient” (ibid). Statistical 

data support this social phenomenon in Java, particularly in rural areas: every 10% 

increase in expenditure involved a 7.4% increase in rice expenditure (Timmer, as 

quoted by Parker 1978, 5). The latest data on per capita consumption of cereals and 

tubers show that rice is still the favourite choice of staple food. The consumption of 

                                                 
7 Repelita is a Five Year Planning Period. Repelita I started in 1969. 
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rice per capita in 2002 was 100.46 kg. compared to 4.06 kg. of maize and 1.25 kg. of 

others (Agriculture Department of Indonesia). 

 

Accordingly, it is understandable that the government puts a lot of attention and effort 

into ensuring rice availability and self-sufficiency.8 The legitimacy of the Indonesian 

government was determined partly by its capacity to secure the food stock, 

particularly rice, at an affordable price (Forum 2002, 11).9 History shows that any 

disturbance to the rice stock and price will create political, social, and economic 

instability. Rice price increases are usually followed by increases in the price of other 

daily needs, along with social disruption such as riots and increased tension within the 

society, and this situation can lead to political chaos (Forum 2002, 11). This 

background explains the serious efforts of successive Indonesian governments to 

ensure food security, especially of rice. The government has established institutions to 

maintain rice stock and price stability, and has also made a significant investment in 

order to attain self-sufficiency in rice. 

 

A brief description of the rice policy that was set up by the government of Indonesia, 

in particular during the New Order period, is provided to show the very strategic 

value of rice in Indonesia and the considerable efforts of the government to achieve 

rice self-sufficiency. In order to attain this goal, the government installed the 

BIMAS/INMAS (Bimbingan Massal or Mass Guidance/Intensifikasi Massal or Mass 

Intensification) program that was in the beginning focused on rice and then expanded 

                                                 
8 Parker (1978) summarises the history of rice policy in Indonesia to achieve self-sufficiency, from the 
colonial period to the New Order period. 
9 Parker’s analysis of Indonesian state documents such as The Guidelines of State Policy and The First 
Five-Year Development Plan concurs with this assessment: the legitimacy of the New Order depended 
on its performance of economic development, and the government made agriculture its top priority 
(1978, 10). 
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to other staple foods (Sjahrir 1986, 88).10 The aim was to attain food self-

sufficiency.11

 

The BIMAS/INMAS program has three core components: the deployment of modern 

technology for farming (commonly known as Panca Usaha Tani or the Five 

Endeavours of Farming), a price policy for agricultural inputs and agriculture 

production, and credit and infrastructure support (Kompas, 2002). Panca Usaha Tani 

consisted of proper soil preparation, proper irrigation, use of High Yielding Varieties, 

use of fertiliser, and use of pesticides (Parker 1978, 14-15). 

 

Improved seed, pesticide, and fertiliser were provided by the BIMAS program, 

supported by cheap credit delivered by BRI (Indonesian People’s Bank). The credit 

scheme was excluded from the INMAS scheme (Sjahrir 1986, 89). Besides providing 

cheap credit, the government also subsidized fertiliser and seeds, allowing farmers to 

enjoy cheaper farming inputs (Kompas 2002). The Agricultural Extension Service 

gave mass guidance on the usage of modern inputs and the technology of farming. In 

order to supply the demand for agricultural inputs, the government put enormous 

effort into ensuring the availability of inputs. For example, in order to maintain 

fertiliser supply the government developed a fertiliser network through PUSRI (Pupuk 

Sriwijaya or Sriwijaya Fertiliser).12 Although the mechanism of fertiliser supply still 

met criticism, in general the government was able to supply sufficient fertiliser 

(Mears 1981, 95). Other support systems that significantly contributed to self-

                                                 
10 Sjahrir did an analysis of Indonesian public policy on basic needs, including food availability, and 
centred his analysis on rice policy. According to Sjahrir, the policy to attain rice self-sufficiency 
instead of food self-sufficiency was based more on political considerations than economic reasons 
(1986, 95). 
11 For historical development of BIMAS/INMAS program, refer to Parker, 1978. 
12 For details about the efforts undertaken by the government to ensure fertiliser supply, refer to Mears 
(1981).  
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sufficiency in rice were improved irrigation facilities, marketing, and processing 

(Parker 1978, 15). Besides facilities to boost farm production, the government also 

provided infrastructure support for the post-harvesting period, such as storage 

facilities (ibid, 24). 

 

The floor and ceiling prices policy for paddy guaranteed the stability of paddy prices, 

thus motivating farmers to increase production (Kompas 2002; Parker 1978, 15). An 

institution that has an important role in this function is BULOG (Government Food 

Board). The main function of BULOG is to stabilise rice prices through maintaining 

the farmers’ floor price, while on the other hand maintaining a stable price for 

consumers (Parker 1978, 20; Sjahrir 1986, 21). Another role for BULOG is to supply 

rice to military officers and civil servants in lieu of salary. To be able to perform these 

tasks, BULOG has to maintain the national rice stock (Parker 1978, 22). 

 

The integration of BIMAS/INMAS and BULOG has helped farmers to significantly 

increase the production of rice and other foods such as corn and cassava (Sjahrir 

1986, 21). By 1985, Indonesia had reached rice self-sufficiency (ibid, Kompas 2002), 

but by the end of that decade was importing rice again, a practice it continues to the 

present. Sjahrir was also pessimistic about how the food policy in Indonesia would be 

able to overcome the issue of persistent poverty. Persistent poverty is related to 

landlessness and the nature of the BIMAS program was that landless farmers were not 

allowed to participate in the program. This went hand in hand with the fact that it was 

not possible to increase the area of farmland, in Java in particular (ibid). 

 

 

 133



OPK Beras 

OPK Beras provided subsidised rice for the poor, i.e. those who fell under the 

category of pre-prosperous and prosperous family-1 (Strauss et al. 2004, 318). The 

institution responsible for distributing the rice was Dolog (BULOG’s operating agent) 

through its bureaucratic chain to the district level (Hatmadji and Mursitama 2003, 

274).13 Sub-Dolog then distributed the rice to village officials, and they in turn 

distributed it to the heads of sub-villages who mobilised the distribution directly to the 

beneficiaries.14

 

Targeted beneficiaries for OPK Beras were identified according to BKKBN data on 

families under the categories of pre-prosperous and prosperous family-1. However, it 

has been suggested that BKKBN data are inaccurate and unreliable, contributing to 

the complication of the implementation of SSN programs (Hatmadji and Mursitama, 

2003; Olken et al. 2001, iii). Hatmadji and Mursitama attest that there were different 

concepts used by the BKKBN and SSN programs to determine targeted beneficiaries. 

While BKKBN data were based on a concept of “welfare”, the SSN program was 

based on a concept of “poverty” (ibid, 273). While the concept of “poverty” focuses 

on the fulfilment of basic needs, such as the frequency of meals per day and calories 

consumed, “welfare” includes other indicators such as frequency of worship in the 

mosque, church, or other religious institution (ibid). 

 

This discrepancy resulted in poor identification of targeted beneficiaries. This 

inaccuracy was proven by a 1999 survey that showed that the number of targeted 

beneficiaries using BKKBN indicators was around 15-20% higher than the number 
                                                 
13 See also Daly and Fane (2002). 
14 In practice, there were variations in distribution – in some areas, village staff had to collect the rice 
from sub-district offices (Olken et al. 2001, ii). 
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indicated by the SSN program (ibid). Although this finding related to the SSN health 

program, the result may suggest the same situation occurred in other SSN programs. 

 

In the initial year, 1998, recipients of OPK Beras were eligible to buy 10 kg. of rice at 

Rp. 1,000 per kg; thus they were given a subsidy of over Rp. 2,000 per kg. (Olken et 

al. 2001, ii; Sumarto et al. 2001, 7). This meant that they had to have Rp. 10,000 

(around A$ 2) cash in hand to afford this quota of subsidised rice. Evaluation by Tim 

Pengendali JPS shows that this amount was affordable for the recipients of the 

program (Hatmadji and Mursitama 2003, 280). In the next fiscal year, the government 

increased the quota to 20 kg. per month for each targeted household, ruling that 10 kg. 

per month was insufficient. This meant that the beneficiaries had to pay Rp. 20,000 at 

each delivery. This required the poor families to have more cash in hand, and this 

impeded poor households from being able to afford the full amount of subsidised rice. 

Several reports found that the percentage of families who were able to afford 20 kg. of 

rice was very low, both in urban and rural areas (ibid; Daly and Fane 2002, 312). Tim 

Pengendali JPS found that only 6% of the targeted population could purchase the full 

amount of subsidised rice (Hatmadji and Mursitama 2003, 280).  

 

SSN Education Programs (JPS BP) 

During the period of the New Order, Indonesia showed remarkable progress in many 

aspects of development: an impressive economic growth of 7% annually, improved 

health status indicated by decreasing maternal and infant mortality rates, and 
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increased school enrolment rates. In the beginning of the 1980s, the gross enrolment 

ratio in primary school exceeded 100% (Jones and Hagul 2001, 209).15

 

Despite this significant achievement, Indonesia has been struggling to improve school 

enrolment rates at higher levels of education. For instance, although gross enrolment 

rates at primary school level had reached 100% in 1992/93, the percentage of students 

graduating from primary school was only about 70% (ibid). A table from the Ministry 

of National Education, cited in Jones and Hagul (2001, 208), shows the trend of 

school enrolment in primary and junior high school in Indonesia.16 It is true that 

within a decade (1984/85–1995/96), the number of students enrolled in primary 

school increased each year. However, the percentage of students reaching Grades 3 

and 6 declined significantly in each year within the decade. When the data are broken 

down into provinces, it can be seen that there were areas where completion rates for 

primary school education were only about 50% (Jones and Hagul 2001, 210). 

 

This phenomenon was alarming for a government which aimed to achieve a universal 

nine years of basic education.17 The smooth and universal transition from primary to 

junior high school was an important step in achieving this goal (Hartono and Ehrmann 

2003, 185). In order to achieve the nine-year education objective, the government had 

made a large investment, building new classrooms and recruiting new teachers, and 

had focused its educational policy upon this effort (ibid). A review from the World 

Bank in 1997/98 (ibid, 186) made a very positive assessment: a strong commitment to 

                                                 
15 The ratio exceeded 100% because over-aged students were included in the primary school age group 
of 7-12 years (Jones and Hagul 2001, 209). 
16 See Appendix H, Table 1 for the continuation rates for primary and secondary school in Indonesia in 
1984/85- 1995/96. 
17 In 1984, the Indonesian government launched a program making six years of primary schooling 
compulsory, and then expanded the program in 1994 to nine years of universal basic education – wajib 
belajar sembilan tahun (Supriadi 2000, 4). 
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achieving the nine-year universal basic education, pro-poor policies, and a lessening 

gap of gender differentials. However, it should be noted that there was criticism, and 

the review highlighted weaknesses that needed to be overcome – for instance, the 

poor curriculum, insufficient training for teachers, and the quantity and quality of the 

textbooks (ibid, 187). These factors are very important for improving the quality of 

education in Indonesia. 

 

The above data demonstrate that equality of educational opportunity is a serious issue 

in Indonesia. Jones and Hagul (2001, 210) observe that, unsurprisingly, there is a 

negative correlation between financial capacity, both at household and national levels, 

and school drop-out rates. When a family’s income decreases, the number of children 

leaving formal education is likely to increase. When the government faces financial 

constraints in supporting development expenditure, including education, the drop-out 

rate will be higher. When Indonesia experienced the oil-price slump and drought in 

1986-87, there was a significant drop in school enrolments that can partly be 

explained by the cutting of public expenditure. At this time, decreasing subsidies 

forced schools to introduce higher school fees, while at the same time families 

suffered from decreasing household incomes (ibid, 210-11). Mason reports that school 

fees for junior high school increased by 50% in 1987 and 1989 (ibid, 211). This 

situation made it more difficult for the poor to keep their children at school. The 

enrolment rate recovered in the 1990s, when economic conditions improved (ibid, 

212). 

 

The education background of parents also influences enrolment rates: there is a 

positive correlation between the level of parents’ education and enrolment rates, and 

 137



this correlation is stronger for higher education (Jones and Hagul 2001, 212). Poor 

families tend to have both low income and low educational background; together 

these mean that children of poor families do not usually enjoy educational 

opportunities equal to those of children from better-off families. In addition, poor 

families face constraints with regard to the quality of schooling, and their children are 

likely to go to schools of lower quality (ibid). 

 

These two factors are exacerbated by other difficulties faced by children coming from 

poor families (Sweeting and Muchlisoh cited in Jones and Hagul 2001, 213). For 

instance, poor children are forced to earn additional income for their families and 

suffer from poor nutrition, which affects their ability to concentrate and absorb 

information from lessons. This, in combination with inadequate health treatment, 

makes them likely to be frequently absent from school, ultimately leading to poor 

school performance. In my working experience, I observed that poor pupils also have 

a higher frequency of absence, as they have to contribute to household tasks such as 

taking care of younger siblings and doing daily domestic work when their parents are 

at work. In addition, facilities for learning or studying at home are usually poor or 

non-existent. Electricity, books, stationery, and a desk are luxury items for the poor. 

Moreover when parents themselves have lower educational achievements, it is 

difficult for them to assist and encourage their children to undertake self-learning at 

home. It is therefore understandable that the habits of reading and doing homework 

are not commonly practised among poor families, particularly in rural areas. 

 

When the economic crisis hit Indonesia, there was a deep concern that it would 

exacerbate educational problems which pre-dated the economic crisis. Jones and 
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Hagul (2001, 213) indicate that the economic crisis was a crucial factor in decreasing 

school enrolment rates and slowing down the rate at which the government targeted 

increases in the enrolment rate. The proportion of primary school graduates 

continuing to lower secondary school declined sharply in the fiscal year 1996/97 and 

its aftermath (ibid, 211). It is said that this was a factor behind the decision of the 

government to delay the target for achieving nine years’ compulsory schooling from 

2004 to 2009 (ibid). Assessments then done by the government and international 

institutions to project further impacts of the crisis concluded that a rapidly worsening 

situation, such as massive drop-out rates, could be expected (ibid, 216). It was within 

this context that the Jaring Pengaman Sosial Bidang Pendidikan (JPS BP) or SSN 

Education Programs were set up (ibid, 216). 

 

The SSN education programs, hereafter referred as JPS BP (Jaring Pengaman Sosial 

Bidang Pendidikan), provide scholarships for needy students in primary to tertiary 

education levels, and DBO (Dana Bantuan Operasional or Operational Assistance 

Funds (OAF), hereafter referred as DBO) for needy primary schools up to targeted 

universities (Hatmadji and Mursitama 2003, 270). The scholarships’ targeted 

coverage was 6%, 17% and 10% (of students in primary, junior and high school 

respectively) (Akhmadi et al. 2003, ii). The DBO programs targeted 60% of primary 

to secondary schools nationally (ibid). Within the education programs, targeted 

students of JPS BP were eligible to receive monthly financial assistance: Rp. 10,000 

for elementary school students (SD), Rp. 20,000 for junior high school students 

(SMP), and Rp. 25,000 for high school students (SMA). Similarly, in poor areas, SD, 

SMP, and SMA were eligible for annual block grants of Rp. 2 million, Rp. 4 million 

and Rp. 10 million, respectively (Daly and Fane 2002, 312). The funds aimed to help 
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the schools continue running their services when monetary contributions from the 

students declined during the economic crisis. The schools were able to allocate the 

funds for routine necessities such as purchasing books, materials and minor 

renovations (ibid). 

 

This discussion focuses on student scholarships provided by JPS BP, particularly in 

primary and lower secondary schools, rather than the block grants distributed to 

educational institutions. The original design of the student scholarship project was to 

distribute the funds through post offices which then disbursed the funding directly to 

the beneficiaries. However, the lack of post office apparatus to administer the bulk of 

administration work altered the project design. It appears that the beneficiaries of the 

scholarship programs also faced difficulties in finding out how to obtain the money 

from the post offices, particularly when they lived at a distance. To visit a post office 

required additional costs for transportation, and when the families were not used to 

doing administrative tasks, they may not have had enough confidence to come and 

withdraw the money by themselves.18

 

Therefore, although originally the beneficiaries were expected to withdraw the funds 

from the post office by themselves, it became common practice to authorise school 

representatives such as principals to act on behalf of the beneficiaries and collect the 

funds from the post offices. The schools would then manage the distribution of funds 

to the beneficiaries. This system allowed the schools to make decisions about the 

allocation of funds which were not necessarily in line with the perceived needs of the 

students or the objectives of the program. Giving authority to the schools to make 
                                                 
18 In East Lombok I witnessed that it was a common practice for villagers to use the paid services of 
“calo” who withdraw money from banks for them; usually the money was sent by their relatives who 
worked as migrant workers in places such as Malaysia and the Middle East. 
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decisions on behalf of the students opened up opportunities for corruption. For 

instance, Tim Pengendali JPS reported that some schools charged for their services in 

managing the scholarship by deducting an “administration fee” from the funds 

(Hatmadji and Mursitama 2003, 279). 

 

As a tentative conclusion, the management of scholarships by the schools entailed 

more weaknesses than advantages. Although this system enhanced the speed of 

disbursement of funds and thereby helped to avoid disruption in school attendance 

(Hatmadji and Mursitama 2003, 279), it reduced the opportunity for empowering the 

students and the families to be responsible and to make decisions in managing the 

funds by themselves, and even for allowing and encouraging them to do simple things 

such as travelling to and dealing with post offices. Also significant here are issues of 

corruption and discrepancies between the needs and priorities of the families and the 

schools.  

 

Another system practised by the schools was to allocate the funds to be managed to 

the students’ families. Ideally this system would provide more benefits because the 

family could allocate the funds according to the students’ needs. However, in some 

cases it was found that when the families faced cash shortages, they used the 

scholarship funds to purchase food (Hatmadji and Mursitama 2003, 279). It is also 

possible that in a situation where levels of educational awareness are low, families 

might allocate the funds for non-educational necessities which are not necessarily 

related to the issue of survival. 
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SSN Employment Creation: Padat Karya 

In 1998, the Central Bureau of Statistics (BPS) together with the World Bank and the 

Ford Foundation conducted a national rapid assessment to get a countrywide 

overview of the impact of the crisis on people’s lives, including employment and 

food, as well as social security issues such as education and access to health services. 

The survey was conducted in more than 4000 kecamatan (sub-districts). The results 

showed that in general the economic crisis hit the urban areas more severely than the 

rural, particularly in relation to employment (Wetterberg, Sumarto, and Pritchett 

1999, 146). However, with regard to education, rural areas suffered more than urban 

areas (ibid, 147). It is assumed that in the rural areas there were more chronically poor 

than newly poor, and that it was more likely for the former group to withdraw their 

children from school when the crisis hit the country. In urban areas, however, where it 

is more difficult to find work, withdrawing children from school would not benefit 

family income (ibid, 149-50). Among five problems listed – unemployment, finding 

staple food, loss of income, dropping out of school, and reduction in health services – 

unemployment was perceived to be the most severe impact of the crisis, both in urban 

and rural areas, although it was worse in urban areas. 

 

While Wetterberg, Sumarto, and Pritchett conducted a countrywide survey, Hardjono 

undertook a more detailed assessment in twenty-two hamlets in West Java (Hardjono 

1999), where she re-interviewed 455 households. Respondents had been interviewed 

previously, in 1997, before the economic crisis hit the country, and the second 

interview took place in 1999. It was hypothesised that a study with the same 

respondents conducted before and after the crisis might give a clearer picture of what 

the impact had been upon the families. 
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Hardjono’s study placed emphasis on the issue of unemployment. Her study shows 

that the economic crisis severely affected employment opportunities in the 

community: people lost jobs, competition for employment became fierce, incomes 

decreased sharply, and small businesses and petty traders were adversely impacted 

due to a substantial decrease in individual purchasing power. The study revealed that 

one survival strategy employed was to sell property, such as jewellery, furniture, and 

equipment, in order to buy food and maintain the children’s education (Hardjono 

1999, iii). 

 

It is important to obtain a more detailed overview of how the crisis influenced 

employment in the farming sector, because the focus of this thesis is people in rural 

areas and their occupation is usually farming. Hardjono describes how the crisis 

caused changes in farming employment, and these were related to the collapse of 

activities or business in other sectors. Hardjono claims that employment in farming 

activities did not decrease overall; however, as there were more people looking for 

jobs than before, people worked fewer hours (ibid, 3). There were several reasons for 

this, among them the fact that farmers tended to employ family members, and that 

those who previously had better jobs lost their jobs due to the crisis, went back to the 

villages and performed work on their land that used to be done by employing others. 

 

Besides fewer job opportunities, there was also a change in the pattern of payment. 

Although nominally payments were higher than before, the rise was insufficient to 

accommodate the rise in the cost of living. While previously payment was made via a 

combination of cash and food (usually rice), after the crisis employers tended to pay 

by cash only, due to the fact that the cost of rice had increased significantly (ibid). 
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Secondly, farmers who owned land preferred to use a leasing system rather than 

cultivating the land by themselves. By using this system, the landlords could avoid the 

risk of cultivation, and transfer all of the risk to the tenants. Particularly when the 

price of agricultural inputs such as fertiliser rose, farmers were forced to reduce their 

usage of expensive inputs. In this case, landless farmers who rented lands for farming 

were in a more precarious situation: they had to undertake all risks, pay more for more 

expensive agricultural inputs, and at the same time face the situation that the price of 

gabah (paddy) was not compatible with the increased price of agricultural inputs 

(ibid, 3).19

 

The sectors of society who suffered most were women and senior citizens. The elderly 

tended to lose farm labourer work because with increasing competition employers 

preferred to hire younger people who had more energy and capacity to do work of 

such a physical nature (ibid, 6). Job opportunities were fewer for women than for 

men, because women were allocated very limited activities in farming (ibid). Female 

farmers who used the system of “nyeblok” (a traditional insurance system wherein a 

woman who plants, and in some cases weeds, a plot without payment, enjoys an 

exclusive right to harvest the crop) would always get a share of the rice after the 

harvest. However, the amount was very small, insufficient to meet household needs, 

                                                 
19 Since the economic crisis, the rice policy of the Indonesian government has been changed, in 
particular due to IMF pressure (Himpunan Alumni IPB). New food policies have been set up, namely 
the withdrawal of subsidised fertiliser, the liberalisation of fertiliser trade (previously monopolised by 
Pusri), and the  liberalisation of rice trade (previously monopolised by BULOG). In addition, the status 
of BULOG has been changed to Perum (Perusahaan Umum, state-link company), a change which 
implies that BULOG will be a profit-oriented institution, instead of merely providing social services. 
The first and second policies caused significant increase of agricultural input. On the other hand, due to 
the liberalisation of rice trade, the local farmers have to compete with imported rice, which tends to 
have cheaper price and better quality. Pressure from the IMF not to tax imported rice meant that this 
rice was relatively cheap (ibid). For other references regarding the implication of the new rice policy, 
refer to Kompas (2004c) and Sinar Harapan (2003). 
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and there was also limited opportunity to join these patronage systems in the first 

place (ibid, 6-7). 

 

Overall, Hardjono’s study shows that during the crisis unemployment affected women 

more than men. Responses indicated that while only 1% of men were unemployed, 

there was 25% unemployment for women; before the crisis the percentage of female 

unemployment was 19% (ibid, 13). However, Hardjono herself casts doubt upon these 

findings (ibid, 12), suspecting that the sociolinguistic gender construction that labels 

men as breadwinners influenced the way respondents answered the questions about 

unemployment. All respondents expressed the belief that men were supposed to work, 

while women tended to conceptualise their own duties as not being “work” in the 

same sense, describing themselves as simply being housewives. Hardjono suggests 

that respondents tended to say that the husbands worked as farm labourers and that the 

wives did not work, but were simply housewives. Hardjono’s suggestion is supported 

by the fact that it was very difficult to measure a person’s working hours unless these 

were regular, as for factory-workers. Therefore, Hardjono explains, there was the 

possibility that women might spend as much time in work as their male counterparts 

in farm labouring, but they considered it as “not working”. 

 

Hardjono’s portrayal of how the economic crisis adversely impacted on employment 

opportunities in the twenty-two hamlets surveyed can be used as a benchmark to 

understand a similar situation faced in other areas, although local and cultural 

contexts will give different specificities. To help those who lost jobs, the government 

established an employment creation scheme as part of social safety net programs. 
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Employment creation schemes had two components – labour-intensive projects (padat 

karya) and support for establishing and sustaining activities that are economically 

productive (Strauss et al. 2004, 316). Padat karya was designed to assist those who 

became unemployed, by creating labour-intensive projects to enable the unemployed 

to meet their needs. This scheme was mainly targeted at low-skilled workers (Daly 

and Fane 2002, 314). The main targets of the padat karya program were those who 

lived in urban areas and those who lived in rural areas who had suffered from failed 

harvests (Suryahadi, Suharso and Sumarto 1999, 12). There were four types of 

programs: redesigning ongoing projects into labour intensive projects; providing 

funds for community projects in poor areas that would employ the locals; creating 

new labour-intensive projects managed by certain departments; and establishing “food 

for work” activities (ibid, 12-13; Sumarto, Suryahadi, and Widyanti 2001, 8). In 

general, the beneficiaries of padat karya schemes worked to repair or build public 

infrastructure (Daly and Fane 2002, 314). 

 

The second type was support that was executed through PDMKE20 in the form of 

community projects, or regional empowerment to overcome the effects of the 

economic crisis – such as the improvement of local infrastructure and injection of 

funds into the community. The basic purpose of this program was similar to that of 

the padat karya program – namely, to ensure that the poor remained able to afford 

their needs through job creation and business development (Strauss et al. 2004, 319). 

The activities were similar to those of padat karya, mostly related to improving public 

infrastructure; the difference was that while the community determined PDMKE 

projects, padat karya projects were determined through a top-down process (ibid). 

                                                 
20 Pemberdayaan Daerah dalam Mengatasi Dampak Krisis Ekonomi (Regional Empowerment to 
Overcome the Effect of the Economic Crisis). 
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Besides construction projects, PDMDKE had a component for community revolving 

funds. Within this scheme a community – at the village level – would get a certain 

amount of funds, being a minimum of Rp. 10 million per village (ibid, 320).21 The 

community would then establish a revolving credit fund for its community members. 

 

Job Creation Scheme: Padat Karya 

In the initial stage, job creation programs had various schemes and involved different 

departments. There were schemes for urban and rural people, for women, forestry 

projects, irrigation, and road projects (Daly and Fane 2002, 314). This wide range of 

activities and lack of coordination among respective departments resulted in the poor 

performance of the program, particularly in determining the areas and individual 

beneficiaries (Sumarto, Suryahadi and Widyanti 2001, 11). These various schemes 

were then integrated into two programs: the Public Works Sector Padat Karya 

Program and the Special Initiative for Unemployed Women (Sumarto, Suryahadi, and 

Widyanti 2001, 8). This made the employment creation scheme the only core SSN 

program that had a specific program for women. Under the padat karya schemes there 

were various projects – for instance, repairing roads, which was the most common 

activity, building irrigation systems, cultivating unused land, and others (ibid, 23). 

 

While the beneficiaries of the other SSN programs were identified by the level of 

family welfare according to BKKBN lists, there were no fixed guidelines for the 

selection of the beneficiaries of the padat karya program. In practice, this process 

took place via self-selection (ibid, 11). Those who were willing to work in padat 

karya projects could participate. People who worked for the padat karya program 

                                                 
21 Exchange rate used for the purpose of this study is A$ 1 = Rp. 5,000. 
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would be paid according to a minimum wage. This payment, in fact, was significantly 

lower than the average wage paid in the local open market. Daly and Fane quoted 

Sumarto, Suryahadi, and Widyanti in noting that the wage for construction workers 

was 54% less than the average wage and 4% less for crop workers (2002, 322). The 

purpose of this low payment, according to Sumarto, Suryahadi, and Widyanti, was to 

ensure that the jobs would be accessed by those who were really in need – the poor 

and the unemployed (2001, 12). It seems that there was an expectation that the low 

payment was a working mechanism for selecting the beneficiaries. 

 

Several studies reviewing the implementation of the padat karya program found that 

this program experienced both under-coverage and mis-targeting, as found in other 

SSN programs. A survey that covered a six-month period of padat karya 

implementation (August 1998 to February 1999) revealed that the program coverage 

across districts varied from below 10% to higher than 20% (ibid, 24). However, only 

11% of districts had program coverage among the poor of more than 20%; most of the 

districts had coverage among the poor of less than 10%. This finding suggests that 

overall the program did not sufficiently cover the poor. 

 

Hardjono shares this view: construction projects under the PDMDKE scheme were 

considered the least successful SSN scheme (1999, iii). The beneficiaries of the 

projects were not exclusively the poor or unemployed. Most of them came from 

families with middle-income households (ibid, 22). Those who were close to the 

decision-makers had more chance to get involved in the projects. The most vulnerable 

– women and the elderly – were in fact missed by the projects, as they were not 

allowed to participate (ibid, 23). 
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The same study observes that mis-targeting occurred within the padat karya program, 

although the degree varied across districts (ibid, 25). There were districts with high 

performance in targeting the poor and these districts restricted the program 

exclusively to the poor; on the other hand, there were districts where all participants 

were not from poor households. However, the number of districts that fell within the 

latter category was significantly higher than the number in the former category (ibid). 

 

There were several reasons why people did not participate in the padat karya program 

(ibid, 24-25). However, Hardjono’s study did not clearly explain whether the rich 

were included as respondents. If the respondents were mixed – that is, if they included 

both the poor and the more affluent – it is not surprising that some respondents 

claimed they did not join the program because they did not need the program. On the 

contrary, 15% of respondents said that they had been registered as beneficiaries, but 

finally were not involved by the program implementers. The biggest portion – 59% – 

said that they did not know about the program. It is indisputable that this program 

performed poorly because of poor dissemination of information to the public. 

 

Although the padat karya program was meant to sustain the purchasing power of low-

income households and unemployed persons, the income earned from the projects was 

very small. 

 

Evaluation of SSN Programs 

This section summarises various reports that evaluate the SSN programs. The 

evaluation is divided into several sections: dissemination of information to the public, 
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implementation of the SSN programs, monitoring and reporting activities, and the 

achieved results.  

 

Disseminating Information to the Public 

Prior to the implementation stage, the government conducted programs to disseminate 

information to the public about SSN programs. It was expected that the public would 

be aware of the programs, and would eventually have control over their 

implementation. The dissemination of information was educate the targeted 

beneficiaries about their rights, with a view to them then utilising the knowledge 

gained to pursue those rights. 

 

However, generally, the dissemination of information about SSN programs to the 

public was inadequate for most SSN programs (Hatmadji and Mursitama 2003, 275-

77). At the village level, the dissemination of information to the public was integrated 

into regular activities such as weekly village meetings. Public attendance at these 

meetings is often very low, and this is particularly the case for the poor, who are the 

intended target of SSN; the attendance of poor women at regular village meetings also 

tends to be very low, in some cases even non-existent.  

 

Lack of understanding about SSN programs caused problems in the implementation 

stages, generating misunderstanding and confusion among both the agents at the 

forefront of the drive and the public in general. The understanding of SSN programs 

by the community as a whole, rather than just among the beneficiaries, was essential 

in order to avoid any jealousy and social disintegration. This would also help to 

ensure that the programs were implemented in a way that met the needs of people, and 

 150



that their aims were clearly understood by all the community. For instance, the 

absence of education about OPK Beras created a misperception that the distributed 

rice was “free rice”. Hatmadji and Mursitama claim that the dissemination of 

information to the public about OPK Beras was very inadequate (Hatmadji and 

Mursitama 2003, 277). Another example of poor information dissemination was the 

PDMDKE program: the revolving funds were perceived as grants and the public was 

not aware that the funds were on a “loan” basis. Therefore this program struggled to 

meet the objectives to generate continuous cycles of revolving funds and to reach a 

wider range of recipients. 

 

These deficiencies in educating the public might have stemmed from the fact that the 

government was not ready to implement the SSN programs (ibid, 270). For instance, 

within the health programs, the implementers themselves did not have a clear 

understanding about the health cards or kartu sehat (ibid, 276). Health cards were 

provided to targeted poor families who were able to use the card to get benefits in 

accessing free and cheaper health services. When the implementers themselves did 

not understand the mechanism of the health card, they were not able to provide 

adequate information to the beneficiaries, nor encourage them to use it. This situation, 

I suggest, contributed to the under-utilisation of the health cards. 

 

Public information about SSN education programs was reportedly superior to 

information about other SSN programs. Hatmadji and Mursitama (2003, 276) note 

that although information was not adequately disseminated among the general public, 

it was at least disseminated well among the implementers and the beneficiaries. 

According to Hatmadji and Mursitama (2003, 277), the implementers of these 
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programs restricted their explanations about the program to the beneficiaries, and this 

resulted in limited public awareness. The same thing happened in the case of DBO 

programs: those who were involved in managing the funds understood the programs, 

while those who were not involved did not have adequate information about them 

(ibid). This observation was shared by Tim Pengendali JPS, which found that almost 

all (99.62%) of the scholarship beneficiaries knew about the programs but non- 

beneficiaries were unaware of them (ibid). 

 

Implementation 

Various reports confirm that the implementation of SSN programs was complicated 

and took place in diverse ways, despite the fact that the government had published 

technical and implementation guidelines for each scheme. Two major problems in the 

SSN programs were the targeting of potential beneficiaries and the distribution of 

services, and there was widespread mis-targeting coupled with generally insufficient 

coverage by the programs (Sumarto et al. 2001, 1). This section elaborates on the 

implementation of OPK Beras, JPS BP, and the padat karya-PDMDKE program. 

 

OPK Beras 

Reports evaluating the implementation of OPK Beras were concerned with two main 

areas: firstly, the decision to distribute the rice evenly among the communities versus 

exclusively to the poor, and secondly the price of rice per kilogram. Generally, the 

practice of even distribution was more common than that of focusing on the poor. 

Various studies discuss the reasons given to justify this decision, which obviously was 

a deviation from the original program brief. 
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A study by SMERU found that distribution schemes varied significantly among 

villages (Olken et al., 2001). This study also found that different reasons lay behind 

decisions made by village officials in distributing OPK Beras (Olken et al., 2001). 

Although this study was conducted in five villages in Java, the findings are probably 

relevant for other Indonesian villages, both in Java and outside Java, but this does not 

preclude the possibility of there being other contributing factors specific to local 

context. The SMERU study suggested that the distribution of OPK Beras could be 

classified into three groups: rice distribution that was well targeted to poor families, 

rice that was distributed evenly to all families, and rice that was for sale to anybody 

who could afford it (ibid, ii). 

 

There were three important points underlying variation in the rice distribution scheme 

– economic conditions, political context, and geographical location of the villages 

(Olken et al. 2001, iii). The poorer the villages, the more difficult it was to avoid even 

distribution, as it was more difficult to draw a line between the poor families and 

wealthier families. As mentioned before, BKKBN lists of poor families were 

considered inadequate, and this drove villagers to generate their own criteria and 

select their own targeted poor families. Secondly, poor families faced cash shortages 

which prevented them obtaining the maximum amount of rice for which they were 

eligible, since the selling of rice was done on a cash-and-carry basis (ibid). 

 

The specifics of the political context mean that a more complex analysis is necessary, 

particularly in the case where findings are generalised. Olken et al. conclude that in 

their research areas, the political background – namely the leadership periods of 

village heads, the educational level of the village heads, and the communication style 
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of the village heads with their communities – had more influence than the economic 

conditions in the village. The longer the period of leadership and the higher the 

education of the village heads, the more the distribution of rice focused on the poor. 

The more public meetings were conducted, the more pressure the village heads 

experienced to allocate the rice evenly (ibid, iii). However, it seems that these factors 

operated differently from village to village, and therefore it is not valid to generalise 

the findings. Learning from these findings, it is more reasonable to conclude that the 

distribution of OPK Beras relied heavily on the personal background and interests of 

village leaders. 

 

The geographical location of the village where the OPK Beras was distributed 

determined the operational cost which had to be paid by the villages because, in 

general, operational costs were either not provided for, or were insufficiently provided 

for, by the government. The more remote the villages, the greater the cost to deliver 

the rice. Similar problems applied within each village – the more remote the sub-

villages, the higher the transportation cost. The transportation cost would in turn 

influence the price of rice, and this ultimately had an impact on the capacity of the 

poor to afford the rice. The price varied between Rp, 1,000 and Rp. 1,500 per kg. 

(Olken et al., 2001). 

 

Because there were many factors that shaped the pattern of rice distribution, there was 

a strong possibility that the objective of the program to help the poor might not be 

successfully achieved. There were three critical areas – the recipients, prices, and the 

quota of rice per family. As to the first, various reports suggest that the recipients 

were not exclusively the poor. The phenomenon of even distribution of rice to all 
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families in an area clearly supports this claim. One sub-hamlet (RT) leader even said 

that the instruction from the village head was that the rice had to be sold and that the 

RT leaders had to deposit the money with the village head:22  

 
To whom the rice was to be sold, or at what price, was a secondary 
consideration …One RT head reported never even having been told that the 
rice was intended for poor families. … more [of] rice ended up being 
consumed by richer families in this RT than by poorer families. (Olken et al. 
2001, 5-6) 

 

Olken et al. claim that the way the rice was distributed depended heavily on the 

“personal” qualities of the RT leaders (ibid, 6). 

 

In the second critical area of price, the original price was set at Rp. 1,000/kg. 

However, this was not uniformly implemented and, as noted, the price of rice varied. 

In some areas, the distributors set different prices for the wealthy and the poor; some 

used fixed prices; and there were places where the leaders distributed the rice for free 

to a small number of the poorest families. In some areas, the price was 50% more than 

the set price (ibid). Poor families faced difficulties affording even the basic price, and 

therefore their purchasing declined accordingly when this basic price was raised. This 

situation supports the claim that OPK Beras, to a certain degree, mis-targeted its 

intended recipients. 

 

The quota of rice received per family also varied. Olken et al. report a variation of 4 

to 10  kg. of rice per family, as opposed to 10 and then 20 kg. of rice per family in the 

original design of the program. Tim Pengendali JPS, cited in Hatmadji and Mursitama 

(2003, 280), found that in December 1999 and January 2000, only 6% of the OPK 
                                                 
22 RT or Rukun Tetangga is a neighbourhood association comprising around 30-70 households 
(Bianpoen 2000, 156). 
 

 155



Beras beneficiaries purchased the amount of 20 kg. of rice. Within the same period, 

LP3ES found that the percentage of OPK Beras beneficiaries who received the full 

amount of 20 kg. of rice was considerably higher in rural areas, about 20%; the rest 

received on average 11 kg. of rice monthly (ibid). While the percentage of those who 

bought the full amount of rice was higher in rural areas, CEFFNAS found that the 

average amount of rice received monthly in urban areas was higher, at 13.3 kilograms 

(ibid). Various reports confirm that not only the poor consumed the subsidised rice. In 

several cases, the wealthier families bought the rice, while the poor, who were eligible 

to receive rice, did not. For example, in one village it was found that many families 

were not able to afford the maximum quota of rice – 10 kg. – and there were families 

who could not purchase even a smaller quota of 5 kg. (Olken et al. 2001, 4). In this 

case, more affluent families had opportunities to buy the rice that the poor were 

unable to afford. 

 

The value of gotong royong – working together to accomplish a certain task – has 

been used to justify the decision to distribute the rice evenly (Hatmadji and 

Mursitama 2003, 274). The demand was that the subsidised rice project should be 

treated in the same way as other projects which required community members to 

contribute to their accomplishment. Interestingly, a study conducted by SMERU 

revealed that the existence of gotong royong practices in a village did not necessarily 

lead to the even distribution of subsidised rice (Olken et al. 2001, 13). This study 

compared two villages, both with high levels of gotong royong practices: one village 

distributed the OPK Beras evenly to all community members, while the other 

concentrated the rice on the poor. 
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My discussion with two government officers in East Lombok (in separate places and 

different times) raised an interesting question to be elaborated further. According to 

the officers, OPK Beras created social problems such as jealousy, and it became the 

burden of the front-line agents to deal with such problems. They believed that in their 

community, the poor could still manage to survive without the subsidised rice. They 

even suggested that OPK Beras be terminated, because it served the interests of the 

government rather than the community – in getting rid of the stock of rice that 

previously was delivered to military officers and civil servants. These days, the 

government provides a cash allowance rather than rice to government and military 

officers. These concerns, however, were in contrast to informal information I 

collected from sources such as taxi and horse-cart drivers in Lombok. These people 

gave positive feedback about the OPK Beras, and felt that the subsidised rice was 

very beneficial for them. 

 

JPS BP 

The aim of JPS BP basically was to prevent massive drop-outs from school, to ensure 

that enrolled children were not threatened with having to withdraw due to financial 

constraints caused by the economic crisis. Therefore, family financial background was 

the crucial factor in determining eligibility (Hatmadji and Mursitama 2003, 273). The 

focus of this program implies that this program did not intend to assist those who had 

already dropped out of school before the crisis. 

 

The selection process for JPS BP beneficiaries is provided in detail by Supriadi (2000, 

43-44). The number of beneficiaries or quota of JPS BP programs at the regency 

(kabupaten) level was set up by the Project Committee at the national level (Proyek 
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Pusat), and Regency Committees then determined quotas for the sub-district 

(kecamatan) level. Although all Regency Committees had to follow guidelines and 

forms provided by the national-level Proyek Pusat, in reality there was variation in 

the sources of information used by the committees. When it came to identifying 

schools and students who would be the beneficiaries of the programs, Regency 

Committees worked with sub-district committees and individual schools to identify 

beneficiaries. For DBO and scholarships at primary-school level, identification of 

beneficiaries was made by sub-district committees in collaboration with schools. The 

decisions were then distributed to all schools, regardless of whether or not they were 

beneficiaries of the project. This mechanism aimed to encourage transparency and to 

disseminate information to the public. 

 

In spite of the huge amount of funding allocated for JPS BP – US$390 million over 

three years (Jones and Hagul 2001, 221) – the program’s coverage was not able to 

accommodate all needs. Achievement of objectives was strongest at the primary-

school level, because at this level the program only aimed to cover 6% of the students, 

and was limited to those attending Grades 4, 5, and 6 (ibid, 223). In junior high school 

the target coverage was 17% and 10% for senior high school (ibid, 222). 

 

However, as children from poor families tend to be concentrated in primary school, 

only a small percentage could be assisted (ibid, 221). The chance for poor children to 

continue their education decreases at higher levels of education; by contrast, the 

scholarship coverage increased at higher levels of education. Jones and Hagul 

estimate that if the selection of beneficiaries was done adequately, all poor students at 

secondary school would get the benefit (ibid). Jones and Hagul make this calculation 
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based on an assessment that only 10% of secondary students are from the lowest 

expenditure quintile (ibid). 

 

The implementation of scholarship programs in fact resulted in under-coverage of 

targeted beneficiaries, both of primary school students and of high school students, 

with under-coverage levels being higher at secondary level (Jones and Hagul 2001, 

221). An SSN survey in 1999 showed that in the lower secondary school, just under 

half of the targeted students received the scholarship, and fewer than 4% of targeted 

students in upper secondary school received scholarships (ibid). 

 

The next serious issue with regards to the distribution of scholarships is what Jones 

and Hagul (2001, 223) refer to as ‘slippage’. A proportion of the funding went to non-

poor students. An SSN Survey in 1999 revealed, for instance, that almost 20% of the 

scholarship beneficiaries were those whose incomes were from the highest two 

quintiles; this ‘slippage’ phenomenon is supported by 41% of recipients who said that 

they did not experience difficulties in paying school fees (ibid). However, Jones and 

Hagul suggest that this statement might be based on the grounds that those 

respondents received scholarships and this reduced their financial burdens, allowing 

them to give such a response. 

 

The degree of ‘slippage’ increased at higher levels of education. In primary school, 

almost a quarter of the scholarships went to students from the two lowest expenditure 

quintiles; however, the proportion decreased to 58% and 42% at the junior and high 

school levels respectively (ibid, 224). According to Jones and Hagul, the fact that the 

number of poor students attending higher levels of education is less than at lower 
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levels made it more difficult to allocate scholarships to those students who were 

genuinely poor, as those who were not the poorest would also benefit from the 

program. They concluded, “In this sense, the scholarships program is regressive” 

(ibid, 225). Jones and Hagul also touch on the issue of jealousy aroused by the 

scholarship program (ibid, 227); however, there is insufficient information regarding 

this issue. 

 

Despite weaknesses inherent within the SSN scholarship program, the SMERU and 

CIMU studies suggested that this program has contributed markedly to maintaining 

school enrolment rates. This belief was stated by, among others, teachers, students, 

and parents who were interviewed (ibid, 226). Block grants have assisted schools in 

not raising school fees, which in turn, has helped parents keep their children at school 

(ibid). Besides having a significant impact on enrolment rates, the program was 

influential in a range of ways in promoting the importance of education and 

supporting the income of poor families (ibid, 227). 

 

Padat Karya Program 
 
Reports on the implementation of the padat karya program show that this program 

was also implemented in various ways. The performance among regions was diverse, 

as seen in indications that while some regions delivered the program exclusively for 

the poor, this was not the case in others. An assessment of the padat karya scheme for 

the period of August 1998 to February 1999 (Sumarto, Suryahadi, and Widyanti 2001, 

25) reveals that there was a significant number of districts whose padat karya 

participants were all from non-poor families. In contrast, the number of districts that 

exclusively implemented the padat karya project among the poor was much smaller. 
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Thus, similar to OPK Beras and the scholarship program, padat karya also 

experienced under-coverage and mis-targeting (ibid, 24). While the identification of 

beneficiaries of OPK Beras and the scholarship programs was carried out according to 

the welfare of individual families, as measured by BKKBN criteria, the padat karya 

scheme used the system of geographic targeting rather than individual targeting (ibid, 

11). At the time that the targeted areas were being determined, there were no specific 

guidelines for selecting beneficiaries. Those who were willing to participate could 

join the program. It was assumed that the low wage provided by the program would 

be a natural mechanism for the selection of eligible participants, namely the poor and 

the unemployed. However, this mechanism clearly was not effective in excluding 

those who were not poor from receiving the benefit of the program (ibid, 24). On the 

other hand, it was found that it was often the poor who were left behind. For instance, 

because of a lack of communication between the poor and the decision-makers or the 

front-line agents of implementation, the location of the project was often problematic. 

In one study, 2% said that they did not participate because the location was too far 

from their homes (ibid, 25). Sumarto, Suryahadi, and Widyanti condemned the project 

because the participation of non-poor families was so significant (2001, 24). 

 

A similar weakness was the minimal amount of benefit, and this stemmed from two 

factors. Firstly, as described in the previous padat karya section, the wages paid were 

lower than average wages. Secondly, the working hours were minimal – within a six-

month period, the participants worked for twenty-seven days, or 4.5 days per month 

on average (ibid, 24). 
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From a gender perspective, it is clear that the padat karya program did not give equal 

opportunity to women. Although women’s employment was more severely affected 

by the economic crisis than men’s, it was men who benefited most from the padat 

karya program (Hardjono 1999). A survey by SMERU found that men utterly 

dominated the padat karya program: 81% of the participants were men and only 19% 

were women (Sumarto, Suryahadi and Widyanti 2001, 23). The scheme did not take 

into account the fact that construction is the major type of padat karya activity and 

construction work is typically construed as being “male work”. Ultimately, it was 

evident that the padat karya program excluded women, who, in fact, were the main 

victims of the unemployment wrought by the financial crisis. 

 

The Program of Special Initiative for Unemployed Women (SIWU) aimed to balance 

the fact that women had less opportunity to benefit from the employment creation 

scheme (UNESCAP 2003, 45). The program aimed to reach 70,000 poor women who 

were unemployed. Conceptually, the program applied the bottom-up approach: the 

local committee would submit a project proposal and the committee would then select 

beneficiaries of the program in their area (ibid). According to Wee, the SIWU scheme 

was launched in 1999 by the State Minister for the Role of Women, Tutty Alawiyah, 

in response to heavy criticism of the gender inequality embedded within the SSN 

programs (2001, 12). At this stage, the Ministry for the Role of Women collaborated 

with the Department of Public Works by allocating 15% of the budget for the public 

works sector to the SIWU scheme (ibid). Unfortunately, to the best of my knowledge, 

there is no study or report that addresses in detail the implementation of this project. 
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Overall, SSN programs did not exclusively benefit the poor and unemployed. 

Sumarto, Suryahadi and Widyanti (2001, 46) found that 21% of families belonging to 

the top income quintile (i.e. the richest people) benefited from SSN programs. Some 

of them even received benefits from more than one program (ibid, 47). Although the 

percentage was small (less than 2%), this shows the poor performance of the SSN 

program as a pro-poor program. On the other hand, an appalling 32% of households in 

the poorest quintile missed out on the entire SSN scheme. 

 
 
Monitoring 

There is variation in monitoring quality among the SSN programs; however, generally 

the performance of monitoring and reporting is rather inadequate. This is partly due to 

lack of human resources and lack of knowledge of how to perform the tasks. Another 

factor is the unavailability of budget allocations to support monitoring and reporting 

tasks (Hatmadji and Mursitama 2003, 282). The other possibility, I suspect, is the 

absence of consequences for poor performance. Regardless of poor and inadequate 

reporting, and unfavourable reports such as that by Sumarto, Suryahadi, and Widyanti 

(2001), SSN programs have continued to be implemented. Tim Pengendali JPS stated 

that monitoring and reporting were conducted only as formalities (ibid). This means 

that those reports that were made did not reflect the real conditions on the ground. For 

OPK Beras, Tim Pengendali JPS asserted that monitoring was never conducted. The 

only information available about OPK Beras was quantitative: the amount of rice 

distributed and the number of families who received it. There has not been sufficient 

effort to solicit qualitative evaluation of the programs (ibid). However, independent 

studies are able to provide some information. The study by Olken et al., for instance, 

investigated more personal aspects, such as how people feel about the program: 
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“Though I benefited from receiving the cheap rice, it didn’t really make much 
of a difference.” (2001, 7) 

 

An important observation was made about the equal distribution of rice to all 

community members and the difficulty that the poor often experience in speaking up 

for their rights: 

 
“[T]hough [the poor] were unhappy that they were not receiving as much 
[cheap] rice as they should have been, unlike the wealthier members of the 
village who had pressured for an equal distribution of rice, they did not 
approach the dusun [sub-village] heads to lobby for the rice to be given 
[exclusively] to the poor.” (ibid, 12) 

 

This finding reflects not only what the poor thought and felt about the even 

distribution of rice; it also suggests that their inaction might reveal their preference to 

be silent rather than to confront their head of sub-village. This phenomenon might 

suggest that the poor and the more affluent have unequal rights to speak in pursuing 

their interests. 

 

Poor monitoring and reporting performance was also apparent in one of the 

employment creation programs, PDMDKE (Hatmadji and Mursitama 2003, 283). The 

low skill levels of the officers in charge of the monitoring and reporting duties 

resulted in poor performance (ibid). Reporting on the evaluation stage was also 

inadequate (ibid). As one of the components of PDMDKE was the revolving funds to 

the community, the monitoring and evaluation of funds after disbursement was very 

important for assessing the level of the funds returned. Unfortunately, reports on the 

revolving projects, to the best of my knowledge, concentrated on the amount of funds 

being transferred to the community, and there was insufficient data about the 

percentage of credits returned by the beneficiaries. 
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Evaluation 

Since their implementation in 1998, there has been a lot of research conducted by the 

government, by local institutions, and by external donors to assess the SSN programs. 

Each institution has its own methods, focuses, areas of study, time frames, and 

respondents. These various reports provide rich information about the implementation 

of SSN programs. The studies do not always share results and findings (Jones and 

Hagul 2001, 218), and sometimes provide conflicting conclusions about the programs. 

However, taking these various findings into account, there are three points that can be 

made. 

 

Firstly, there is variation in management performance among the SSN programs. 

Comparing the two programs, OPK Beras and JPS BP, JPS BP was much better 

managed than OPK Beras. Since the start of the program, with the dissemination of 

information to the public, the JPS BP had considerably better performance; by 

contrast, a program of public information for OPK Beras was almost absent. This 

difference might have been caused by the fact that those involved in the decision-

making about the scholarship program were those who had a higher educational 

background, such as teachers and those in committees at various levels, and the 

implementers had a clear organisational structure. In contrast, the decision-making 

processes in distributing rice to the poor relied more on individuals, such as village, 

sub-village, and RT heads, rather than institutions. 

 

Secondly, various reports show that there were mis-targeted beneficiaries, both in 

OPK Beras and the JPS BP. Several reports, such as that of Sumarto, Suryahadi, and 

Widyanti cited above (2001), also found that the number of targeted beneficiaries was 
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actually much smaller than the number in real need. This implies that in reality there 

were many poor people left behind by the programs. That the already limited quota 

was still suffering from “leakage”, implies that an even smaller number of poor 

people was served by the programs. Taking into account this finding, it suggests that 

to a certain degree, the OPK Beras and JPS BP programs were not economically 

productive, as they did not reach the real target of the programs, the poor. Regardless 

of the coverage of targeted services delivered, when the beneficiaries were not in line 

with the blueprint of the programs, then the value of the services delivered is 

questionable. 

 

Thirdly, both the OPK Beras and the JPS BP programs made substantial effects in 

helping the Indonesian people face the adverse impacts of the economic crisis, 

although there are reports which see things rather differently. Jones and Hagul (2001) 

claim that the impact of the economic crisis on education was not as bad as predicted. 

However, there is no satisfying answer to explain why and how this could be. On the 

other hand, it is also problematic to claim that the scholarship program was the sole 

contributing factor. It is clear that the scholarship program helped schools and 

students to stay at school. However, it is also acknowledged that not all of the 

beneficiaries came from poor families. Therefore, it is crucial to consider the efforts 

made to increase the enrolment rate, which may well be as important as the 

maintenance of the existing enrolment ratio. The original design of the JPS BP was to 

prevent students dropping out due to the economic crisis; its focus was not to increase 

the ratio. There is the possibility that those who were really poor were those who were 

not enrolled, and consequently they were not eligible to receive the benefits. 
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OPK Beras is considered to have been the most beneficial for families who faced the 

severe impacts of the economic crisis (Hatmadji and Mursitama 2003, 279-80). 

Sumarto et al. (2001, 7) share this view; they refer to OPK Beras as the most critical 

part of the SSN programs, as this scheme provides rice, the basic food for the 

Indonesian community. However, there are various and, in some cases, conflicting 

reports on the evaluation of SSN programs. For instance, while Hatmadji, Mursitama, 

and Sumarto et al. perceive OPK Beras as a beneficial program, Daly and Fane doubt 

its value (2002, 309). 

 

PDMDKE, one of the employment creation schemes, also met strong criticism. The 

PDMDKE project failed to achieve its goal of providing the poor and the unemployed 

with income to fulfil their needs (Hatmadji and Mursitama 2003, 280). On the other 

hand, the revolving funds project received a more positive assessment. The project 

was considered to have extended the opportunity of villagers to conduct small 

businesses (ibid, 281). However, this optimistic view relied on data about the amount 

of credit disbursed, not the amount of funds recycled or the success of businesses 

established. The government reported that around four million credit recipients had 

benefited from Rp. 1.45 trillion of credit (ibid, 281).  

 

Based on my field experience in dealing with revolving funds projects, the optimistic 

view based on the amount of credit delivered is not an adequate assessment. It must 

be followed with detailed and close monitoring of the usage of the credit and the 

return rate of the credit. There is always the possibility that the credit is not used for 

business purposes, that the businesses are not feasible for funding, and that the credit 

recipients do not have the intention to repay the credit, as signalled by Hatmadji and 
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Mursitama (2003, 277). As mentioned in the above discussion of the dissemination of 

information, a lack of information created the misunderstanding that the credit was a 

free grant rather than a loan. However, I suspect that there were multiple factors at 

work creating un-repaid credit. Another important point is evaluating the eligibility of 

the credit recipients. The poor and the poorest communities usually do not have 

capital and resources to run a business; therefore there is always the possibility that 

the credit does not reach the poor and the poorest. 

 

Other weaknesses found in other SSN schemes were also reported in the PDMDKE 

project: creating jealousy among non beneficiaries, mis-targeting, corruption, and 

poor understanding of the project mechanism among the implementers (ibid, 281). 

 

Although weaknesses were inherent within the PDMDKE project, the communities 

benefited from this project. The labour intensive projects to improve public 

infrastructure helped to raise the recipients’ income by 11.25%, as reported by the 

Tim Pengendali (ibid, 281). As mentioned before, the revolving funds scheme has 

helped communities to sustain their small businesses. 

 

Conclusion 

I agree with Sumarto et al. (2001, 4) that because SSN was a new scheme, the 

government and the Indonesian people lacked experience both in implementing and 

obtaining benefits from it. This implies that the government was not ready with 

sufficient economic and human resources to implement such comprehensive programs 

and to reach such a wide spread of targeted individuals and institutions (ibid). Chapter 

Five will analyse to what extent the needs and concerns of the representative sample 
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of poor women in rural areas of Jeneponto and Lombok were accommodated by the 

social safety net programs, OPK Beras, JPS BP, and employment creation, in 

particular. 
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CHAPTER FIVE 

Rural Women, Poverty, and Social Safety Net Programs in Indonesia 

 

This chapter is concerned with how the Indonesian welfare programs, represented by the 

Social Safety Net program, accommodated the aspirations of poor women in rural areas. 

The kernel of this chapter is the expressed needs and aspirations of the poor rural women 

of Jeneponto and Lombok. The SSN programs will be assessed in terms of their 

integration of the needs and aspirations of poor women, as revealed in participatory 

research conducted by Plan International and ACCESS. The chapter begins with an 

outline of findings from previous chapters. 

 

Poor Women’s Voices  

This thesis began with descriptions of what poor women, particularly those living in rural 

areas in Indonesia, think about a range of issues relevant to them, as discussed in Chapter 

Two. This chapter used the results of group discussions conducted by Plan International 

and ACCESS in Jeneponto, South Sulawesi, and Lombok respectively. The consultation 

process with poor women highlighted several key concerns, of which poverty was 

central. Poverty was seen as the root cause of other related problems such as low 

education, poor surroundings, health problems, and cash shortages leading to debt traps, 

transport problems, isolation, lack of employment options, and difficulty in the provision 

of daily necessities such as food. 
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Basic and Survival Issues 

A shortage of money was a key issue raised by the group discussions. However, the 

obviousness of the issue in fact masks its complexity. This complexity requires extensive 

discussions and research before answers to the problem of the persistence of poverty can 

be found. Below is a description of how cash shortages cause problems relating to the 

basic and survival needs of the poor. 

 

The scarcity of money became the focus of the group discussions. Money is a powerful 

source of status and power, shaping relationships, and affecting attitudes and personalities 

(Ashley 1983, 1). Although money is not the only factor, it is undeniable that it has a key 

role to play in making lifestyle easier, and in preventing and solving problems. Money 

enables people to obtain goods and services that determine individual and family 

standards of living (ibid). It also affects to the nature of an individual’s participation in 

her/his community (ibid). 

 

A shortage of money creates problems that further incapacitate families or individuals. It  

limits access to goods, services, and facilities, leads to the under-utilisation of 

opportunities, creates dependency, and causes deprivation. Families who had to let illness 

go untreated, were unable to access electricity or clean water, or who failed to generate or 

expand economically productive activities are examples from the case studies. This form 

of disadvantage is likely to be transmitted to the next generation.1

 

                                                 
1 It is difficult to provide a definition of deprivation (Ashley 1983, 2). Space restrictions mean that I am 
unable to elaborate here. 
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The simple shortage of money resulted in poor fulfillment of basic requirements due to a  

limited capability to facilitate exchange: to obtain goods and services. The women in 

group discussions mentioned, among other issues, inadequate meals in terms of 

frequency, quantity, and nutrition.2 Inadequate food combined with limited access to 

medical services and poor surroundings mean that the poor are physically vulnerable and 

that their children’s physical development will be adversely affected. One obvious 

indicator of suffering from insufficient food is the stunting of physical development at an 

early age, which is unlikely to be compensated for later (Doyal with Pennell 1979, 98). 

 

Another strong dimension of poverty is poor surroundings. The core problem of income 

shortage forced poor families in Jeneponto and Lombok to have poor well-being. They 

had to live in places with, to borrow a term, “the multiple disadvantages” of the places of 

the poor (Narayan et al. 2000, 71). Narayan et al.’s findings about the places of the poor 

across twenty-three countries reveal common problems related to the physical conditions 

of poor people’s surroundings. As they describe (2000, 71), the group participants in 

Jeneponto and Lombok described their living area in similar ways: characterised by water 

scarcity and inaccessibility, bad roads and inadequate transport, poor housing and 

sanitation, inadequate public infrastructure and amenities. Narayan et. al. propose that the 

characteristics of the “places of the poor” incapacitate them from climbing out of poverty 

(ibid). This statement is a very strong one, and I suggest that further study needs to be 

done to verify that the dwellings of the poor deter them from breaking out of the poverty 

cycle. 

                                                 
2 A study about financial situation of the poor shows that one of their coping strategies was to reduce food 
expenditure (Ashley 1983, 148). 
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Another major problem was limited access to education. The families in Lombok and 

Jeneponto expressed that this was a common problem for the poor. Although they valued 

education and recognised that low education was an impediment to a better job and better 

life, this was not sufficient to prevent parents from poor families from withdrawing their 

children from school. Narayan et al. (2000, 241) noted a similar phenomenon: “Poor 

people … indicate that they value education highly as a key to a better future for 

themselves and especially for their children”. 

 

Group discussions of the poor in Plan International and ACCESS projects articulated 

their restricted opportunities. In education, their children were at risk of leaving school 

and the poor in general had very low education. As their financial capabilities were 

limited, they were forced to attend schools that were the closest and cheapest, and these 

schools were generally poor in terms of quality and facilities. 

 

In addition, poor women had limited social contacts and networking. They were not able 

to fully participate in social gatherings such as arisan that required monetary 

contributions. In certain villages, lack of money forced the poor to borrow in order to 

fulfil social obligations. This condition can be categorised as “the pressure coming from 

society” that influences how needs are developed (Townsend in Ashley 1983, 53). 

However, this condition was more relevant for Plan International areas of operation in 

South Sulawesi. For low-income families running home businesses, such as the 

handicraft business in Pendem village, limited access to networking and information 

restrained them from developing these businesses. 
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Besides the issue of isolation, women in Jeneponto and Lombok said that they faced 

limited options for occupations other than working in agriculture. While they relied 

heavily on agriculture, agricultural work required considerable amounts of capital to 

purchase agricultural inputs such as fertiliser, seeds, and pesticide. Secondly, they raised 

the issue of ownership of land or ability to rent land. Poor farmers, as stated by the 

women in the group discussions, did not have land or capital for cultivation, and were 

thereby forced to sell their labour cheaply. Ultimately, their incomes were low. The fact 

of limited employment options was also a gender problem. Women’s household duties 

meant restricted opportunities, while men could be more mobile. 

 

In addition, farm labourers face precarious working environments. They are vulnerable 

and have no bargaining position from which to negotiate working conditions such as 

wages, working hours, and safety issues. When a farm labourer falls ill and cannot attend 

work, this means no income. There is no security system to protect their needs during 

periods of illness or accident. 

 

The women in Lombok and Jeneponto clearly articulated the conditions of their 

impoverished lives. Because they faced various deterrents to a healthy life, they were 

vulnerable to poor health. The problem of cash shortage meant that family ailments were 

neglected, and insufficient food intake in terms of both quantity and nutrition increased 

their vulnerability to health problems. Moreover, healthy living habits such as regular 

bathing and teeth brushing, were not common. 

 

   174   
 



This health-related vulnerability was also linked with natural conditions such as the 

seasons: during the dry season there was not enough work to be done, which forced the 

poor to diversify their sources of income. Jeneponto women said that during the low 

season for agricultural and fishing activities, their husbands migrated temporarily to the 

cities and worked as pedicab drivers. 

 

 A substantial body of literature on poverty describes the difficult situations faced by the 

poor, including the types of situation described above.3 Therefore it seems unnecessary to 

re-write and re-describe this condition. However, my personal experience in dealing with 

the people gave an insight into the extent and depth of problems they had to face. During 

my eight years’ experience working in East Lombok villages, I witnessed various 

depressing situations: family members of several families were dying or seriously ill, but 

they did not get sufficient treatment. Although cash shortage problems could be solved 

when external assistance was offered, unfortunately not all of the families were willing to 

take advantage of the treatment made available. 

 

A mother of a seriously ill male teenager said that she preferred to have her son die at 

home rather than taking him to the hospital for treatment. She said that there would be 

nobody to take care of the other children at home when she accompanied her son to the 

hospital for treatment. The father was not considered an option to take over her domestic 

role during her absence. This is an indication of the gender division of social roles: 

children are the responsibility of the women, and this social construction has restrained 

people from being more flexible, even in an emergency situation. This example 
                                                 
3 See, for example, Alcock 1997; Ashley 1983; and Narayan and Petesch 2002. 
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documents the finding pointed to by the women’s discussion in Batu Layar village, that 

women had to be able to be the “husband” as well as the “wife” when the husband was 

not available; on the other hand, the husband could not take over his “wife’s” tasks and 

these would therefore remain unperformed. 

 

Another example was the parents of a young, dying boy who had heart problems. 

Treatment was available in Mataram, the capital city of West Nusa Tenggara province, 

but the family lived in a remote sub-village in East Lombok regency. Although a vehicle 

and payment of the costs were provided by an NGO working in the village, frequent and 

regular journeys to the city were a heavy burden for the parents that ultimately caused 

them to stop getting the treatment. Although finally the NGO was able to insist that the 

parents obtain continuous treatment, the case showed how the poor could easily give up 

and take for granted the living conditions they faced. 

 

Several studies conducted in Lombok confirm my observations about the precarious life 

faced by the poor. A study on the issue of high infant mortality in Lombok by Rusman, 

Djohan and Hull (1999) recorded various cases of infant death that could easily have 

been prevented. Although high infant mortality in Lombok involves a broad range of 

factors and has complex socio-economic and cultural aspects (Rusman, Djohan, and Hull 

1999, 70), it was very obvious that financial capability made a significant contribution. 

As noted by the study, the cost of medical services, medicines, transportation, the 

availability of cash, and distance can lead to late decisions in seeking medical help that 
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can have fatal implications (ibid, 71). A mother in Ruman, Djohan, and Hull’s study 

expressed her desperation (1999, 73):  

 
Later … when we have the money, …We are waiting for my husband’s luck till 
now … till our baby died, nothing (my translation).4

 

Power Relations: Powerlessness and Voicelessness 

The above discussion is basically about the material conditions of being poor. Yet, 

impoverishment is not only manifest in a poor physical quality of life; poor people also 

suffer from intangible aspects of poverty, such as powerlessness and voicelessness. 

Narayan et. al. refer to it as “emotional pain” that emanates from humiliation, 

dependency and lack of power (2000, 3).  

 
We poor people are invisible to others. Just as blind people cannot see, they 
cannot see us. (Narayan et al. 2000, 265) 
 
… they [the poor] are too naïve, too uninformed to know their rights or to 
exercise them when they do. (Caplovitz as cited by Ashley 1983, 70) 

 

The invisibility of the poor is clearly described by the group discussions and the deeper 

extent of this was more obvious for poor women. Further elaboration of the gendered 

dimension of voicelessness is described in this section on gender relations. 

 
 

                                                 
4 Original: “Nanti kalau ada uang, … Kita tunggu-tunggu rejeki Bapaknya sampai sekarang, sampai 
meninggal anak ini, ndak ada.” The three-month-old baby had been sick since birth. However, the parent 
did not take the baby to the Puskesmas (health centre), because they did not have the money: Rp. 25,000 
(around A$5). This prevented the family from seeking prompt medical attention and they waited for days 
with the expectation that the father would come home from the sea with sufficient money. The father never 
came home with the amount of money required. As a fisherman, his daily income was around Rp. 3,000–
Rp. 4,000 (less than A$1), which was always used up to meet daily needs. For other examples, see Hay 
(2001). 
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The quotation from Caplovitz seems to blame the poor for being powerless. However, the 

lack of power stems from their vulnerable condition: dependency on others is the key 

point. For instance, landlessness means they are deeply dependent on landlords for their 

house or their income as farmers. This dependency then creates insecurity, and these two 

dimensions strengthen each other: 

 
… insecurity may generate fear of deprivation, inability to take risks, willingness 
to subordinate oneself to others, and a desire to strengthen family ties and to have 
large families. (Mueller 1983, 273) 

 

The reliance on those who have more economic power or higher social status leads to a 

poor bargaining position. The poor tend not to be critical or to exercise their right to 

speak in order to secure future employment, loans, and protection from the “haves” 

(Chambers 1983, 111). Chambers concludes that: “in the short term, accepting 

powerlessness pays”. 

 

Examination of the powerlessness and voicelessness of the poor provides an explanation 

of why the poor preferred to be silent when they witnessed maladministration of project 

implementation or when more powerful and wealthier members of society enjoyed the 

benefits of programs that were aimed at the poor. Some examples of the silence of the 

poor in the face of maladministration are: when there was no housing assistance for poor 

victims of landslides in Batulayar village; the selling of subsidised rice to non-poor 

families; the participation of the non-poor in job creation projects, which ultimately 

reduced the benefit to the poor; and schools’ decisions on scholarship funds. 
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The states of powerlessness and voicelessness, I believe, are strongly connected to the 

adverse “money environment” of the poor. This term describes the financial structures, 

commercial practices, and external pressures experienced when people need and have to 

spend their money (Ashley 1983, 70). The adverse nature of the money environment is 

reflected by an unjust financial structure, asymmetrical power relations, and external 

pressures on how the poor have to spend scarce money, forcing them to remain in the 

vicious cycle of poverty. The evidence for these inter-connections can be found by 

analysing how the poor find solutions to the problem of cash shortages. 

 

The most common solution to the shortage of money was to obtain it from external 

sources, i.e. to get loans from moneylenders. This practical way of overcoming a 

financial crisis, in fact, has trapped poor families in a continuous cycle of debt. 

Moneylenders are always ready to “help” the poor with cash without the administrative 

requirements of official or legal financial institutions. However, the debtors have to pay 

for this convenience, and the interest rate is extremely high. 

 

The group discussions mentioned that the poor were excluded from the opportunity to 

obtain loans with reasonable interest rates from financial institutions such as village 

cooperatives. This situation is linked with the situation of being poor: the poor have no 

marketable assets and no savings, two components necessary as security for loans 

(Ashley 1983, 50). It is unlikely that poor families will be able to save: their income is 

low and it is all used up in supporting, usually, a large number of family members.5 

                                                 
5 An empirical study confirms that, “The lower the income and the greater the number of children, the less 
likely the families are to save” (Ashley 1983, 51). 
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Examples such as these support the conceptualisation of money as power, as a means of 

obtaining a range of benefits, including services. The poor, who obviously do not have a 

basic financial capability, are unable to enjoy their rights as community members to 

benefit from the community institutions available in their villages. 

 

Money obtained through loans tended to be used on consumer items, rather than for 

economically productive or income-earning activities. This means that there was no profit 

generated from the loans, while recipients had to pay high interest, thus creating further 

shortage of funds. When the loan was used for economic purposes, such as buying raw 

materials for handicrafts or purchasing inputs for agriculture, the profit gain was not 

adequate to pay the extremely high interest. 

 
In principle, “the money environment” of the poor is adverse. This unfavourable money 

environment can result in reduced living standards and lower income (Ashley 1983, 70). 

As described above, because of their lack of security, the poor are perceived as having no 

legal claim to credit. This lack of creditworthiness forces the poor to pay high interest 

that is used by the moneylenders to secure their investment. Ashley also notes that the 

higher charges for credit may also result from prejudice, ignorance, and exploitation 

(ibid, 70 and 97). 

 

The women mentioned several other strategies for overcoming the shortage of money. 

Above all, they mentioned selling their assets or property, such as chickens and young 

milkfish. This mechanism of survival has been acknowledged in scholarly literature on 
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poverty. Daimon refers to this strategy as “consumption smoothing”, that is, selling assets 

to meet basic needs (2001, 349). 

 

Daimon’s study on the pattern of “consumption smoothing” in Indonesia, based on the 

Kecamatan Rapid Poverty Assessment Study in 1998, reveals that its incidence in West 

Nusa Tenggara was extremely high. It was more than double the national figure (72.1 

compared to 32.6), while the incidence for South Sulawesi hovered around the national 

figure (33.1). This demonstrates that “consumption smoothing” played a crucial role in 

West Nusa Tenggara. 

 

Daimon states that once the assets have gone, poor families will suffer more, as further 

“consumption smoothing” is unlikely to be available. In this way, it can be seen that 

consumption smoothing is not a sustainable practice; it is only temporarily effective, 

notably when families have something to sell. It can also be perceived as a form of 

further impoverishment, as families will lose assets and property for consumption. 

 

These two examples of solutions to the problem of money shortage, in fact, worked only 

for the short term. In the longer term, these “solutions” obviously contribute to the 

persistence of poverty and strengthen the powerless status of the poor. The poor are likely 

to accept any conditions stipulated by moneylenders because they are without any 

bargaining position to secure their own interests, reflecting that powerless state. I believe 

that powerlessness goes hand in hand with voicelessness. When the poor perceive 

   181   
 



themselves as having no power or bargaining position, it is likely that being silent will 

become their preference. 

 

Another concept that can explain the persistence of poverty in Lombok, particularly in 

Batu Layar village, is the concept of the spatial poverty trap. Studies on the spatial 

poverty trap, for example, that by Daimon (2001), reveal a correlation of geographic 

conditions and persistent poverty that exists in certain areas over generations. Daimon 

suggests that this kind of vicious poverty can be seen as a spatial poverty trap, which he 

defines as “a situation in which a persistence of poverty is due to location-specific factors 

and the cost of mobility is excessive” (2001, 346). His proposition is very relevant to the 

case of Batu Layar village. As described in Chapter Two, this village has experienced 

frequent landslides, and the group discussion there mentioned that the landslides have 

repeatedly destroyed the assets and property of the poor. This is an obvious example of 

an environmental factor that has repeatedly had an adverse effect on the economic 

conditions of the residents. These frequent natural disasters coincided with insufficient 

government assistance, which is also mentioned by Daimon as one of the features of 

spatial poverty traps. 

 

Daimon further explains that poverty can become geographically concentrated due to 

certain conditions such as “land infertility and poor natural-resource endowments, 

adverse geological and climatic conditions, a weak industrial base, low public and private 

investments, and insufficient public goods and services” (ibid, 346). His example is rather 

confusing: it is clear that climate and natural resources are geographic aspects, however, 
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insufficient public goods and services are not geographical endowments. They are likely 

to be linked with poor and inadequate government services. It is important to distinguish 

the geographical and non-geographical aspects, as the latter is more open to change than 

the former. However, Daimon’s description illustrates the situation and conditions that 

can be found in all of the group discussion villages. Only one out of three villages has a 

relatively strong industrial base, namely tourism; the villagers, however, gain little from 

the industry. Public and private investment are certainly negligible or absent in all 

villages, and public goods and services are generally very poor. 

 

Using Daimon’s delineation of the spatial poverty trap, we can say that communities in 

Jeneponto and Lombok are facing such a situation. As revealed in the discussions, public 

amenities and services in general were insufficient and in some cases the villagers had to 

rely on human labour to carry their goods to market. This was very obvious in one of the 

ACCESS program areas, Batu Layar village. Women in the group discussions there said 

that it was costly to take goods to the market, and this meant that their profits were 

marginal. They believed that this would keep them poor. In this context, it is clear that the 

poor have expressed their understanding of the spatial poverty trap, using their own 

language and their own forms of expression. Landlessness and lack of money provided 

no opportunity to buy land or housing and move elsewhere. Another example was that of 

crops which failed due to natural disasters such as heavy rain or extended drought; this 

issue was raised by all of the discussion groups in Jeneponto and Lombok. 
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Analysing the voices of the poor from Jeneponto and various villages in Lombok, we can 

draw a clear conclusion that poverty persists for generations in these areas. Although 

some women’s group discussions suggested that there had been improvements in their 

life, such as better access to education and health services, better transportation and 

public amenities, this improvement was insufficient to bring them to an adequate level of 

welfare and help them to climb out of poverty. As found in Chapter Two, the young 

generation in Lombok and Jeneponto are still experiencing illiteracy and very low levels 

of education. 

 

The ramifications of poverty, such as powerlessness and voicelessness, are inextricably 

connected to intangible aspects of poverty, among these asymmetrical power relations. 

Seeking credit at exorbitant rates from private moneylenders is a clear example. These 

problems are sometimes exacerbated by geographical and other conditions, which 

Daimon refers to as the spatial poverty trap. Powerlessness forces the poor to accept very 

poor public services, rather than exercising their right to enjoy adequate public services.  

 

Gender Relations 

There are two main points about gender relations to be drawn from the group discussions 

in Plan International and ACCESS areas of operation: the division of labour between 

husbands and wives – how the domestic division of labour is organised – and the role 

gender plays in the allocation of household and public responsibilities. 
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Discussions about the roles of men and women, both within families and in community 

life, revealed that there was an issue of the gender division of labour, both in public, 

including social obligations, and in the domestic sphere. First, I will discuss the division 

of labour in the public domain. The dichotomy of public and domestic spheres has 

become a focus of feminist discussions. The domestic or private sphere is the area of 

family and household, and the public sphere is that which engages or deals with non-

family or extra-household business. Usually, the public sphere is associated with paid 

work (Baxter 1993, 7); and it is often associated with supra-household decision-making. 

However, I extend the scope of the public sphere to include the performing of tasks and 

activities for the community or society and interaction with parties outside the family 

which might involve work or social responsibilities – for instance, responsibilities to 

contribute to gotong royong in accomplishing certain community projects, attending 

meetings to make community decisions, and visiting public institutions to deal with 

administrative or bureaucratic procedures (for instance school, village office, bank, 

cooperative). 

 

Gender differentiation features very strongly in the various discussions in Jeneponto and 

Lombok, with one example being the clear gender division of labour in paid work. 

Income-producing activities are clearly divided along gender lines, a phenomenon which 

has at its base a deeply-held set of beliefs. This conclusion is based on a range of 

examples drawn from different situations: in farming, tasks are distributed according to 

gender – several jobs are assigned exclusively or almost exclusively for either men or 

women; the selling of produce in markets is the responsibility of women; skilled work 
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such as carpentry or working in construction is a men’s area; and when men and women 

both sell their labour to take loads to market, women are expected to have a lighter load 

than men. Beliefs about what is appropriate for men and women and what is taboo for 

each sex contribute to this gendered construction of the division of labour. Not only is 

there the perception of gender segregation, but also there is the social construction that 

women are weaker than men and that it is not right for them to perform tasks usually 

assigned to men. 

 

It is also clear that household income is dependent on the husband’s income. This income 

is considered the primary source of household income as a whole, with the wife’s 

earnings considered supplemental and secondary. This is in line with the state ideology 

that has been regulated through the 1974 Marriage Law. The division of labour and the 

gender ideology strengthen the notion of women’s economic dependency on their 

husbands. Further, an examination of women’s role in society suggests not only that 

women are economically dependent on their husbands, but that on the social level, too, 

their roles are associated with those of their husband. A woman’s existence stands by 

virtue of the existence of her husband – for instance in attending and making decisions in 

community meetings. This unequal gender structure contributes to gendered decision-

making in the public sphere. Women learn to be silent and to accept men’s decisions. It 

can be concluded that men have more opportunity to engage, communicate, and have 

relationships with authorities such as the heads of villages or higher government officials 

and informal leaders. They have more access to decision-makers and therefore more 

opportunity than women to discuss issues and obtain information. 
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Although women were always involved in and contributed to public or community 

meetings and discussions, their role was merely to serve by providing meals. They were 

excluded from the process of making decisions, and their presence was not considered 

necessary. Once the decisions had been made, women contributed significantly to the 

achievement of certain projects during the implementation stages. However, they were 

concentrated, again, in their roles as service-providers in term of meals and assisting men 

in a general sense. Skilled paid work was thought of as male work. Despite their lesser 

status as “helper or assistant”, however, in reality women had higher workloads and 

worked longer than men. Thus, the division of labour in public and social life has created 

unequal opportunities for men and women. In certain cases, women’s non-involvement in 

the decision-making stages led to decisions that were not representative of women’s 

needs and aspirations, and indeed worked to the disadvantage of women. This is a strong 

indication of gender inequality. The words of a male group discussion participant in 

Lombok, who said that women’s attendance was not necessary and women would accept 

any decision made in the meeting (SANTAI 2003) demonstrate an ignorance of women’s 

right to voice their aspirations. This is evidence of the deep extent of women’s 

powerlessness and voicelessness. 

 

Women’s lesser power and voice obviously work against their interests. Women did not 

benefit equally with men from small, local development efforts. For instance, a public 

bathroom was constructed but was for men only. Also, women are reluctant to visit 

village offices, despite the fact that they helped build them. The fact that it is mostly men 
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who deal with authorities might contribute to the feeling that village offices are not 

buildings for women. 

 

The way in which the issue of having many children as a factor of poverty, which was 

raised by the women, was subsequently dropped from the discussion is another example 

women’s aspirations being undermined. Many scholars have discussed the vulnerability 

of women in relation to their role in reproduction. It is clear that poor women face 

precarious conditions in performing their reproductive role as they face economic 

limitations and usually also have poor access to public services such as medical treatment 

and services. However, the women’s concern over the issue of having many children was 

not taken up in the group discussions. 

 

Within the domestic sphere, there was also a very clear division of labour, with 

household work seen as women’s responsibility. Mothers not only had to perform tasks 

as domestic service providers but also had to find solutions to cash shortages. They also 

had to take over their husband’s role when they were unavailable. On the other hand, 

there was no flexibility for husbands to take over the mother’s responsibilities, even when 

mothers were sick and could not perform their tasks. The inability of mothers to perform 

household work due to absence or illness, for example, caused the household to function 

“imperfectly” household. While women worked longer in providing services for 

community projects, they also worked longer hours at home than men. 
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 This existence of a clear division of labour by gender, both in public and domestic 

spheres, places women in their “traditional” roles as mothers and wives. Their position is 

not equal with that of fathers and husbands, particularly in decision-making and in the 

distribution of work in providing services both for the community and for the family. 

Women generally perform a serving role, both within the family and in the community. 

Economically, women’s position depends upon the husband’s income; but in fact, women 

also make an economic contribution. However, as women’s work is concentrated in low-

paid and low-skilled jobs, it is considered that the family income is that of the husband. 

 

The notion that women are economically dependent on men has been the topic of 

considerable discussion within feminism, and there is a great deal of research on this 

issue of division of labour.6 In the case of Lombok and Jeneponto, it is not possible for 

me to draw conclusions about how the gendered division of labour has been shaped, 

because the NGO-led discussions were merely to portray the phenomena rather than to 

find the answer of why they might have occurred. However, some comments made by the 

groups, the general principles of which are supported by academic work in the field, 

suggest that cultural scripts, that go hand in hand with the state ideology on gender, serve 

to maintain, if not shape, these social constructions. Although the participants never 

mentioned the gender ideology of the state about the roles of men and women, it is 

important to acknowledge the contribution of the state to the construction of these roles. 

The Marriage Law regulates men as the household head, places husbands as the leader of 

                                                 
6 See, for example, Afshar 1987; Arivia 2002; Baxter 1993; Chafetz 1991; Momsen 1987 and Nicholson 
1992. 
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the family, and legitimates male authority to represent families in dealing with the public 

sphere or with authority. 

 

While poor women suffer more than poor men, they also bear more burdens compared to 

more affluent women. The situation and condition of poor women is more vulnerable and 

more difficult than those with a better economic background. As mentioned before, poor 

women usually live with poor public infrastructure and inadequate public services. 

Various facilities to fulfil basic necessities and to perform household tasks are usually 

inadequate and often actually unavailable. Therefore, for poor women to perform the 

duties of mother and wife requires more physical work, is more difficult, and takes a 

longer time than for better-off women. Limitations of general knowledge, education, and 

access to the outside world also contribute to women’s dependency and ultimately makes 

the position of poor women more vulnerable when compared to better educated women 

or women with better economic conditions. Therefore poor women are more vulnerable 

physically and socially. This demonstrates the importance of an analysis of class in any 

discussion of gender inequality. 

 

Gender inequality in Indonesian society has been reproduced over generations in 

Jeneponto and Lombok and continues to construct social roles. I agree with Baxter’s 

proposition: that women’s responsibility for domestic labour – to perform their socially 

defined tasks as mothers and wives – has placed strong limitations upon their opportunity 

to develop themselves and to have equal opportunity with men to participate in the paid 

workforce (1993, 1). In the case of poor women, these disadvantages go hand-in-hand 
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with low education, limited access to information, and problems associated with 

reproduction. 

 

Aspirations for the Future 

Poor women in Plan International and ACCESS working areas have clearly shown that 

their efforts and energy have to be devoted to survival. It can be said that their long-term 

needs are overlooked, including important aspects such as health and education for the 

children. Low levels of daily income made it impossible for these families to save, when  

having savings would have been a significant advantage – for instance, to enable them to 

be eligible for credit from financial institutions, to face emergency situations such as 

illness, and to have a financial plan for their children’s education. 

 

Despite the fact that longer-term needs are not their focus, the women did articulate their 

aspirations for the future. Although they realised that their income was sufficient only for 

daily needs, their inability to accumulate capital did not prevent women from having the 

aspiration to have savings in banks. One of the reasons for having savings in a bank, as 

expressed in one of the group discussions, was the dream that they would be able to 

purchase their own land and have their own assets. This shows that the women had the 

desire to be independent. As discussed in Chapter Two, their landless status made the 

families heavily dependent on landlords and this condition forced them to accept any 

conditions set by the landlords. It is understandable that this situation created a sense of 

insecurity. 
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The desire to overcome the problem of cash shortages is also reflected in the women’s 

aspiration to diversify their income sources. In fact, according to the group discussions in 

Jeneponto and Lombok, the primary cause of poverty was their limited options for 

sources of livelihood. They said they would like to have new skills that would allow them 

to have a better occupation than that of farm labourer. While the women spoke for 

themselves, they also said that new skills were necessary for their husbands, so that their 

husbands also could have better jobs and incomes. Some groups mentioned that this 

would reduce the temporary migration that usually takes place during the non-harvesting 

period. 

 

Above all, the women were deeply concerned about the future of their children. They 

realised that without any significant changes in their lives, their children would end up as 

poor as their parents. As they were aware that they could not provide a good education 

for their children, they knew that their children would not have many options for the 

future other than as poor farmers. Ultimately, when the children grew up, they would be 

poor if there were no significant external interventions to help families escape this vicious 

cycle of poverty. The key aspiration of the women was that their children would not 

suffer from poverty and would have a better life than the women themselves. 

 

Evaluation of the SSN Programs 

SSN programs have both short- and long-term objectives. In the short term, they aimed to 

protect the society from the severe impact of the economic crisis and prevent a further 

decline in the standard of living. During the crisis, social disparity and division very 
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clearly increased, and the purchasing power of the people was constricted. When the poor 

face cash shortages, for example during the economic crisis in Indonesia, inequality is 

widened. The SSN program can be seen as an effort to minimise these inequalities, 

particularly due to the high inflation that caused extremely high prices, which was 

intertwined with supply shortages, for example, of rice. In this situation, well-off families 

have more opportunity to satisfy their needs. 

 

Evaluation of the OPK Beras, JPS BP, and job creation programs shows that these 

programs had a positive result in reducing the severity of the situation brought about by 

the economic crisis. Despite various criticisms of the implementation of SSN programs, it 

can be said that OPK Beras, JPS BP and padat karya have helped the community to 

retain their ability to afford rice, maintain their children at school, and to obtain income 

for a certain period of time. 

 

However, several studies also confirm that the implementation of SSN programs suffered 

from a broad range of weaknesses. In the initial stage, the programs performed poorly in 

disseminating information to the public. In the implementation stage, all the programs 

performed poorly in reaching their target beneficiaries: the poor. As the non-poor also 

benefited from them, it was obvious that the SSN programs suffered from mis-targeting. 

In the monitoring and evaluation stage, the performance was similarly disappointing. 

Most of the monitoring and evaluation was carried out simply to satisfy administrative 

and bureaucratic requirements, rather than being a genuine attempt to ensure that the 

programs were run adequately or to make improvements. 
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The Integration of Poor Women’s Needs in SSN Programs 

This section assesses how the Social Safety Net programs accommodated the needs and 

concerns of poor women in rural Jeneponto and Lombok. This section may be seen as an 

evaluation of the OPK Beras, JPS BP, and the job creation schemes. However, it is 

important to underline that the discussions with the poor women were not about SSN 

programs. For this reason, the author acknowledges that it is difficult to analyse the 

integration of rural poor women’s aspirations in SSN programs, and that some might 

claim that what the women said could not be used as a yardstick to assess these schemes. 

It would, of course, be preferable to draw conclusions from discussions that were about 

the implementation of OPK Beras, JPS BP, and job creation schemes. However, to the 

best of my knowledge, there is no assessment of SSN programs that uses the participatory 

approach – i.e. there is no research that provides opportunities for people at the grass 

roots level to speak and express their opinions. In addition, there has been no specific 

effort to encourage women to be involved in the evaluation process. As described in 

Chapter One and verified by field findings in Chapter Two, women, particularly the poor, 

tend to be excluded from public discussion and meetings (Ashley 1983, 97). The 

participatory approach and a methodology that allows women, particularly those who are 

poor and have little education, to be able to speak out are crucial for an evaluation of SSN 

that is truly representative of what poor people, and especially women, think about their 

poverty. In brief, the findings proposed in this chapter constitute an indirect assessment of 

SSN in general, and the OPK Beras, JPS BP, and job creation programs in particular, in 

achieving people’s welfare. 
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This section will not repeat the evaluation of SSN programs that was made in Chapter 

Four, but rather will focus on assessing the programs in relation to the needs and 

aspirations that have been expressed by poor women in Jeneponto and Lombok. 

 

First, on a positive note, I agree with Hatmadji and Mursitama (2003), and Sumarto et  al. 

(2001), who propose that subsidised rice was the most crucial part of the SSN program in 

Indonesia, because it is in accordance with the expressed immediate needs of poor 

women. Any assistance with the provision of daily necessities must help in relieving the 

burden of the poor, so the government’s program to supply subsidised rice must have 

helped poor women provide food for their families, in particular, when the price of rice 

increased dramatically. 

 

Secondly, any assistance that helps the poor to keep their children at school or enables 

them to send their children to school will, to a certain degree, help them to have a better 

future. Therefore, the scholarship program meets the need of the poor. Although poor 

women did not expressly suggest a scholarship program, it was clear that one of their 

principle desires is to enable their children to have a better life than they have. Education 

was seen as a way to do this. 

 

Similarly, to a certain extent, the padat karya project that enabled poor families to have 

some work and thus income during the financial crisis, can be considered to meet the 

needs of the poor. Although the income was very limited in terms of amount and 

duration, any assistance in helping the poor satisfy their daily needs will be beneficial. 
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However, as has been set out in Chapter Four, there were various weaknesses in two key 

areas – the design and the implementation of the SSN programs. First, I will discuss the 

design of the SSN schemes. There are several key concerns: the amount of the subsidy 

both for rice and education, the wages of padat karya participants, and the mechanisms 

by which the services were delivered. 

 

Overall, although SSN programs in Indonesia were beneficial in helping some of the poor 

to deal with the issue of cash shortages, it can be said that the assistance provided by the 

programs was insufficient to help the poor to attain a minimum level of social well-being. 

Take the example of the subsidised rice. The quota provided for each family was small – 

10 kilograms. Although the recipients no doubt appreciated this assistance, theoretically 

the amount was not sufficient even to fulfil the basic requirement for physical needs 

(Kebutuhan Fisik Minimum, or KFM). According to the definitions of KFM, each person 

needs food that equals to 15 kg. of rice per month (Suara Merdeka 2004). KFM was used 

by the government to measure the UMR (Upah Minimum Regional or Regional 

Minimum Wage). Using KFM, a family with two children will need food equal to 60 kg. 

of rice each month. This suggests that providing 10 kg. of subsidised rice monthly was far 

from sufficient to help a family with two children to afford food. Moreover, the KFM 

measurement has been replaced with Kebutuhan Hidup Minimum or KHM (Minimum 

Requirements for Living), as the former’s physical requirement was considered 

insufficient to safeguard the needs of workers to have an adequate life.7 I propose that 

OPK Beras could not help the women to fulfil the very basic of standard of living. 

                                                 
7 Kebutuhan Hidup Minimum does not only cover the need for food. The other aspects covered are 
housing, facilities, clothes, health, and other needs (Tempointeractive 2004). 
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The same illustration can be made for JPS BP or the scholarship scheme. For a family 

who received Rp. 10,000 monthly to support a child attending primary school, the 

amount is very minimal. In borderline cases, it might have been enough to help a family 

decide to keep their children in school, but would do nothing to improve the performance 

of children in school. As noted in Chapter Two, education facilities for children from 

poor families in poor areas are inadequate, both at home and at school. In addition, the 

scholarship scheme did not aim to help the long-term and desperately poor, whose 

children were not even in school. 

 

In brief, the SSN scheme in itself will not be able to help the poor to fulfil a very basic 

standard of living. The design of the SSN itself will not allow such achievement. 

Although the examples above refer only to OPK Beras and JPS BP, I believe that overall 

the SSN schemes have the same weaknesses. Thus, it can be predicted that SSN programs 

will not be able to assist the women to improve their standard of living and to reach their 

ultimate aspiration, freedom from poverty. Referring to what the poor women said, what 

they needed was not merely to be able to fulfil the daily needs, but also to have a better 

future for their children. 

 

Another problem of SSN design is the fact that the assistance was provided for the 

masses instead of referring to the needs of individual household. To help a family to cope 

with their daily necessities and at the same time to assist them to escape poverty, I 

suggest that a safety net scheme that allows a more individual needs assessment is 

necessary, including evaluation and monitoring of the progress made by each individual 
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family. Although this suggestion might be very difficult to apply in Indonesia, there 

should be an effort to design a family assistance scheme that can provide prolonged and 

sustainable impact, enabling a family to become independent. The SSN programs 

definitely will not achieve this, despite it being their long-term objective. 

 

This study shows that although poor families had to focus on survival issues, their needs 

and aspirations were diverse. The degree of poverty also varies. Therefore it is 

understandable that particular areas and families have particular needs, which need 

specific forms of assistance and solutions. A sub-village that needs road improvement to 

boost economically productive activities should be treated differently from the sub-

village that perceives road improvement as a threat. Although road improvement is still 

needed by the latter, solutions to the problem of poor public transportation must be 

approached differently in different places in order that the poor are not further 

marginalised. Female craftspeople require different assistance from female labourers in 

agriculture. Areas that consistently suffer from natural disasters obviously need particular 

attention and specific solutions. I believe that tailored programs are needed to overcome 

such diverse needs. 

 

Another key weakness of SSN design was the fact that the design did not establish a 

strong coordination between the programs. The different programs were handled by 

different departments and institutions. It was very clear that the coordination and 

collaboration among responsible departments and institutions were very poor. For the 

poor, this situation exacerbated their perennial problem of very limited access to 

   198   
 



information and contact with authorities. It was difficult for the poor to find out about the 

various SSN schemes and to try to pursue their right to benefit from them. There was no 

integrated bureaucratic structure that made it easy to obtain information about SSN or 

that encouraged those who were eligible to claim benefits. We learned from the women’s 

group discussion that they had limited access to information, networking, and contact 

with authorities. In addition, they were excluded from public decision-making. Therefore 

the authorities need to establish a more pro-active approach to disseminating public 

information, and assign pro-active front-line agents who are motivated to seek target 

beneficiaries and serve their needs.8

 

However, integrated program management is not only for the purpose of improving the 

dissemination of information to the public. Various projects run as a single integrated 

program will be more effective in helping a family in need than many programs 

implemented individually. Take the following illustration: a poor family that lives far 

from the centre of a village will have different needs to those who live close to the centre 

of the village. The first will need more cash for getting access to health services and 

possibly more cash for children’s transportation to school. A family with many children 

                                                 
8 I acknowledge that conceptually the government has made an effort to overcome weaknesses described in 
this paragraph – for instance by supporting the establishment of “stakeholders’ forums” at the district and 
national levels to discuss complaints, issues, and problems that arose, and supporting the establishment of a 
complaint resolution unit. The main task of this unit is to follow-up complaints about SSN implementation 
and to take necessary action (UNESCAP, 42, http://www.unescap.org/esid/GAD/Publication/Studies-4-
SafetyNets.PDF (accessed 30 June 2005). However, my discussion with a key person at a complaint unit in 
one of the regencies in Lombok reveals that the unit did not function properly: data about the complaints 
was not documented, there was confusion about who responsible, and insufficient personnel to enable the 
unit to function properly. My visit to the respective BAPPEDA office (Developing Planning Board) 
confirmed that the complaint unit in this regency functioned poorly. Consequently, it will be very difficult 
for the poor to express their concerns to the responsible unit. 
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will definitely have more needs than a small family.9 An understanding of the situation 

and condition of a family should be comprehensive, and assistance individually tailored. 

An integrated approach to the provision of assistance would allow the implementer of the 

rice, scholarship, and employment-creation programs to assess the needs of a family and 

to monitor the achievement of the program as a whole for that individual family. As poor 

women devote their energy to survival issues, an integrated program would help them to 

work on longer-term solutions. 

 

For the poor, the issue of implementers is important. The commitment and willingness of 

the implementers to favour the poor will affect how the benefits of the programs are 

distributed. The intent of the SSN programs, as a social welfare programme of public 

assistance to protect the poor, is benevolent; however, at the practical level, it was found 

that that the programs were poorly administered, that the front line agents lacked 

experience, and there was evidence of undesirable attitudes such as arrogance and 

superiority of the local authorities. This study reveals that the poor, particularly women, 

tended to accept the authorities’ decisions, even when these went against their interests. 

 

Accordingly, the issue of front line agents is very crucial, as the success of the programs 

in achieving the maximum benefit for the most needy seemed to rely heavily on these 

agents. Although there were detailed national guidelines provided by the government, 

various studies found that the implementation of the programs varied greatly. However, 

besides the lack of skill, information, and knowledge on the part of the front-line agents, 

                                                 
9 Ashley (1983, 11) notes that this approach can be difficult to apply and that it requires an adequate 
measurement of standard of living, which can vary and will depend on, among other things, the size of the 
family. 
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they also faced difficulties in distributing the services properly. One of the reasons was 

that the front-line agents had to provide aid support within an economic and social system 

that is unjust. The lack of voice of the poor meant that it was impossible for them to 

complain or express opposition when SSN benefits were not only distributed to the 

needy. Studies in several areas showed that those who were more affluent had powerful 

voices. In some cases this was in line with the need of local bureaucrats to maintain their 

power by preserving the interests of those who are socially and economically powerful. 

At the grass roots level, those who were more affluent and had power to influence the 

decision-makers were heard, while the voices of the poor were often not. Women’s group 

discussions in Jeneponto and Lombok shared the experience of voicelessness and 

powerlessness, particularly at the community level. 

 

The next section relates the findings to the second key area of SSN weaknesses – the 

implementation. As described above, the value of the support provided by each SSN 

scheme was minimal and the number of recipients was in reality much smaller than the 

number in real need. Take the example of subsidised rice. Although a study has revealed 

that the subsidy was effective in considerably cutting the recipient families’ expenditure, 

the amount of rice received was insignificant in meeting the requirement for the total 

intake of nutritious food. Moreover, many of the poor, and probably most of the poorest, 

in fact, were not able to afford 10 kg. of subsidised rice and this means that the benefit 

received was much less than that planned. 
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 This phenomenon shows that the design of OPK Beras ignored the nature of poverty. As 

we learned from the women, it is unlikely that poor families have cash savings. Due to 

their lack of money, these women have to live from day to day. Therefore, when the 

program stipulates that subsidised rice should be purchased on a cash-and-carry basis, it 

is likely that better-off families would be more able to afford it than poor families. 

Several studies of SSN programs found that the only way to get the rice was on the basis 

of having sufficient cash to purchase 10 kilograms. However, the technical guidelines for 

the subsidised rice program published by Bulog (2003, 16) clearly state that those who 

are not able to buy on a cash-and-carry basis can pay later on. It seems that the heavy 

administrative load involved with implementing this system made it difficult for the 

front-line agents to put this benevolent mechanism into practice. It might also be that the 

agents were afraid to apply this credit scheme lest the loan ended up unpaid. An unpaid 

rice loan has the potential to create serious social tension, as the next delivery of 

subsidised rice would be postponed, and this might jeopardise the delivery of rice to a 

whole neighbourhood or community.10 The main point here is that the scheme 

overlooked the nature of poverty, the fact that the poor are usually unable to put aside 

savings to buy food “in advance”, and indeed are often unable to pay in cash. 

 

The delivery mechanism of the scholarship program may also be considered to have 

ignored the conditions of poverty. Poor rural families consulted by the NGOs explained 

that they had limited mobility. Women’s mobility was even more restricted than men’s. 

Sometimes, restricted mobility is an issue of poor infrastructure and transport facilities, 

                                                 
10 This information is based on my informal discussions with a sub-district staff member in East Lombok 
during data collection. 

   202   
 



often in combination with problems of geography, and therefore something to be 

addressed by government. Sometimes it has to do with social and economic conditions 

such as cash shortages for fares, the cost of foregoing wages, or the problems of finding 

alternative childcare; sometimes it is a cultural or religious issue – for instance, if women 

are not allowed mobility in the public sphere; sometimes it has to do with autonomy and 

the power relations within the family. The mobility issue restrained villagers from 

withdrawing the scholarship funds directly from post offices. As there is no evaluation of 

this SSN program based on gender, it is not possible to know if there is a difference 

between men and women in their dealings with post offices. However, women’s 

generally lower levels of education and experience in dealing with government officials 

and institutions means that it is likely that women were loathe to go to post offices to 

obtain scholarship funding. 

 

The mechanism was then modified: under the new system the schools had authority to 

represent the beneficiaries to withdraw the money for school fees directly. The 

modification is evidence that the SSN programs in general were not adequately planned, 

but this is one of the few instances of program modification in response to problems of 

implementation. 

 

The new solution also met with criticism. The decision to allocate the authority for the 

withdrawal of funds to schools unfortunately ignored another dimension of poverty. The 

fact that the poor tend to be silent, particularly when they have to deal with those who are 

considered to have ‘authority’ – such as schools – can be found in some assessments of 
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JPS BP. Under the modified system, schools collected an “administration fee” for 

managing the scholarship funds. This was not criticised by the beneficiaries, even though 

it meant a reduction in the amount that poor people received. Secondly, the schools chose 

the recipients, and it was probably difficult for beneficiaries, or potential beneficiaries, to 

protest the school’s choice of “poor” recipients. The fact that not all of the beneficiaries 

of scholarships came from poor families, and that this was not the subject of a public 

furore, reveals not only the mis-targeting but also the silence of the neglected real poor. 

 

When the “voiceless” phenomenon is analysed further, we can see that children, who are 

supposed to be the direct beneficiaries of the scholarship programs, also tended to be 

silent when their families did not allocate the money for their education. In some 

circumstances, some “irrational” spending occurred, to borrow Ashley’s term (1983). As 

described in Chapter Four, there were cases when families used the money for food or 

other necessities, which were not always urgent. Analysing the activities of households, 

as described in the group discussions in Chapter Two, we learn that the women, as the 

managers of household finances, had to be able to save some of the little household 

income for cigarettes for their husbands. This suggests that gendered cultural aspects play 

an important role in household economics. We also saw the case where a loan was 

obtained in order to buy new clothes for certain occasions. This might mean that a 

family’s relations with kin and neighbours are deemed to be more important than 

schooling at a particular time such as a marriage celebration. However, it must also be 

remembered that social relations are important in providing comfort and security, and that 
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participation in life-cycle and community events indicates membership of, and 

acceptance by, a community. 

 

On the other hand, women in the discussion groups had the responsibility for managing 

finances at home. This fact has been interpreted by Grace (1997) to mean that women 

have authority in the family. However, women in the group discussions said that the 

“authority” to manage the little money and find solutions to its shortage was perceived 

more as a burden than as authority or “autonomy”. Although theoretically men are the 

breadwinners who have responsibility for providing income sufficient for the family to 

fulfil its needs (as stated in the 1974 Marriage Law), in reality, it is very common that 

wives also have to earn money. In the case of the poor, the burden of the women is 

heavier because they have to manage a meagre income and be an effective household 

manager to allow the family to survive on a very low income. Thus, it can be assumed 

that sometimes women had no choice other than to divert the scholarship funds to 

accommodate immediate needs, or indeed non-urgent needs, rather than to use them for 

the purpose of children’s education. 

 

The silence and powerlessness of the poor was also verified in studies of the 

implementation of OPK Beras. Although those who were eligible for the program did not 

agree with the decision to distribute rice evenly, they tended to be silent and accept this 

corruption of the program. In contrast, those who were not eligible for subsidised rice 

actively lobbied the relevant local authorities to buy the cheap rice and often prevailed. 
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The SSN programs are generally not gender-sensitive. There was obvious deep disparity 

between males and females in access to the padat karya (employment creation) program. 

Padat karya programs were mostly about buildings and construction, which were 

identified as “male work” by the group discussions. Consequently this scheme gave 

greater benefits to men than to women. The same problem of gender differentials in 

accessing SSN programs was probable in the scholarship program: the group discussions 

revealed that boys’ education is considered to be more important than girls’. There could 

have been a deep issue of unequal access to scholarship programs between girls and boys. 

 

Another gender issue is the unavailability of assistance for contraception. In Chapter 

Two, we saw that women have raised the issue of having many children as one cause of 

poverty (although in the final stage this issue was eliminated from the final list of 

problems). However, the women’s concern about having many children was also raised 

by women in Harjono’s study (1999, 29). The women who are poor and who live in poor 

areas said that they could not afford contraceptive services. The implication of this is 

serious: the women reported that within six months there had been several unplanned 

pregnancies. This shows that a need which is perceived as important by the women is not 

adequately addressed by the SSN programs. 

 

Finally, a bottom-up approach to understanding  the needs and aspirations of the people at 

grass-roots level is essential. Programs that are distributed without consulting the target 

groups are likely to face sustainability problems, and there is also the possibility that 

programs will not necessarily reach the intended poor and poorest people. In addition, 
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there are various cases which show that top-down projects fail to accomplish their 

objectives.11

 

Conclusion 

The key feature of social justice is equality. This study shows that Pancasila and the 1945 

Constitution articulate the spirit of equality. Both are dedicated to protecting the 

Indonesian people’s prosperity and the fulfilment of their rights. In order to manifest this 

commitment, the equality principle must be applied in practice across the society. Among 

other things, the 1945 Constitution legislates that every citizen has the right to life, to 

education and health services, and to work and earn payment. 

 

During the economic crisis, the gap between the haves and the have-nots was widening 

and there was a fear that the level of welfare of the have-nots would decline considerably. 

SSN programs were established with the main aim to minimise this gap and prevent a 

further decline in welfare. Generally, SSN programs were considered beneficial by the 

beneficiaries. 

                                                 
11 The documentation of several pembangunan (development) projects in a Balinese village illustrates the 
ineffectiveness of top-down development (Parker 2003, 137–141). The welfare provision of small goat kids 
to fifteen poor senior people in the village ended quickly with the immediate death of some of the goats. 
The goats were small and weak, which made them unsuitable for breeding and it seemed it was not clear 
who should be responsible for the care of the goats when they first arrived. Another example is the 
distribution of a package of household utensils to poor families. The project did not reach the intended 
families – some of the packages were used by PKK functionaries, who were unlikely to be eligible for the 
project. The provision of nutritious food to malnourished children also failed. The targeted families did not 
show enthusiasm and the level of participation was low – on one occasion no one turned up for the food. In 
Bali in general, the construction and supply of toilets has often ended with toilets being unused. This is in 
line with the situation I found during my experience working in East Lombok villages. Distribution of 
toilets bowls failed because there was not sufficient social preparation to encourage the community to 
change their habits. The project was a top-down one, and never tried to elaborate what people prefer for 
their ideal toilet system. Other examples I witnessed during my work in the field include the provision of 
water supply facilities that were not long-lasting because of poor maintenance, and the establishment of 
cooperatives driven more by external intervention than by the willingness of the members. In the latter 
case, the institutions collapsed due to unpaid loans. 
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However, the SSN programs were obviously residual and minimalist in their approaches. 

The minimalist approach prevented the schemes from providing sufficient room for the 

beneficiaries to overcome the adverse implications of the economic crisis. In addition, the 

SSN had various weaknesses of design and implementation that led to the conclusion of 

this study that SSN programs failed to ensure that every citizen enjoys the right to life. 

 

Recent evidence confirms this conclusion. This evidence takes the form of reports of 

busung lapar (kwashiorkor), or severe malnutrition, particularly among infants and 

young children. This is caused by protein deficiency in the diet. Although OPK Beras is 

still being implemented in 2005, there have recently been various serious cases of 

malnutrition in several areas, including West Nusa Tenggara.12 For example, Kompas 

(2005a) reported recently that seven babies died in Lombok due to kwashiorkor. It is 

ironic that West Nusa Tenggara is one of the provinces that has been formally 

acknowledged as being a province with a surplus of food (ibid). There are two possible 

explanations. First, the amount of assistance via OPK Beras was not sufficient to ensure 

that the poor have adequate food to survive. Second, there is the possibility that the poor 

                                                 

12 Other evidence of poverty being life-threathening  is shown by the following cases: A 55 year old 
women in Bandung, West Java, died while queueing for the rice distribution for the poor. The distribution 
of rice was attended by thousands  of people, which was not anticipated by the committee. The crowd were 
hustling each other, causing  the woman to fall and lose consciousness. Finally she died (Kompas 2003b); 
Oman, a boy attending year 6 of elementary school in Bekasi, Jakarta, tried to kill himself by taking 
pesticide. He was desperate , his life being made impossibly difficult by poverty. Although there was a 
more complex reason for his decision to take his own life, the precipitating factor was his fear to be 
expelled from his final school exam, because his parents could not afford Rp. 150,000 for the exam tuition 
(Kompas 2004b); a young mother hanged her baby before she hanged herself. It was predicted that the 
pressure of poverty was the cause of this suicide (Kompas 2005c).     
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did not receive any assistance.13 This issue is not merely a technical or isolated issue 

about project delivery. It requires the commitment of high-level politicians and 

government officials, project designers, and lower-level implementers to be pro-poor and 

to understand the nature of poverty. When the poor do not try to pursue their rights, 

instead of blaming the passivity of the poor, the authorities should be more pro-active in 

approaching the poor and ensuring that their quality of life, and indeed life itself, is 

guaranteed. 

 

The kwashiorkor cases also show that inequality is wide in West Nusa Tenggara. While 

the province has the status of a food-surplus province, it is obvious that this achievement 

is not equally enjoyed by the society. As reported by Kompas (2005a), around 100 

children had to be hospitalised as a result of malnutrition. The group discussions 

facilitated by the NGOs clearly confirmed that poverty creates structural inequalities. The 

incidents of kwashiorkor in a food-surplus province are evidence of this structural 

inequality of access to food. 

 

This study highlights that public or social services are very important for the poor. Based 

on their own resources, poor people have low incomes and this creates vulnerability 

(Ashley 1983, 165). Poor people tend to obtain less or worse goods and services than 

those who are better-off, and the situation is worse for poor women than for poor men. 

Furthermore, this study finds that there is inadequate public services provided by the 

government. When the public services do not adequately meet the demands and needs of 

                                                 
13 It is reported that the case of kwashiorkor in West Nusa Tenggara is caused by poverty (Kompas 2005b). 
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the society, that society usually has to provide its own safety net by providing private 

support systems.14

 

Chapter Four described some Indonesian government efforts to eradicate poverty in rural 

areas and ultimately to improve the welfare of the people. The most relevant policies for 

the purposes of this study were the effort to attain rice self-sufficiency through improving 

farm production, and the program to increase access to primary education through SD 

Inpres. Most of these policies and programs are branded as “development” programs 

rather than “social welfare” programs. 

 

I conclude that there is a big difference between what is meant by social welfare 

programs in welfare states and in Indonesia. This is partly due to the generally higher 

standard of living in welfare states and to the fact that the overall development effort in 

“developing” countries is meant to eradicate poverty and improve welfare in general; 

therefore interventions in welfare are mostly allocated through development efforts that 

do not specifically target individual persons or families. 

 

Programs that are specifically labelled “social welfare programs” in Indonesia are 

managed by the Social Affairs Department. While the “development” program covers an 

                                                 
14 An example can be found in the ACCESS program area. In Batu Layar village, there is a private support 
system, providing free or very cheap labour to do child care in order to allow mothers to earn money in the 
market. In countries where the government has established a public system to give parents with children the 
opportunity to work, as in Australia, parents can send their children to child-care centres, and for those who 
are “poor”, the government provides a rebate of the child-care fees. It is undeniable that this facility absorbs 
considerable amounts of government revenue. In the case of Indonesia, where such a public service is not 
available, the community, or individuals have to find their own solution to the problem. In the example of 
Batu Layar, women have to provide free or very cheap labour to do the tasks that are commonly performed 
by extended family members or neighbours. 
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enormously wide range of aspects, the social welfare programs managed by the Social 

Affairs Department are much more specific. While “development” can be considered a 

universal policy in Indonesia, the social welfare program of this department obviously 

adopts a residual approach. The example of BIMAS/INMAS can be used as an 

illustration. This development project to improve farming benefited both farmers and 

consumers in general. It did not specifically deliver benefits for poor farmers (indeed, 

many claim that small and landless farmers suffered) nor benefit poor consumers only. 

Chapter Three concluded that the Amendments to the 1945 Constitution show a stronger, 

institutional approach to welfare; however, the existing welfare programs in Indonesia in 

fact emphasise a residual approach. 

 

Although the vision of the Social Affairs Department is to secure the welfare of the entire 

nation, its programs obviously embrace a residual approach. This is a more realistic way 

to tackle the huge problem of welfare in Indonesia. In this context, the Social Affairs 

Department programs function to complement the overall development policies, as the 

universal development approach will inevitably leave behind some disadvantaged. The 

residual approach might be divisive, but without specific attention to those who are in the 

most need the problem of inequality cannot be effectively addressed (Spicker 1988, 112). 

 

As social safety programs aim to help the poor, it is necessary to design, implement, and 

assess the programs from the point of view of the poor. Understanding the nature of 

poverty and incorporating it into the project mechanism will, I believe, lead to better 

results. 
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CHAPTER SIX

Conclusion

The central concern of this study is the experience of rural women living in poverty in

Indonesia. Studies on gender and poverty have shown that their voices have been

neglected and ignored. This study is an effort to listen to the voices of poor rural

women, represented by groups of women in Jeneponto and Lombok. Analysis of their

evidence has been used to review the role of the Indonesian government in providing

welfare programs for the poor, with particular reference to the Social Safety Net

programs. This research addressed four research questions: What is the situation faced

by poor women in rural areas and what are their aspirations, concerns, and priorities?

What is the ideology of the Indonesian state in terms of social justice and welfare?

How is the ideology of welfare translated into practice by the Indonesian government

and manifested in social welfare programs? How are the needs of poor rural women

accommodated by the social welfare programs of the Indonesian government?

The needs of the women are diverse and can be conflicting. Women in Jeneponto and

Lombok showed diversity in their concerns and aspirations as a result of differences

in their backgrounds – geographical conditions, and cultural and socio-economic

contexts. The case of conflicting interests between people who live in Penanggak and

Batu Bolong sub-villages in relation to the proposal to improve public transportation

is one example. While the former perceived road improvement as a solution to

poverty, the latter considered it a threat that could push them further into poverty.
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Although people’s needs are diverse, the poor face a degree of commonality in their

difficulties and problems, with the issue of survival their central concern. Poor women

in Jeneponto and Lombok said that they had to focus their energy on practical gender

needs. Irregular and meagre incomes prompted the women to devote their attention to

day-to-day needs. Consequently, they put very minimal effort into satisfying strategic

gender needs, and it was impossible for them to think about investment in the longer

term, such as the education of their children.

The daily realities of the poor show that these families have to struggle under the

stresses of poverty. At the level of the individual household, the quality of life is poor.

Inadequate food supplies and cash shortages are exacerbated by sub-standard facilities

such as unhealthy dwellings, bad ventilation, and the absence of latrines and waste

disposal. Secondly, it is common that public services and amenities are inadequate.

Women in the group discussions said that government attention and assistance were

minimal, even when facing natural disasters such as landslides. Public facilities and

amenities such as schools and hospitals are usually located far from the dwellings of

the poor. Public infrastructure – such as electricity, roads, water supplies, and public

transportation – is usually lacking, in disrepair, or unavailable.

Due to the combined effect of inadequate resources at the household level and poor

public services, the longer-term needs of the poor are usually neglected. The lack of

investment in the future leads to the predictable situation wherein the poor will not be

able to break out of the cycle of poverty. The women’s fear that their children would

end up as poor farmers was entirely reasonable.
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Besides the physical pain and stress of poverty, this study demonstrates other

important dimensions of poverty, namely, powerlessness and voicelessness. These

two dimensions of poverty stem from the unequal distribution of power. The feeling

of powerlessness that silences the poor was clearly shown in the group discussions,

and reflects the low status of the poor within their communities. Their powerlessness

was shown in their neglect by those who are more affluent, including government

officials and the local authorities.

While poor people in general experience marginalisation and subordination due to

their low economic status, poor women are particularly marginalised, due to gender

inequality. As described in Chapter One, women in general experience

marginalisation and subordination due to asymmetrical gender relations. Women in

poverty have to bear the brunt of their impoverishment as well as the consequences of

gender inequality. Poor women experience subordination both in the domestic and the

public spheres. They are the service providers, both for the family and for the

community.

Although the women acknowledged that it was very difficult for them to be free from

poverty, this awareness did not preclude them aspiring to a better future. They

expressed their willingness to gain new skills and knowledge so that they and their

husbands would have improved options for earning an income and being able to

provide a better education for their children. They wished to be able to acquire assets

in order to be more independent and free from the fear of being indebted to

moneylenders or expelled by landlords.
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As is clearly described in this thesis, it is unlikely that poverty can be overcome

without significant changes in the lives of the poor. Therefore, external interventions

are necessary. Governments must put effort into improving the standard of living of

the poor. It is within this context that I argue that social welfare programs can

contribute to efforts to mitigate the hardship of poverty, and in the long run can break

the cycle of poverty. The poor have the right to enjoy an adequate standard of living.

Efforts to mitigate the precarious situation of the poor are a manifestation of a

government’s commitment to human rights.

In Indonesia, Pancasila, the 1945 Constitution and its Amendments set out the social

justice and social welfare commitment of the country and firmly safeguard the rights

of its citizens to welfare. Ideologically and constitutionally, Indonesian citizens have

the right to be protected by the state and to enjoy the basics of social well-being:

education, health, and a minimum income. For those who fall under the category of

the disadvantaged, the 1945 Constitution declares the state’s obligation to provide

assistance and assurance for welfare, including education, health, and jobs.

This research focused on the Social Safety Net programs in Indonesia. These

programs were chosen because people faced a bigger threat of declining welfare

during the financial crisis that started in 1997. To limit the scope of this research,

subsidised rice (OPK Beras), scholarship (JPS BP), and job creation (padat karya)

programs were taken as representative of the Indonesian state programs on welfare.

The subsidised rice and scholarship schemes were chosen as indicative of programs

that address practical and strategic needs respectively, whilst the job creation scheme
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was taken as an example of a program designed to help families to become financially

independent.

The conclusions from this research about how the Social Safety Net programs

accommodated the needs and concerns of poor women in rural areas follow. This

study found that the main problem for poor women in rural areas was the difficulty

they faced in satisfying daily and basic needs. During the economic crisis, when the

price of daily necessities rocketed, they faced more serious problems than usual.

Previous studies of OPK Beras, JPS BP, and padat karya suggest that the

government’s intervention during the crisis had a significant impact in relieving the

financial burdens of poor families (Hatmadji and Mursitama 2003; Sumarto et. al.

2001). However, the results were not long-term and the SSN schemes suffered from

serious weaknesses. Despite the short-term benefits offered by SSN, this research

argues that there are two main areas of concern: the conceptualisation of the SSN

programs and their effectiveness.

Conceptualisation of SSN

I argue that the conceptualisation of SSN was inadequate, and that this inadequacy

significantly contributed to the ineffectiveness of the programs. Therefore in terms of

the discussion in this section, the issue of conceptualisation should be considered as a

separate and important issue, one which also has an impact on program effectiveness,

which will be discussed in the following section. There are three basic weaknesses in

SSN conceptualisation: the lack of understanding of the nature of poverty, the neglect

of gender relations, and the lack of long-term impact or program sustainability.
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Ignorance of the nature of poverty caused serious implications, as is evidenced by the

mis-targeting of beneficiaries. As a pro-poor policy, SSN programs were not strong

enough to reach the poor and the very poor; they left behind the poorest of the poor,

and at the same time created opportunity for those who were not poor to benefit from

the program.

JPS BP is a good example. The scholarship program allocated more resources for

students at higher levels of school than for students at primary school level. This

meant that it offered more opportunities for better-off families than for the poor and

the poorest, as the attendance of children from poor families decreases in the higher

levels of education. In addition, the program aimed only to prevent any further school

drop-out due to financial constraints. Those who had dropped out of school before the

crisis could not benefit from the scheme and remained un-schooled. This group of

children are the genuine poor.

Additional evidence of the misunderstanding of the nature of poverty can be seen in

the program of OPK Beras. One of the dimensions of poverty is that poor families

have to struggle to fulfil day-to-day needs and they do not have the financial capacity

to save money. However the OPK Beras scheme used the cash-and-carry approach to

enable people to purchase a certain amount of subsidised rice. Failure to integrate an

understanding of the daily realities of the poor reduced their access to the rice and

gave opportunity to those who were more affluent to purchase it.

The second basic weakness in conceptualisation was that the SSN did not take into

account unequal gender relations. Besides revealing the unequal distribution of power
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between the poor and non-poor, women’s group discussions demonstrated

asymmetrical power relations between men and women: the unequal opportunity to

exercise the right to participate in decision-making is one example. Without equal

opportunities to contribute to such processes, ultimately, men and women will enjoy

different levels of benefit. When women’s needs do not get public recognition and

appreciation, women’s welfare will be compromised. As a result of these

asymmetrical gender relations, development and social welfare projects will exclude

women from their benefits because project designs do not specifically consider the

special needs and subordinate position of women. The younger generation will face

the same neglect and discrimination.

Within the family unit, when women’s voices are considered less powerful and less

significant than those of the men, decisions about assistance received by the family

can contribute to the failure of the project. For instance, the cash management of JPS

BP by families showed that in some cases the funds were used for non-educational

purposes. Because of a lack of cash to meet daily needs, scholarship funds were

sometimes used for this purpose. There were also other cases when scholarship funds

were used to purchase non-emergency items. The women revealed that while they had

to struggle with cash shortages for food, they also had to be able to allocate money for

the leisure of their husbands and sons, to enable them to afford cigarettes or, in the

latter case, go out on dates (Yabatur 2003). This study shows that the power relations

between husband and wife are very important in decision-making about resource

allocation.
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A more striking example of the failure to recognise gender inequality is evident in the

conceptualisation of the padat karya scheme. This scheme was designed to provide

employment, but was used mostly to construct or build facilities. Such construction

work is perceived as “male work”. Women were considered incapable of and

unsuitable for construction jobs, allowing men to get more benefit than women from

this scheme.

Further studies must be conducted to get a thorough understanding of the implications

of gender inequalities within SSN schemes. For instance, the design of the evaluation

stage lacks a gender perspective. A gender-based evaluation would supply crucial

information, such as whether girls and boys share equal opportunities to benefit from

the scholarship program, and whether the gender composition of scholarship

committees has implications for the selection of beneficiaries.

The last conceptualisation weakness is that the SSN designers lacked a clear concept

of the sustainability of the programs. SSN was designed not only as a short-term crisis

program but also as a recovery program. However, the program is unlikely to have a

prolonged impact. For instance, within the padat karya scheme, the families received

additional income only for the duration of the project and when the project finished,

there was no further income. There was nothing in the project that could help the

families to become independent after the completion of the project. Another example

is that there was no assurance that the recipients of the scholarship program would be

able to stay at school after the project finished. This criticism appears to be applicable

to all of the SSN schemes.
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Effectiveness of SSN

I refer here to Spicker’s definition of effectiveness (1988, 11): “maximizing the

achievement of goals”. The goals of SSN programs were to prevent a further decline

in the Indonesian people’s welfare due to the economic crisis, and to develop

economically productive activities to give opportunities to the Indonesian people to

return to their previous level of economic viability. Although previous studies have

provided contradictory research findings about the effectiveness of SSN programs

(Daly and Fane 2002; Sumarto et. al. 2001), this research confirms that SSN

programs, the OPK Beras program in particular, provided significant assistance for

the poor. Even though the assistance provided was minimal, for those who were

struggling even to afford basic necessities, any assistance was meaningful. However,

based on the objectives of SSN, I conclude that SSN programs were not effective. The

SSN programs failed to maximise the achievement of their goals so, according to

Spicker’s definition, they were not effective in enabling people to afford basic

necessities, nor, in the long run, were they effective in creating economic

independence. I suggest four reasons for this.

First, SSN programs applied the minimalist approach to social welfare: the assistance

provided is temporary and sporadic, with minimal budget (Suharto 2001).

Consequently, the assistance provided was not sufficient to help the poor to attain a

basic standard of well-being. The amounts of rice and money distributed within OPK

Beras and JPS BP were insignificant compared to the amount needed for a household

to achieve an adequate standard of living.
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Secondly, the distribution system or mechanism of SSN schemes was inefficient. The

distribution systems were not well thought out. Consequently, it was impossible to

reach all eligible families. Many of the technical difficulties arose from ignorance of

the nature of poverty, as discussed above. Other factors contributing to the mis-

targeting of benefits were partly caused by technical deficiency, although this was not

the only contributor. Poor dissemination of information to the public, inadequate

definitions of potential beneficiaries, the lack of training and knowledge of the

implementers, and poor coordination among departments and institutions involved in

the distribution of SSN, all contributed to the poor performance of SSN

implementation. Improving dissemination of information, enforcing the rules of

eligibility, enhancing the professionalism of front-line agents, and establishing

stronger coordination among relevant departments are important for improving the

effectiveness of SSN programs.

Besides these technical weak points, the third aspect of the effectiveness of the SSN

programs was also compromised by the planners’ ignorance about the all-

encompassing nature of power. This study clearly demonstrates that voicelessness and

powerlessness are part of the dimensions of poverty. In the context of SSN

implementation, SSN studies found that the poor tended to be silent and to accept

decisions made by those who had a stronger economic position and superior social

status. To be effective, SSN programs have to take inequalities of power into account

to ensure that poor people have input into decision-making.

Fourthly, the SSN schemes failed to maximise the achievement of their goals because

they were not sufficiently responsive to problems over time: when problems became
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apparent, the programs did not evolve to become more effective. Consequently, huge

amounts of SSN funding were not efficiently spent. This finding also implies that the

SSN was lacking in accountability. Inadequate accountability will create cynicism and

apathy at all levels, and will hinder the effectiveness of such programs.

Although this study has focused its attention on OPK Beras, JPS BP, and job creation

schemes, what we have learned from these three safety-net programs appears to be

relevant to other SSN and social welfare programs in Indonesia. Basically, it can be

said that that the SSN programs were top-down in design and implementation. They

failed to consider the ramifications of the economic crisis from the point of view of

the poor themselves. Understanding the needs of the poor from their perspective is

crucial if the goal is to design a more responsive safety net program.

The conceptualisation and effectiveness issues of SSN programs demonstrate that the

top-down approach is a weakness. We can learn important lessons from the failure of

this approach. Therefore, very briefly, I would like to assess the potential of a

participatory approach. One advantage of applying a participatory approach is that by

providing space and encouraging those who are usually silent and considered ignorant

and unimportant, different perspectives can be introduced into communities. This

action, without necessarily heralding a bold new campaign, can, explicitly or

implicitly, introduce fresh ideas. A clear example from the field was the discussion of

the division of labour, particularly in household work. An important result of these

discussions was the awareness of male participants of women’s heavier workload.

Although there is no evidence that this understanding led to behavioural changes, at

least a certain stage of awareness was achieved. A shifting paradigm is a very
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important and valuable result of the participatory process. Riches proposed the idea

that “by carrying meaning into a changed context, we may construct new knowledge

and think new thoughts” (1993, 7). Through the participatory construction of

knowledge and thoughts, it will be easier to facilitate change.

In conclusion, the key element of social justice used in this study in relation to social

welfare is the principle of equal opportunity. The group discussions with women

showed clearly that there was a strong inequality of opportunity between the poor and

the non-poor that threatened the basic right of humanity, the right to life. Further,

women suffered more from unequal opportunity than men, due to their gender status.

From the analysis of Indonesia’s state ideology about the role of government in

protecting the welfare of Indonesian citizens, it can be said that there is a deep

discrepancy between the ideals of the state and the implementation of those ideals in

real life. I would like to propose that the official and ideological commitment of the

Indonesian state to protect people’s basic welfare remains a rhetorical commitment

rather than a pure and serious willingness to take care of its people, particularly the

vulnerable and needy.

In order to manifest the principle of social justice and attain welfare for its citizens,

the government should show a political commitment to ensure more favourable

development planning for poor people and poor areas. Gender perspectives should be

used in the development of planning and policies, to ensure that the benefit of

development programs will be enjoyed equally by men and women, boys and girls. A

macro development program should go hand-in-hand with interventions to deal with
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difficulties faced by the poor at the level of individual households, to help them break

the poverty cycle.



APPENDICES 
 
 

APPENDIX A 
 

List of NGOs in collaboration with ACCESS Program 
 
 
KONSEPSI (Konsorsium untuk Studi dan Pengembangan Partisipasi - Consortium for 
the Study and Development of Participation) 
 KONSEPSI is an NGO based in Mataram, Lombok.  
 
 
LP2M (Lembaga Pengembangan Pesantren dan Masyarakat - Institution of Pesantren 
and Community Development) 

LP2M is based in Mataram, Lombok. The mission of the organization is to 
improve people’s welfare through the development of social and economic 
activities (LP2M). 

 
 
PSP-NTB (Pusat Studi Pembangunan Nusa Tenggara Barat – Centre for the Study of 
Development in West Nusa Tenggara) 

PSP-NTB is based in Mataram, Lombok. The organization’s concerns are 
poverty, human resources, and sustainable agriculture (LP3ES). PSP-NTB’s 
core activities are agriculture, cattle breeding, marine development and 
fisheries, the environment and efforts to promote gender equality (ibid). 
Besides these main activities, PSP-NTB also run several supporting programs, 
such as clean water and sanitation. 

 
 
Santai (Yayasan Tunas Alam Indonesia) 

Santai is an NGO based in Mataram, Lombok. The main concerns are the poor 
condition of children in West Nusa Tenggara. The core activities are 
education, supported by other activities such as the development of small 
enterprises, clean water and sanitation, and the promotion of gender equality 
(LP3ES).  

 
 
Yabatur (Yayasan Baiturrahman – Baiturrahman Foundation) 
 Yabatur is an institution based in Central Lombok. 
 
 
YKPR (Yayasan Kerja Permukiman Rakyat) 

YKPR is an NGO based in Mataram, Lombok. The main concerns of the 
organisation are urbanization and social marginalization that cause 
resettlement problems. Activities carried out include building affordable 
houses for low income earners, both in rural and urban areas (LP3ES).  

 
YLDM (Yayasan Lembaga Dinamika Masyarakat) 
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YLDM is an NGO based in Praya, Central Lombok. The NGO aims to 
contribute to eradicating poverty and improving the level of education and 
skill of society, to generate prosperity (YLDM, 2003).  

 
 
These seven NGOs are involved directly in assessing communities’ needs and these 

assessments will be followed up by implementing projects. There is also an NGO 

which specifically functions as a trainer of the seven NGOs, Mitra Samya. Mitra 

Samya is an institution based in Ampenan, West Lombok. The mission of the 

institution is to develop the participatory approach and build democracy, by providing 

training and functioning as a facilitator and mediator for other parties (Mitra Samya).  
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APPENDIX B 
 

Map of Plan International Working Areas  
 
 
 
 
 
 
 

                      

Source: Plan International a 
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APPENDIX C 
 

Map of South Sulawesi by Regencies 
 
 

 
 

 
Source: Idrus 2003, xv 
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APPENDIX D 
 

Map of Lombok Island 
 

 

 
 

 
Source: http://www.lonelyplanet.com/mapshells/south_east_asia/lombok/lombok.htm 
(accessed 10 June 2005) 
 
Note: 
There are four regencies (three kabupaten and one kotamadya) in Lombok: the 
regencies of East Lombok, West Lombok and Central Lombok, and the kotamadya of 
Mataram. The capital cities of each regencies are as follows: 
Kotamadya Mataram  : Mataram 
West Lombok   : Ampenan 
Central Lombok  : Praya 
East Lombok   : Selong 

 
ACCESS-AusAID working areas are in West Lombok and Central Lombok. Three 
villages included in this research are Batulayar and Montong Are villages in West 
Lombok, and Pendem village in Central Lombok.  
 
The village which is closed to Senggigi, the most popular tourism area in Lombok, is 
Batulayar village.  
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Appendix E

Map of Lombok by Regencies

Source: Grace 1997, 70.



231

APPENDIX F

Map of Batu Layar Village

Source: SANTAI 2003.

The map was drawn by the Batu Layar villagers. The map shows that Batu Bolong and

Penanggak are neighbouring sub villages. However, Chapter Two shows that people in these

areas showed conflicting perspectives regarding road improvement.



APPENDIX G 

Participatory Approach  

 

CCCDA (Child-centred Community Development Approach) and CLAPP 

(Community Led Assessment and Planning Process) are rooted in Participatory Rural 

Appraisal or PRA (Mitra Samya and ACESS-AusAID). Various organizations and 

agencies then develop the perspective and techniques to meet specific needs and 

objectives. Learning about PRA gives a better understanding about CCCDA and 

CLAPP.  

 

Participatory Rural Appraisal (PRA approach) comes from the convergence of various 

research programs, including participatory research (Whyte 1990 in Campbell 2001), 

agro-ecosystem analysis, applied anthropology, field research on farming systems, 

and rapid rural appraisal (Chambers 1994a, 953). The use of participatory techniques 

started in the 1970s in line with the demand from the aid industry to get quick access 

to socioeconomic data (Campbell 2001).  

 
PRA started to flourish in the 1990s, having evolved from RRA (Rapid Rural 

Appraisal) that was famous in the 1980s. The core difference between these two 

methods is that RRA relied more on outsiders, while PRA stresses the contribution of 

local people. 

 

This approach keeps evolving, so there is no fixed definition. Following are various 

definitions of PRA (Chambers 1994a, 953): 

An approach and methods for learning about rural life and conditions from, 
with and by rural people. 
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A family of approaches and methods to enable rural people to share, enhance, 
and analyze their knowledge of life and conditions, to plan and to act. 
 
 

Before the PRA approach, outsiders such as agricultural scientists, medical staff, 

teachers and officials perceived their knowledge to be superior to that of rural people 

and farmers. They could analyse the farmers and rural people’s lives, while they 

perceived that farmers and rural people were not able to make analyses (Chambers 

1994a, 963). PRA supersedes this. The same notion is adopted by CCCDA in 

bringing children into the planning process of development. Previously, there was an 

assumption that children are incapable of making any analysis, that they depend on 

adult capability, and that adults know best the needs and aspirations of children. It is 

perceived that adults focus on long-term needs and the future of the children, while 

children do not have any ideas about their future. By contrast, the CCCDA spirit 

emphasizes that “girls and boys can and should be active contributors to their own 

development processes” (Plan International).  

 

Similarly, the spirit of CLAPP is to listen to stakeholders who are usually silent 

during the decision-making process. While CCCDA emphasizes the importance of  

involving children, along with their poor parents (poor men and women), CLAPP 

applies the principle that all stakeholders should be involved in the decision-making 

process. The more affluent members of the society are not excluded from the process; 

however, to enable poor people to speak, the more affluent people should give more 

room and space for them to express their ideas (AusAID-ACCESS and Mitra Samya 

2003, 2). Secondly, CLAPP promotes the involvement of women, particularly the 

poor. Facilitating a female group discussion whose members are poor, is an    example   
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of giving poor women an opportunity to speak out, and at the same time ACCESS also 

conducts group discussion for poor men, and for those who are more affluent.  

 

Energiser stage: the energising stage is a process in which the facilitators aim to immerse 
themselves in the community and to break down the barriers between themselves and the 
villagers.  

Source: provided by Plan International Indonesia  

Following is an elaboration of several participatory techniques used in the Jeneponto 

CCCDA cycle and CLAPP in ACCESS working areas:  

1. problem tree technique The objective of this technique is to find out problems 

perceived by the participants and to try to analyze the root causes and impact of 

the problems.  
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The problem will be drawn as the trunk of the tree; the causes will be put as the root of

the tree, and the impact of the problem are the leaves.

Following is an example of the result of a discussion using a problem three technique.

Source: Yabatur 2003.

If the participants decided that poverty was the central issue, then the facilitators

facilitated the discussion by asking “why are we poor”. When the participants pointed

to a certain condition as the cause of poverty, for example, no skill, then the facilitator

asked the same question “why we do not have the skills to earn money”, and so on.



2. technique of ‘peta sumber daya alam desa’ (village resource mapping) Village 

resource mapping is used to facilitate discussion among the villagers about the 

potential resources available in their surroundings and acknowledge any related 

problems. This analysis is fruitful to bring up discussion about possible changes for 

better future. The participants use local materials to make the map (Driya Media 1996, 

95).  

 

A female group discussion sharing ideas and knowledge about resources available in 
their village.  

Source: provided by Plan International.  

3. seasonal calendar technique The pattern of production and social activities in rural 

areas is connected with seasonal cycles such as dry or rainy seasons and harvesting 

periods. For instance, marriage ceremonies often take place during harvesting; on the 

other hand, during droughts, temporary migration might increase.  This seasonal 

calendar is used to facilitate discussion among the participants to delineate frequent 

and repeated activities, for example within 12 consecutive months (Driya Media 1996, 

83).  
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Seasonal calendar: a female group discussing the events that regularly occur during 
specific seasons, using the seasonal calendar technique. 

 Source: provided by Plan International.  

4. matrix ranking technique This technique uses a comparative approach and sets up a 

ranking of certain topics to derive categorization or to make decisions on several 

options. The participants decide the criteria for comparison. The wealth ranking 

method is one of the matrix ranking techniques which aims to describe levels of 

prosperity within a society (Driya Media 1996, 144).  
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1. kalender/jadwal sehari (daily schedule) 

Data collected about daily activities performed by each family member, for 

instance, by husbands and wives, show a pattern of division of labour within a 

family. This technique is very useful to develop understanding about the gendered 

division of labour.   

2. ladder  

The ladder activity aims to collect information about women’s and men’s roles in 

a certain activity, for instance, in building a community project: what skills are 

required, what tasks get payment, time consumed, who performs what tasks – 

what men perform and what women perform (Santai 2003, 12). 

      Following is an example of the result of a ladder discussion.  
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Yang terlibat Tabel kegiatan 
Laki- 
Laki 
(L) 

Perem- 
Puan 
(P) 

Perlu 
ketrampilan/ 
tidak 

Dibayar/
tidak 

Perencanaan 
Rapat pembentukan panitia 
Pembentukan tugas panitia 
 

 
L 
L 

 
- 
- 

 
YA 
YA 

 
- 
- 

Pelaksanaan 
Mengumpulkan bahan/swadaya 
Pengajian + peletakan batu pertama 
Gali pondasi 
Pasang batu bata 
Buat pasang besi 
Pladen (angkut pasir, air, bata, …) 
 
Ngecor 
Pasang tembok 
Pasang kusen/kayu 
Pasang langgar … 
Pasang genteng … 
Melester 
Ngecat tembok/kusen/pasang kaca 
Pasang ram 
Pasang keramik 

 
L 
L 
L 
L 
L 
L 
 
L 
L 
L 
L 
L 
L 
L 
L 
L 

 
P 
P 
- 
- 
- 
P 
 
P 
P 
- 
- 
- 
- 
- 
- 
- 

 
TIDAK 
TIDAK 
TIDAK 
YA 
YA 
TIDAK 
 
TIDAK 
YA 
YA 
YA 
YA 
YA 
YA 
YA 
YA 

 
- 
- 
- 
BAYAR
BAYAR
- 
 
- 
BAYAR
BAYAR
BAYAR
BAYAR
BAYAR
BAYAR
BAYAR
BAYAR

Penggunaan L P TIDAK - 
Pemeliharaan 
Kepala dusun dan staf desa 

 
L 

 
P 

 
YA 

 
BAYAR

 
Legend: 
L : men involved YA : skilled work  BAYAR: paid work 
P : women involved TIDAK: unskilled work 
 
Source: based on a table of Ladder activity, cited in Yabatur 2003. 
 
 

The table shows a list of activities carried out to build a village office in Pendem. We 

see from the table that all skilled (YA) and paid work (BAYAR) was done by men 

(L), while women (P) concentrated on unskilled and unpaid jobs. 
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PRA techniques are not limited to these techniques, but these are the main techniques 

used in the Jeneponto study and ACCESS working areas.  Following are pictures 

about documentations of participatory discussion conducted by ACCESS.    

 

Following are several documentations of group discussions in ACCESS working 

areas. The pictures show various situations in the field, during the discussion 

processes and also during presenting  the result of the discussions. 

 

 
 
A mix of men and women in a group discussion in one of the ACCESS working 
areas. 
 
Source: provided by ACCESS. 
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These women are presenting the results of the discussions. These pictures show a 
young village woman and a more senior village woman representing their group 
discussions.  
 
Source: ACCESS (http://www.access-indo.or.id; accessed 30 July 2005). 
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Source: ACCESS (http://www.access-indo.or.id; accessed 30 July 2005).  
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APPENDIX H 
 
 

Socio –economic Indicators 
 
 

Table 1. Continuation Rates for Primary and Secondary School Children, Indonesia, 
1984/85 – 1995/96 (%)  
 
Year Primary  

Grade 1 
(Number) 

Reaching 
Primary  
Grade 3 

Reaching
Primary 
Grade 6 

Graduating
from 
Primary  
School 

Reaching 
Grade 1 
Lower  
Secondary 

Reaching 
Grade 3 
Lower 
Secondary 

Graduating 
from 
Lower 
Secondary 

1984/85 5,382,689 86,9 65.9 62.0 37.4 31.9 29.6 
1985/86 5,131,537 88.3 67.2 62.6 39.0 34.1 32.3 
1986/87 5,175,897 87.6 66.5 63.4 38.9 35.6 33.6 
1987/88 5,393,727 86.8 67.4 64.4 40.9 38.3 36.7 
1988/89 5,410,496 87.2 69.2 66.1 44.2 41.1 39.2 
1989/90 5,266,544 89.2 71.2 68.1 48.4 - - 
1990/91 5,106,085 89.0 73.2 70.6 54.7 - - 
1991/92 5,056,351 89.7 74.2 71.4 50.9 - - 
1992/93 5,008,587 90.3 75.1 71.8 - - - 
1993/94 4,948,443 90.5 - - - - - 
1994/95 4,885,970 89.7 - - - - - 
1995/96 4,808,218 89.8 - - - - - 
 
Source: Ministry of National Education cited in Jones and Hagul 2001, 208. 
 
 
Table 2. Poverty trends in Indonesia from 1976 to 1998 
 

Urban Rural Year 
No. 
(million) 

Per 
capita/ 
month 

No. 
(million) 

Per 
capita/month

Total 
(million) 

% Total 
Population 

1976 10.0 4522 44.2 2849 54.2 40.2 
1978 8.3 4969 38.9 2981 47.2 33.4 
1980 9.5 6831 32.8 4449 42.3 28.7 
1981 9.3 9777 31.3 5877 40.6 26.9 
1984 9.3 13731 25.7 7746 35.0 21.9 
1987 9.7 17381 20.3 10294 30.0 17.7 
1990 9.4 20614 17.8 13295 27.2 15.1 
1993 8.7 27905 17.2 18244 25.9 13.6 
1996 7.2 38246 15.3 27413 22.5 11.3 
1998 11.6 85518 24.9 67734 36.5 17.9 
 
Source: Soekirman 2001, 58. 
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Table 3. Percentage of Households Using Non-Piped Drinking Water, in NTB, SulSel 
and Indonesia, 1992-1998 
 

Urban Rural Urban + Rural Province 
1992 1995 1998 1992 1995 1998 1992 1995 1998

West Nusa 
Tenggara 

69.4 76.6 71.1 89.7 89.5 91.2 86.3 87.2 87.6 

South 
Sulawesi 

49.9 46.1 40.9 96.5 94.2 91.8 85.3 81.2 77 

Indonesia 
 

64.7 63.6 62.2 94.5 94.3 92 85.3 83.7 80.9 

 
Source: BPS 
 
 
Table 4. Percentage of Households with Non-Brick Walls in NTB, SulSel and 
Indonesia, 1992-1998 
 
 

Urban Rural Urban + Rural Province 
1992 1995 1998 1992 1995 1998 1992 1995 1998

West Nusa 
Tenggara 

33.6 30.3 26.5 70.3 64.1 53.4 64.2 58.1 48.5 

South 
Sulawesi 

66.4 56 50.2 92 90.5 87.4 85.9 81.1 76.5 

Indonesia 
 

34.7 29.3 25 68.8 63.7 58.3 58.3 51.8 49.9 

 
Source: BPS 
 
 
Table 5. Percentage of Households Using non-PLN (non-electricity) for Lighting, in 
NTB, SulSel and Indonesia, 1992-1998 
 
 

Urban Rural Urban + Rural Province 
1992 1995 1998 1992 1995 1998 1992 1995 1998

West Nusa 
Tenggara 

16.8 8.7 6 60.3 50.3 30.3 53 43 25.9 

South 
Sulawesi 

15.4 10 5.5 70.4 62.9 45.8 57.2 48.5 34 

Indonesia 
 

12.1 7.9 4 69.2 52.6 32.8 51.7 37.1 22.1 

 
Source: BPS 
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Table 6. Percentage of People Aged 7-18 Years Attending School (by Age, Area and 
Sex), Indonesia, in 1990 and 1995 
 

Male Female Male + Female Area &Age 
Category 1990 1995 1990 1995 1990 1995 
Urban: 
7 – 12 
13 – 15 
16 – 18 

 
95.1 
83.0 
64.2 

 
97.1 
88.4 
66.8 

 
95.1 
75.8 
54.6 

 
97.1 
84.6 
58.1 

 
95.1 
79.4 
59.2 

 
97.1 
86.5 
62.4 

Rural: 
7 – 12 
13 – 15 
16 – 18 

 
89.9 
60.0 
33.0 

 
93.2 
71.1 
37.2 

 
90.1 
56.2 
27.0 

 
93.6 
68.3 
30.1 

 
90.0 
58.2 
30.1 

 
93.4 
69.8 
33.8 

 
Source: BPS 1997, 54 
 
 
Table  7. The Average Age of First Marriage for Women (NTB, SulSel and 
Indonesia) in 1990 and 1995 
 

Province 1990 1995 
West Nusa Tenggara 
South Sulawesi 
Indonesia 

21.5 
24.6 
21.9 

21.0 
24 

22.2 
Urban 24.0 24.1 
Rural 20.8 20.9 
 
Source: BPS 1997, 27 
 
 
Table  8. Literacy Rates (by Area, Sex and Age) in Indonesia, 1990 and 1995 
 

Percentage Area/Sex/Age 
1990 1995 

Urban: 
10 – 44 
45+ 
10+ 

 
96.8 
72.9 
92.2 

 
97.8 
78.4 
93.9 

Rural: 
10 – 44 
45+ 
10+ 

 
89.3 
51.6 
80.3 

 
92.2 
57.0 
83.7 

Man: 
10 – 44 
45+ 
10+ 

 
94.5 
72.1 
89.6 

 
96.2 
78.1 
92.1 
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Woman: 
10 – 44 
45+ 
10+ 

 
89.1 
43.6 
78.7 

 
92.6 
50.5 
82.9 

 
Source: BPS 1997, 56 
 
 
Table 9. Literacy Rates for People Age 10yrs+ (NTB, SulSel and Indonesia) in 1990 
and 1995 
 

Urban Rural Province 
1990 1995 1990 1995 

West Nusa Tenggara 
South Sulawesi 

81.0 
90.1 

84.8 
92.0 

67.1 
73.6 

71.6 
77.8 

Indonesia 92.2 93.9 80.3 83.7 
 
Source: BPS 1997, 57 
 
 
Table 10. Percentage of People with Indonesian Speaking Ability (NTB, SulSel and 
Indonesia) in 1990 and 1995  
 

Urban Rural Province 
1990 1995 1990 1995 

West Nusa Tenggara 
South Sulawesi 

85.9 
93.4 

88.3 
95.4 

65.7 
71.7 

69.9 
79.0 

Indonesia 93.2 95.0 78.1 82.5 
 
Source: BPS 1997, 59 
 
Table 11. Education Level of People Aged 10yrs+ (by Area) in Indonesia, 1990 and 
1995 
 

Percentage Area/Completed Educational Level 
1990 1995 

Urban: 
Not completed primary school 
Elementary school 
Junior high school 
High school 
College 
University 

 
24.2 
31.3 
19.1 
21.9 
1.4 
2.1 

 
20.1 
30.4 
19.2 
25.5 
1.8 
3.1 
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Rural: 
Not completed primary school 
Elementary school 
Junior high school 
High school 
College 
University 

 
44.7 
38.9 
9.4 
6.5 
0.2 
0.2 

 
39.0 
40.8 
11.3 
8.1 
0.3 
0.4 

 
Source: BPS 1997, 60 
 
 
Table 12. Participation Level of Labour Force (by Age and Area) in Indonesia, 1990 
and 1995 
 

Urban Rural Urban + Rural Age 
1990 1995 1990 1995 1990 1995 

10 – 14 4.6 4.0 12.8 11.5 10.4 9.0 
 
Source: BPS 1997, 67 
  
 
Table 13. Composition of Labour Force Population (by Sex and Type of Activity), 
Indonesia, 1990 and 1995.1

 
Sex/Type of Activity Percentage 1990 Percentage 1995 
Men 
Unemployment, due to: 

attending school 
responsibility for household chores 
other 

 

 
28.9 
20.4 
0.9 
7.6 

 
27.3 
20.9 
0.9 
5.5 

Women 
Unemployment, due to: 

attending school 
responsibility for household chores 
others 

 
61.2 
17.8 
36.3 
7.1 

 
59.0 
18.9 
35.6 
4.5 

 
Source: BPS 1997, 64 
 
 
 
 
 
 
                                                 
1 Table 13 shows categories of unemployment that may provoke criticism. The category of 
unemployment for taking care of household chores and undertaking studies in universities might be 
irrelevant for various reasons. For instance, because of debate about public and domestic spheres 
readers might reject the idea that household chores equal unemployment; and in other cultures being a 
tertiary student is not considered as unemployment.  
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Table 14. Infant Mortality Rate (IMR) and Under Five Mortality Rate  in NTB, SulSel and Indonesia in 1971, 1980, 1990, 1994, 1997, 1998 and
1999

Infant Mortality Rate (IMR) Under Five Mortality RateProvince
1971 1980 1990 1994 1997 1998 1999 1971 1980 1990 1994 1997 1999

West Nusa Tenggara 221 189 145 109.8 111 85 81 328 283 216 159.5 150 113.63

South Sulawesi 161 111 70 63.7 63 38 36 242 161 97 85.8 79 45.08

Indonesia 145 109 71 66.4 52.2 49 46 218 158 99 92.9 70.6 59.55

Source: BPS, based on 1971, 1980, 1990 Population Census, 1994 (IDHS and 1997 IDHS)
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